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PREFACE
I take great pleasure in introducing this Discussion Paper on the future of
policing in Canada. Our objective is to promote a public debate that will
guide the future direction of policing in Canada as we face the challenges
of the year 2000. I hope this debate will inform those who share responsibility for or an interest in policing. Because many of them were consulted during the preparation of this paper, I trust their separate visions
are clearly reflected here amidst the observations and insights of the
authors.
Nonetheless, in recognition of provincial authority over the administration of criminal justice, including policing, the paper does not attempt to
define either their role or a federal government policy on policing. But if
this paper and the ensuing discussions are successful, then I am sure that
those responsible for policing in Canada will be greatly assisted in their
efforts to deliver high quality policing services to all Canadians.
More than five hundred people in the ten provinces and two territories
took part in our consultation on the future of policing in Canada and I
thank them for their valuable contributions. I am grateful for the interest
and support of my provincial and territorial counterparts, their deputy
ministers and associates, mayors and other elected officials, police chiefs
and police associations. I wish to thank particularly:
— the Federation of Canadian Municipalities (FCM) and provincial
federations,
— the Canadian Association of Chiefs of Police (CACP) and provincial associations,
— the Canadian Police Association (CPA) and provincial associations,
— as well as members of the many communities across Canada, including associations, non government organizations, volunteers,
and academics.
I wish to recognize the work of Mr. André Normandeau, criminologist
and professor at the University of Montreal, who has assumed the leadership of the project as Special Advisor, in collaboration with Mr. Barry
Leighton and the personnel of the Police and Security Branch of the
Ministry.
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I invite all interested parties to send their comments and suggestions on
the issues raised here to this Ministry or directly to me. In order to facilitate broad discussion and thinking on this topic I have asked that a copy
of this document be distributed to every police ôfficer and police chief in
Canada as well as to all those who participated in the consultations and
to other interested citizens. This wide dissemination is possible through
the assistance of FCM, CACP, CPA, and other professional associations.
The full vision is presented in a more detailed "Background Document"
which is also available upon request.
I endorse community policing as the most apprbpriate approach for policing at this time in Canada and I endorse both the model mission statement and the principles for policing that are proposed in this paper. I
hope that they and other suggestions offered here will cause some reflection on the current state of Canadian policing and will promote thoughtful and constructive discussion that will advance our understanding of
policing in Canada and its possibilities as we move towards the challenges symbolized by the milestone of the turn of the century.

Pierre H. Cadieux
Solicitor General of Canada
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NOTE
This Discussion Paper presents the highlights of a vision:
A VISION OF THE FUTURE OF POLICING IN CANADA:
POLICE—CHALLENGE 2000. A detailed background document is
available upon request from the Secretariat Communications Group of
the Ministry of the Solicitor General of Canada or from the Regional
Offices of the Ministry Secretariat, under the same title, but accompanied
by the subtitle: "Background Document".
If you wish to receive a copy of this background document in English or
French, write to:

Police — Challenge 2000: "Background Document"
Communications Group, Ministry Secretariat
Ministry of the Solicitor General of Canada
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Ottawa, Ontario
IC1 A OP8
Telephone: (613) 990-2744
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TOWARD A VISION OF THE FUTURE OF
POLICING IN CANADA

The vision of policing in the future, embraced more and more by progressive police and community leaders, by police managers as well as by
police unions, is one of police departments that are accountable to the
community they serve.
It is a vision in which the ultimate consumers of police services, the
citizens themselves, have input into the setting of priorities by their local
department and play an active role in dealing with crime and other community problems. Policing then becomes a full partnership between the
police and the community an interactive endeavour between the police and the comrnunity rather than a unilateral activity.
—

It is a vision in which police officers, including community police officers, once again get close to the public, abandoning where possible
methods of patrol that isolate them from their primary resource — ordinary citizens.
It is a vision in which the police, in tandem with neighbourhood groups
and agencies, try to deal with factors underlying neighbourhood
problems rather than merely deal with crime incidents after the fact, on a
case-by-case basis.
It is a vision in which human resources, both within and outside police
departments, are given greater emphasis than glitzy solutions relying on
hardware and high technology. Technology, of course, has its place in
promoting inter-agency networking and information-sharing, recordkeeping, as well as in the forensic sciences, but it is no panacea.
This new vision of policing is one in which police organizations are
willing and able to adapt to their ever changing environments and confront the emerging issues of the day, whether these are particular forms
of crime, legal and political changes, or the concerns of highly vulnerable
groups.
Police organizations in the future will, much like private organizations,
pursue excellence. They will no longer be stagnant and assume that
funding will be stable or constantly increasing and that the public will
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remain supportive but passive. "Total quality" service is now being demanded. Further, quality service must be delivered within the context of
a lean department because fiscal constraints are expected to be ever
present in the future. With the stress on accountability and cost effectiveness, police agencies will be competitive organizations. If not, the trend
toward increasing privatization will continue. A desire for excellence requires that an organization rally all personnel around some core values.
In the context of policing, these values may include the protection of
individual rights, the maintenance of order and security in the community, competence and impartiality, and accountability to the community.
These core values must be agreed upon and pursued with a passion by all
members of the organization. Instilling such a passion is probably easier
when police work is seen as a community service rather than crime fighting. An emphasis on problem solving can be stimulating and rewarding,
whereas a focus on the seedy side of life is more likely to instill cynicism. Personnel are also more likely to pursue organizational goals passionately if they feel that their points of view and expertise are taken into
consideration. The excellent organization delegates authority and responsibility to its members; it does not operate in a militaristic fashion.
A passion for organizational goals is also most likely to be cultivated by
a leader who has credibility within the organization. Today's police
leaders must virtually be superhuman, with expertise in policing, the
behavioural sciences, administration, labour relations and communications. Police leaders will be respected for their abilities in all these
realms, their personal integrity, and their egalitarian posture. They will
possess special flexibility to deal with a changing world. They will be
able to delegate responsibility, and break down the para-military structure of the police as well as the tendency of police organizations to become isolated from the community. They will be able to spur on their
departments to achieve the highest standards of professionalism.
The police organization of the future will recognize the interdependence
between the department and other key players involved in providing or
overseeing police services. They will be sensitive to the guidelines set by
police boards and commissions and the input of federal, provincial, and
municipal agencies. Police managers will be cognizant of their partnerships with the community, officers, unions, and elected officials. They
will realize the interconnectedness between their activities and those of
other public services (housing, welfare, employment agencies) - services
that also have an impact on crime. On the operational level, the need to
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do more with fewer resources makes it imperative that police departments marshall all available resources in the community and coordinate
their activities with those organizations and groups that provide complementary services (e.g., private security firms, parallel public safety) or
with those organizations that can assist the police in some of their tasks
(e.g., fire departments and the military).
In short, the police of the future will view themselves as one part of a
community-wide effort to not only deal with crime but to improve community life in general. Police work involves more than the technical enforcement of laws: a more fundamental goal is to promote safer and
more harmonious communities.
There is a growing emphasis today on developing healthy communities.
A healthy community is one which contains income equity, social justice,
properly fed and housed citizens, peace, resources of various kinds, educational opportunities, and a stable economy. A community seriously deficient in these areas will experience many social problems, only one of
which is crime. As a result, playing a role in fostering a healthy community is in the interests of many community agencies, including the police.
Thus, partnership is the name of the game in the future. The idea of
the solitary police officer, single-handedly stemming the tide of crime,
with villains on one side and citizens on the other, is an image from the
past. The police can no longer be viewed as commandos, parachuted into
a community to rescue it from the forces of evil. The police are the
community and the community is the police. Police officers come from
the community and reflect its values. They carry an obligation to the
community they serve. At the same time, the community must support
the police if its goals are to be achieved.
The conclusion of those who study the future that most of the systems on
which contemporary Western societies depend are now in crisis may also
apply to Canada. New political, economic, social, and cultural threats are
arising. Our Aboriginal people are becoming more unhappy about their
political and socio-economic conditions and we are becoming increasingly more diversified culturally. We are facing progressively more ecological threats. Our larger cities are becoming somewhat more
frightening places in which to live. The dangers posed by crime, however, must be viewed within the context of changes at all levels of our
society. All institutions, including the police, must thoroughly evaluate
their roles and functions and take matters in hand.
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Risks must be taken because nothing guarantees failure as much as a
paralysing fear of it. The task of major institutional changes can be regarded as a challenge and an opportunity to improve services, rather than
as a threat. Given the psychological and bureaucratic impediments to
change, the question is whether the police and the community have the
courage to look honestly at themselves and to take action.
On the basis of the consultation across Canada during which we met
with police and community leaders, our firm belief is that, with creative inspiration and hard work, the police in Canada are ready for
the challenge of the 1990s and the year 2000!
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POLICING IN THE YEAR 1990

The use of police forces to maintain peace, order and security is one of
the most valued yet costly services for Canadians. By the end of 1990, it
is estimated that the number of public sector, fully-sworn police officers
in Canada will be approximately 55,000 and the total annual operating
expenses for police forces in Canada will amount to approximately five
billion dollars. At the same time, a 1987 victimization survey found that
approximately 4.8 million adult Canadians were touched by an estimated
5.4 million criminal incidents, resulting in a total economic cost of all
crime, whether reported to the police or not, of over one billion dollars.

Police Force Personnel
In 1988 slightly over 72,000 people were employed in the 411 police
forces across Canada. Of this number, 53,312 (74%) were sworn peace
officers, while the remainder were civilian, technical, and administrative
personnel. Women comprise 5.1% of police officers and more than half
of the civilian personnel. A little more than one-quarter of the sworn
police officers were members of the Royal Canadian Mounted Police,
17% worked for provincial police forces (Ontario Provincial Police and
Quebec Provincial Police) and 57% were members of municipal or regional police forces (see Table 1). Canada's five largest police forces
account for more than 60% of all officers in the country while all municipal police forces account for 65% of all police officers in Canada.

Although the RCMP does not provide provincial and municipal police
services in Ontario and Quebec, it does provide services to the two territories, 78% of the population in Prince Edward Island, British Columbia
(70%), Newfoundland (65%), Nova Scotia (62%), New Brunswick
(57%), Saskatchewan (55%), Alberta (43%), and Manitoba (37%). In Canada as a whole, the RCMP provides provincial and municipal police
services to 21.5% of the population.

Police Population Ratio and Work Load
-

-

In 1988, there was one police officer for every 486 Canadians. Of the
provinces, Prince Edward Island has the highest ratio of people per officer, with one officer for every 712 inhabitants, while Quebec has the
lowest, with one officer for every 467 people (see Table 2). Historically,
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the number of officers per 100,000 Canadians increased steadily from
140 in 1962 to 210 in 1975 before levelling off to 205 in 1988.
Meanwhile, the total number of offences recorded per police officer increased from 19.7 in 1962 to 44.9 in 1988. The national rate for all offences (federal and provincial statutes and municipal bylaws) reported to
the police was a little over 11,400 offences per 100,000 population in
1988. About 80% of these were Crirninal Code offences. And of these
Criminal Code offences, over 70% were for a few sections of the Code
relating to theft, breaking-and-entering, and wilful damage to property
while violent crime was about 9% of all Criminal Code offences.

The Cost of Policing
In 1988 the cost of policing in Canada amounted to $4.39 billion, or
$169 for each Canadian. At the provincial level, the per capita cost of
policing was highest in Quebec and Ontario and lowest in the Atlantic
provinces.
The five largest police forces also have the largest budgets. They have
more police officers, but also the highest salaries, and account for nearly
70% of the overall cost of policing in Canada (see Table 3). The cost of
municipal policing (including RCMP and OPP contracts) represents the
major part (53%) of total expenditures on policing, followed by provincial police services (30%), federal policing (9%), and other RCMP expenditures (8%). In the 1988-89 fiscal year, provinces, territories, and
municipalities under 15,000 inhabitants assumed 66% of the cost of contracts with the RCMP, the federal government's share being 34%. Municipalities with more th an 15,000 inhabitants paid 88% of costs, while
the federal government paid 12%. In 1990-91, the federal government's
share will be 30% and 10%, respectively.
The average salary of a first-class constable with three to five years of
experience or more is over $40,000. Within the five largest police forces
in the country — the Royal Canadian Mounted Police, Ontario• Provincial
Police, Quebec Provincial Police, Metropolitan Toronto Police Force and
Montreal Urban Community Police Service — a first-class constable is
now paid an average of over $47,000. Between 1966 and 1987, the average salary of a first-class constable increased sixfold, from $6,000 to
nearly $37,000, with the greatest gains occurring in the first ten years of
the period. Talcing the cost of living index into consideration, the effective increase over these two decades was 55%.
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Some Issues For Discussion
1. Above some threshold, does the number of police officers make a
difference to the effectiveness of a police force? In other words, is the
ratio of police per 100,000 population (or the number of people per police officer) an indicator of how well the police do their job?
2. Again, above some threshold, does an increase in expenditures per
police officer make a difference to the overall effectiveness of the police
service? Conversely, is there some level of expenditures per officer below which a police service becomes incapacitated, inefficient or
ineffective?
3. Is the proportion of women (5%) in policing adequate in an era of
employment equity?
4. Is it cost-efficient to have fully-trained and highly paid police officers in support or some specialized positions that could otherwise be
filled by civilians?
5. Is the salary level of police officers adequate in comparison with
other high-risk occupations with similar educational requirements?
6. Is the overall cost of policing appropriate for the economic losses
involved?
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TABLE 1: POLICE PERSONNEL IN CANADA, 1988
NUMBER OF
OFFICERS OFFICERS %

SERVICE

NUMBER OF
CIVILIANS CIVILIANS %

TOTAL
NUMBER OF
EMPLOYEES

Royal Canadian

13,655

25.6

6,541

34.5

20,196

5,373

10.1

1,880

9.9

7,250

4,526

8.5

1,391

7.3

5,917

4,457

8.4

1,265

6.7

5,72 2

4,325

8.1

1,053

5.5

Constabulary

382

0.7

62

0.3

444

New Brunswick
Highway Patrol*

114

0.2

56

0.3

170

27,220

Mounted Police
Metropolitan
Toronto Police

Force
Ontario
Provincial Police
Montreal Urban

Community Police
Service

Quebec Provincial
Police
Royal
Newfoundland

Other municipal
and regional
police forces**

20,480

38.4

6,737

35.5

Total

53,312

100.0%

18,985

100.0%

Officers
SOURCE:

•
•

Officers

Civilians

Civilians

72,297

Employees

Statistics Canada

Abolished in 1989 in favour of the RCMP.
I) Not including the Metropolitan Toronto Police Force and the Montreal Urban Community Police Service.
Not including RCMP and OPP contracts.

2)

*** Statistics Canada counts all police forces in Canada, with the exception of security guards and private investigators,
military police and various federal and provincial depanments employing special officers with limited powers for the enforcement of certain legislation.
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TABLE 2: POLICE PERSONNEL BY PROVINCE AND
POPULATION, 1988
NUMBER OF
PROVINCE

OFFICERS
PER PROVINCE

POPULATION

NUMBER OF
INHABITANTS
PER OFFICER

Newfoundland

568,000

904

628

P.E.I.

128,000

181

712

Nova Scotia

882,800

1,445

611

New Brunswick

714,300

1,230

581

Quebec

6.638,300

14,207

467

Ontario

9,426,100

19,563

482
523

Manitoba

1,084,000

2,071

Saskatchewan

1,012,800

1,929

525

Alberta

2,395.200

4,205

570

British Columbia

530

2,983,800

5,628

Yukon

25,300

101

250

N.W.T.

52,300

204

256

Other (RCMP)

1,644

CANADA

53,312

25,911,800

TABLE 3:

486

COST OF THE MAJOR POLICE SERVICES

FORCE

ANNUAL COST ($000)

AVERAGE F1RST-CLASS
CONSTABLE SALARY
1988
1990

1988

1990

1,508

1,679

$40,685

$47,111

Police Force

415

487

$41,867

$48,736

Ontario Provincial
Police

367

424

$41,305

$47,526

Service

315

353

$42,640

$47,011

Quebec Provincial
Police

435

502

$41.305

$47,100

3.040

3,445

$41.560

$47,497

Royal Canadian
Mounted Police

Metro. Toronto

Montreal Urban
Community Police

Total:

SOURCE: Statistics Canada (1988)
Estimates (1990)
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THE ENVIRONMENT OF POLICING BY
THE YEAR 2000

A variety of socio-demographic trends and other factors over the next
decade will have far-reaching consequences for the nature of police work
as well as for police organizations and the nature of their response. The
following merely highlights some conclusions from these factors and
trends, which are sometimes based on data and elsewhere are based on
consultations held across the country. Consequently, some of these conclusions are likely to be speculative.
Aging
In the foreseeable future, Canada will have an aging population and a
low and declining birth rate, thereby producing proportionately fewer
youth at risk of becoming criminals and reducing crime rates as well.
Over the next twenty years there will be lower overall crime rates and
decreased rates for property crime and traditional street crime, based on a
smaller proportion of the male population entering the crime-prone years
of late teens and early twenties for involvement in crime and delinquency, particularly property crime. Overall victimization rates will also
decline, because young males also represent the greatest proportion of
victims. There may still be a hard core of young adults committing violent crime, drawn from a significant group of unemployed, poorly educated, economically dispossessed youth. Many of these teenagers and
young adults will be recidivists, thus encouraging police forces to target
them for surveillance. A large part of violent crime will be associated
with drugs and drug trafficking, particularly with hard drugs. However,
with a smaller youthful population, there will be a declining recreational
use of soft drugs. With education more available for a smaller youth
population, there will be more educated young adults who are at risk of
engaging in sophisticated white collar crime, such as computer assisted
fraud, financial crimes, corporate crimes, theft of intellectual property,
and so on.
Offences and incidents based on the physical, psychological or intellectual infirmities of a minority of the elderly will increase proportionately
with their numbers, such as driving offences and incidents related to
Alzheimer's disease, while others will become victims of abuse by
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spouses, children and care-givers. While older Canadians have the lowest
statistical risk of being victims of crime generally, they usually have the
highest fear of personal victimization; hence fear of crime generally will
increase. Older Canadians, who increasingly will be single or widowed
women living alone, are likely to ask for greater services from the police,
and will broaden the kinds of non-crime related services required. Older
Canadians are more likely to become targets of fraud and other nonviolent offences because they are often more physically, psychologically
or intellectually vulnerable.
There are many implications of the aging trend for police organizations.
On average, Canadian police forces represent an aging work force that
was largely recruited during the early 1970s when police departments
grew in response to rapidly growing crime rates and police budgets. Consequently, there will be a large proportion of officers choosing early retirement despite the removal of mandatory retirement requirements, thus
leaving large gaps in upper management. Aggressive recruitment and innovative human resource strategies will be required in order to replace
them. Alternatives to traditional police personnel may include a greater
proportion of civilians in a support capacity, more flexible working hours
and shift work, part-time work, lateral entry, later entry, return of women
from child-rearing, auxiliary officers, etc. Because of the more competitive labour market and the "blue collar" nature of the profession at the
entry level, fewer qualified young Canadians may apply to become police officers. There may also be pressure to lower education standards;
however, this may be offset by increasing the already competitive salaries of police officers and by aggressive recruitment strategies. Police
forces will become "feminized" following the labour shortage, the decline of public violence, and increasing demands for services unrelated to
crime and events requiring physical strength. A more balanced gender
representation in police forces will result in female officers eventually
attaining senior levels, including chief and commissioner ranks. The shift
in focus away from traditional street crime will free up police resources
to focus on new and emerging forms of crime, such as environmental
crime, white collar crime, and corporate crime.

Immigration and Ethnicity
While immigration at current and projected levels is unlikely to have
much of an impact on the age structure of Canadian society, it will continue to have a growing impact on the multicultural character of Canada.
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New immigrants without skills in either of the two official languages will
place a growing burden on police forces to provide services in their own
language. The statistical risk of racial tension and conflict increases in
proportion to the representation of visible minority groups within the major metropolitan areas. Crime rates for street crime, property crime, and
violence against persons may increase when disadvantaged new Canadian immigrants and rural disadvantaged Native migrants settle in urban
areas, reflecting their poverty rather than their ethnicity. Based on historical evidence, there is the possibility of crime waves echoing any largescale increases in immigration designed to compensate for the aging population. Some immigrants may continue to import crime patterns from
their countries of origin, with the greatest impact falling upon the ethnic
community itself. Commissions of inquiry in many provinces into the
treatment of racial minorities within the criminal justice system suggest
that improving police-race relations will be a continuing conce rn for at
least the next decade. Independent police forces for Aboriginal peoples
on reserves are likely to develop, especially in the context of continuing
debates over self-government and a parallel criminal justice system.
The implications of these trends for police organizations are far-reaching.
Police forces will need to recruit visible minorities, including Aboriginal
peoples and new Canadians, in response to the need to enhance policeminority relations, the demand for services in other languages and the
more competitive labour market. Cross-cultural sensitivity training will
become an even more important part of the curriculum for basic training
of police recruits, while promotion may become contingent upon
mandatory refresher training.
The use of alternatives to deadly force, particularly mediation, are likely
to become standard strategies in conflict resolution with visible and other
minority groups and these techniques will become key elements in recruit
training. Liaison between police and multicultural communities through
consultation or advisory committees and other mechanisms for maintaining a dialogue with minority groups will become a standard strategy
among police services. Control of individual officer misconduct towards
visible minorities through internal regulations and discipline will become
more formal and heavily emphasized in an effort to contain the handling
of incidents within police forces. The issue of double or triple sanctions
being imposed on errant officers may arise, from internal discipline, external complaints commissions, and the courts. Public oversight, accountability and review mechanisms, for which Canada has a lead role
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internationally, will continue to play an important part in addressing incidents involving police and visible minorities as well as the underlying
causes of the over-representation of minority groups in contact with the
law.

The Family
A transformed family structure will increasingly characterise Canadian
society. With more women in the workforce, the routine activities of
families are likely to focus increasingly on the workplace and other locations outside the home. These will lead to greater opportunities for residential break-ins at unoccupied or unsupervised homes. A higher crime
rate for women will develop, based on a greater proportion of women in
the workplace who are likely to be exposed to more opportunities for
crime, such as white collar offences.
With fewer offspring to provide care and social support for the aged, the

elderly will rely increasingly on government services, including the police, and these demands will be for services that are far more broad in
nature. Non-crime calls will overburden emergency "911" call systems
unless effective means for redirecting or priorizing these calls can be
implemented. The growth in the number of unsupervised "latch-key
kids" and youth in both public and private places may provide additional
work for police, unless counterbalanced by the provision of social programs for housing, child-care, etc. and a trend away from teenage single
parenthood. There will be less male-originated domestic violence, based
on the proportion of two-parent families declining, but perhaps displaced
to higher rates of public violence between strangers, particularly against
women, and to higher rates of violence against vulnerable groups including the elderly and children.
Women and the elderly will therefore continue as major consumers of
police services. Police services will increasingly become involved with
other organizations and agencies providing services to victims, vulnerable groups at real or perceived risk of victimization, and offenders under
community supervision.

Technology
Technological change is rapidly creating new forms of property, thus
facilitating new forms of theft and vandalism. The decline in traditional
property and street crime will be replaced by an increase in the rates for

14
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new forms of crime. Crime that is facilitated by the use of computers will
increase, including the theft and vandalism of data, and the theft of
cashless financial instruments, particularly by those with technological
skills and access to insider information in government, business, and
politics. National and international communications linkages will facilitate the internationalization of crime, including corporate and organizational crime. Greater access by the public to "passive" detection devices
for personal safety and property security may further reduce the need for
preventive patrol and surveillance. New architectural and urban planning
design techniques may also assist in crime prevention, by reducing opportunities for crime. A decline in personal privacy will result from more
intrusive and proactive surveillance of data and behaviour, raising civil
rights issues.
At the same time, police forces will take advantage of technological developments. Those police forces that have access to new surveillance,
detection, and investigative technologies will be able to compete in the
race against technologically sophisticated criminals. Police forces will
become directly or indirectly responsible for offenders released from institutions into "open custody" or earlier release using electronic surveillance by bracelet transmitters. The decline in traditional property and
street crime will allow police forces to transfer resources to the detection
of new forms of crime. Keeping abreast of innovations in technology will
be an expensive program, requiring cooperation between police forces at
the regional, national, and international levels. Larger police forces will
increasingly use high tech investigative techniques, such as DNA fingerprinting and computer-enhanced identification, thus imposing an additional cost burden. The growing use of computers and the linking of data
bases will provide police officers ready access to national information to
check on suspected offenders, prior arrests, etc., as well as to report incidents. One further outcome may be to lessen the paper burden of policing. Finally, proactive investigations will be made possible by artificial
intelligence strategies to search for typical profiles of targeted offenders
and of offence methods.

The Economy
A growing fiscal crisis will severely limit police force budgets resulting
in some difficult choices over limiting service and a g-reater burden to
prove police efficiency and effectiveness. Private security and other less
expensive alternatives to public policing will be in greater demand.
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Economic crime will increasingly become internationalized. Higher
crime rates will be exhibited by the elderly in economic need, such as
defrauding social assistance schemes, health services, prescription drugs,
as well as petty theft of food and clothing. Rates of property crime and
violence will rise in the outlying declining suburbs of large cities. The
demand for social services may lead to greater opportunities for economic fraud, such as abuse by some health professionals through the
delivery of suspect services to the elderly. Economic crime will increase,
such as income tax evasion, pension fraud, insurance fraud, and investment swindles. Overburdened taxpayers will increasingly participate in a
"grey economy" whereby barter and the provision of officially unreported goods and services will avoid taxation. Noncompliance with government regulations by some businesses will increase, such as avoiding
costly pollution controls.
More civil unrest may be anticipated, based on more groups in society
seeing themselves as disadvantaged. Growing numbers of persons released from carceral or mental health institutions will increase the burden
on policing for surveillance and protection.
While faring better than most other service agencies, police force budgets
will be restricted, with increases perhaps held to inflation. Police executives will have to fight harder for new budget items. Restricted budgets
will present public police forces with difficult choices on the delivery of
their services, both in terms of the breadth of services and the range of
clients. There will be growing pressure for rationalizing police services,
reducing them, or making selected services self-supporting through a cost
recovery or "user pay" system (e.g., for false alarms).
Private policing will become even more established as the dominant
mode of policing in Canada. As a result, public police will serve, in part,
a coordinating role for private policing, providing back-up when "real"
crime occurs. Alternatives will be sought to high quality but expensive
public policing, such as passive, technology-enhanced surveillance, and
the use of parallel policing. In order to reduce costs, management and
support functions will become increasingly civilianized.
Rationalization of urban and regional police services will take place
through amalgamation, consolidation, and cost-sharing of specialized
functions. Although police organizations will remain locally-based, because of the increasingly non-local, inter-connected, international nature
of white-collar crime, they will cooperate with forces in other countries
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on issues such as drug trafficking, computer fraud, and financial fraud.
Thus the role of Interpol and similar agencies will become more important. Federal policing will be responsible for a relatively few federal statutes, while federal agencies will be concerned mainly with standards of
police services, accreditation of police forces, audit and evaluation of
service delivery against national standards, and accountability. Like
much of the criminal justice sy'stem, regional and local policing will be
community-based and integrated into a local support and self-help system. Police professionals will engage in multi-disciplinary task forces
and inter-agency cooperation.

Politics
Greater public participation in policing matters will emerge. Concern
over civil rights issues related to more intrusive surveillance and reduced
information privacy may place reasonable limits on some policing strategies. Accountability to the legal, political and local sectors of society will
become increasingly more important for policing. As a profession and as
an organization, policing will become more open to public scrutiny.
Local community "ownership" of their crime and disorder problems will
become expressed in new ways, particularly through new partnerships
with the police. Police officers will become more integrated into the social and political life of local communities, as members of their community. Restrictions on police officer participation in local activities will
only be in force where there is a direct conflict of interest with police
work. Community members and organizations will increasingly ask police officers to become more involved in local issues where their expertise is unique, including identifying local crime and disorder problems
and worlcing with the community towards solutions.
At the same time, the police will become more directly accountable to
the public, both through formal public agencies and through informal
mechanisms such as public meetings, community consultation or advisory committees, and the mass media. Policing priorities will be established in public discussions, and police performance will increasingly be
publicly examined in light of these priorities. Police forces will become
more open with respect to providing information to victims of crime and
to the public on local crime problems, areas of high crime, and statistics
on victims and offenders. Police forces will increasingly experience allegations of misconduct and litigation in connection with the use of force,
racial bias, and other sensitive issues.
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Some Issues For Discussion
1. Are these the main trends that will have an impact on the nature of
police work and on police organizations over the next ten years?
2. Is a study of these national trends helpful to local police forces and
communities or does this same kind of analysis have to be carried out at
the regional and local levels?
3. Are police forces ready to deal with the challenge of the environment
of the 1990s and the year 2000 in terms of its demographic, political,
economic, social and cultural characteristics, not to mention the challenges specifically related to the anticipated trends and patterns of crime
and justice?
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A GROWING CANADIAN CONSENSUS:
COMMUNITY POLICING

The environment of policing in Canada over the next ten years is clearly
a rapidly changing one that is radically transforming the nature of police
work and of police organizations. How will police departments cope with
these changes? There is a growing consensus among police executives,
police professionals, community representatives, academics and others,
that "community policing" is the most appropriate response to the challenges and problems of the next decade. But perhaps this has always
been the most appropriate policing response to crime and order maintenance within local cornmunities in the past and in the present.
Community policing, sometimes lcnown as community-based policing or
community-oriented policing, is at first glance a relatively recent development in policing. Yet it might be better understood as the re-emergence of the original approach to urban public policing following a major
reassessment of the role and function of the police in the last three decades of the twentieth century.

Origins of Community Policing
The origins of urban community public policing lie in both American and
British policing. Over 150 years ago, the Metropolitan London police
provided the first model for modem urban, community policing. However, Canadian municipal police appear to have been influenced primarily by subsequent developments that took place in the United States,
principally in reaction to the close police-community ties which facilitated systemic corruption of the police by local political party organizations. From about the 1930s onwards, the distancing of urban police from
the community became a driving force which shaped North American
policing towards what become known as "professional policing."
This distancing was assisted by technological developments: first, the
telephone, then the patrol car and two-way radio, followed by on-board
computers. While these new technologies permitted tighter control over
individual police officer behaviour, two further policing strategies were
even more powerful influences in distancing the police from the local
community and in developing what was thought to be "professional" policing. These strategies were the invention of random motorized patrol as

COMMUNITY POLICING

19

a presumed deterrent to potential criminals, and the invention of rapid
response as the uniform response to all calls from the public.
Under this "professional" policing model, the two main criteria for police
force performance became (a) the proportion of charges laid to offences
reported to the police, and (b) the response time to calls for service made
to the police by the public.
Unfortunately, the reasons for exerting tighter control over police officers
in the U.S. were not as applicable to their Canadian counterparts. In the
present century at least, there has been a general absence of routine political influence over the police and a lack of widespread corruption within
C an adian police forces. Consequently, the means for exerting tighter control over the routine of street policing were, in the Canadian context,
largely misplaced.
In addition, over the past decade or so, evaluations of the two main strategies of the "professional" model have shown that they are not very effective. These findings include the following:
• Rapid response to all calls for service is an inappropriate basis for
organizing an entire police force when life-threatening incidents
or events in progress are routinely less than 4% of calls for service.
Most victims call someone else first and most delay reporting the
incident to the police on average for about 20 minutes. Consequently, shorter response times are unlikely to result in an increase
in the number of offenders apprehended during the commission of
their offences. However, priorizing calls by their degree of urgency permits differential response, maldng better use of scarce
policing resources.
• Most crimes are solved on the basis of information provided by the
victim or witnesses to the officer who first responds to the call.
Crimes are seldom solved by subsequent investigation, with perhaps less than 3% of all cases cleared or solved by this means.
However, integrated teams of patrol and investigative functions
have the highest rate of success in clearing reported crimes.
• Random motorized patrol has not been found to deter potential
criminals, reduce crime, provide a greater likelihood of apprehending offenders, or reduce the fear of crime. Moreover, random
or preventive patrol intercepts only a small fraction of crimes in
progress. Increasing patrol numbers has little or no impact on their
effectiveness. However, while the impact of foot patrols on the
level of crime is not yet clear, they decrease the level of fear by
the public and increase public satisfaction with the police.
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While saturation motorized patrol may reduce crime, it usually
does so temporarily and often displaces crime into other areas.
However, targeting "hot spots" of crime and applying problem
solving techniques reduces repeat calls for service from repeat
addresses, thus reducing the overall level of crime and police
work. On the other hand, new "clients" of community policing tactics may drive up the level of official crime by reporting more
incidents to the police.

• Increasing police numbers or their resources does not increase their
effectiveness in solving or reducing the overall level of crime.
This is partly because only about 15%-20% of calls for service to
most police forces involve crime incidents. However, targeting
new resources or reallocating existing police resources to specific
crime and disorder problems shows promising results, such as
through "aggressive order maintenance" techniques involving the
removal of the physical and social "signs of crime".
The marginal effectiveness of the old "professional" model in preventing
or containing crime, coupled with the loss of positive police-community
relations, has encouraged police executives over the past two decades to
call for a new approach to policing.

The Re-emergence of Community Policing
The "new" approach to policing that has recently begun to sweep through
North America, Europe, and the major common law countries is community policing. Rather than being a new approach, however, it is more
correctly a renewal or re-emergence of the old approach developed in
Metropolitan London. Under this style of urban policing, the overall goal
is a police-community partnership in dealing with crime and related
problems. The goal of partnership with the local community has farreaching implications for the organization and operations of police
forces. It contrasts with the "professional" approach in which crime is the
exclusive property of the police whereby the police form a "thin blue
line" against crime. However, the community partnership provides new
and far-reaching resources that form a "new blue line" that has a more
general role than simply crime control.
There are perhaps twelve ingredients of the "new blue line." First,
the role or mission of the police in Canadian society becomes fundamentally one of peace officers rather than merely as law enforcement offiçers involved with crime control. In helping to maintain peace, order,
and security in local communities, police officers exercise their side of
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the partnership with the community by being routinely — but not exclusively — responsible for the reduction and prevention of crime and the
promotion of public order and individual safety. In the words of Sir Robert Peel's first two police commissioners, Sir Charles Rowan and Sir
Richard Mayne, the new police follow the principle:
To maintain at all times a relationship with the public that
gives reality to the historic tradition that the police are the
public and that the public are the police. The police being only
members of the public that are paid to give full-time attention
to duties which are incumbent on every citizen in the interests
of community welfare and existence.
Because police officers serve and protect the public, a police organization is primarily a service to the public for crime and disorder problems
rather than a force that is focused primarily on crime.
Second, in adhering to a police-community partnership, the police adopt
the key strategy of community consultation. A consultation process
helps the police to accomplish two significant objectives. One is to identify their relatively short-term priorities for addressing crime and disorder
problems in the community, perhaps on an annual basis. The other is to
establish a longer term orientation and a reaffirmation of their mandate
through the conferring of public consent. In complementary fashion, this
process assists community representatives to set their agenda for safety
and security in their area and to better understand the problems associated with public policing. A variety of mechanisms are currently being
examined and tested which facilitate a police-community dialogue, including advisory or consultative committees, meetings with local interest
groups, and informal contacts with individual members of the local community. This approach differs from the former "professional" model
which usually pursued police-community relations through a specialized
unit rather than at all levels of the police service and through a variety of
means.
The third main ingredient is a strategy involving a proactive approach
to policing. Rather than passively waiting for calls or randomly patrolling
for a presumed deterrent effect, the police anticipate future calls by identifying local crime and disorder problems. A scanning and forecasting
process is used to identify problems and includes input from the local
community. The scanning process is accomplished in part by analyzing
patterns among similar crimes and calls for service rather than treating
each incident as a separate event that is closed when the case has been
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solved, as was the practice under the "professional" approach. "Hot
spots" of similar crimes are identified by time, place, and type of offence
and are brought to the attention of street constables at the neighbourhood
level, and to police managers and the police commission for communityor city-wide problems. Input from the local community is received in
terms of local crime and disorder priorities. A strategic plan may be developed that priorizes the competing crime and disorder problems at the
community level and is reviewed through public discussions.
Fourth, a problem-oriented policing strategy is developed that will address the crime and order problems and their underlying causes. A variety of proactive and reactive policing tactics may be used, depending on
the problem and the neighbourhood. However, it is important to note that
no single tactic can be identified with community policing and the overall strategy emphasizes flexibility in the use of the full range of tactics in
addressing particular problems and neighbourhoods. Any means of increasing the level and quality of contact between citizens and the police
are adopted, such as zone policing, neighbourhood foot patrol, officers
dedicated to particular beats, mini-stations or store-front offices, differentially responding to calls for service depending on their urgency, volunteers, greater civilianization, flexible shifts, integrated teams (of foot
patrol, motorized patrol, and investigative functions), and community advisory or liaison committees. These are accompanied by the existing tactics now identified with the "professional" policing model but which
were used largely to the exclusion of others. Such tactics include a rapidresponse capability that remains necessary for the occasional life-threatening incidents, as well as a few specialist units, including homicide investigation teams which might also have responsibility for family
violence where most homicides occur. Finally, whether or not the problem has been solved or significantly reduced, an evaluation or assessment
must be conducted to determine the effectiveness of the tactics.
A fifth aspect of community policing is that broader police responses to
underlying causes of problems are also introduced, particularly crime
prevention activities. These include opportunity reduction tactics such as
"target hardening" using environmental design techniques, and reducing
the motivation of potential offenders by long-term social development
programs.
Sixth, both sets of prevention activities involve a branching out to other
service delivery agencies to form strategic partnerships and a more cooperative and productive division of labour. This tactic of fostering inter-
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agency cooperation is in part recognition of the limits of policing beyond what they do extremely well, which is providing a 24-hour, rapid,
first response to crime and other crises. Other agencies are better able to
provide a longer-term response for victims and to undertalce crime prevention by removing the underlying causes of crime, such as poverty,
unemployment, poor education and work skills, inadequate housing, and
poor health. This cooperative response places the police within a service
network of agencies addressing urban safety and, more generally,
"healthier cities".
Seventh, much of the success of policing depends on how well its personnel operate as information managers who engage in "interactive
policing" by routinely exchanging information on a reciprocal basis with
community members through formal contacts and informal networks.
While much of police work is often seen as not being "real" police work
because it involves providing services and information unrelated to
crime, community police do so on the grounds that, while policing is a
service to the public, it also allows the public to become more familiar
with their police service and the police to become more knowledgeable
about their community. Closer ties with community members are a good
investment for police because they can become sources of valuable information or police "intelligence" when crime problems later arise.
The eighth factor requires that tactics are developed to reduce the unfounded fear of being victimized, particularly among children, the elderly, and other vulnerable groups in society. Typically, those with the
lowest statistical risk have the greatest fear of being victimized. The police now have a responsibility to ensure that this fear has constructive
rather than debilitating effects so that those who are vulnerable or view
themselves as vulnerable may take reasonable crime prevention measures
and then enjoy a safer environment.
Ninth, most police officers are permitted to become career generalists
rather than specialists and are responsible for a broader range of activities
than permitted under the "professional" model, including solving
neighbourhood crime and disorder problems. Rather than being treated
generally as "blue-collar workers" as they tend to be under the "professional" model, street constables are treated as highly-trained, relatively
well-paid, white-collar professionals who have the respect of their colleapues and the local community.
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Tenth, greater responsibility and autonomy for front line officers to

undertake neighbourhood policing tactics is facilitated by decentralized
police management and resource deployment that delivers services based
on neighbourhoods rather than on shifts. Resources are justified mainly
on how well they serve the front line police officers responsible for
neighbourhood policing, problem solving, and rapid response to the rare
life-threatening calls or for incidents in progress.
Eleventh, there is a changed organizational structure. The hierarchi-

cal, para-military organizational model that exists in many large police
services is surrendered for a flatter profile in which the front line of
policing, where police services are provided, is the most important part
of the organization. Further, the loyalties of officers working under the
para-military or "brown" model is to the chain of command whereas the
loyalties of those within community-policing, or the "blue" model, is primarily towards the Charter, the Criminal Code, the common law, and the
community.
Finally, given the priorities supported earlier by the community, there is
a degree of accountability to the community in terms of a review of

progress on those priorities, possibly conducted through public consultations. This informal accountability complements legal accountability
through formal external oversight or review bodies whose authority is
delegated from elected officials.

Community Policing in Canada in 1990
A review of the current status of community policing in Canada shows
that this new approach has now become part of the conventional wisdom
arnong executives and street constables in most progressive urban police
services. Along with the growing consensus across Canada that community policing is the most appropriate policing approach to present and
future challenges, there is a growing number of police departments that
are planning for, experimenting with, or implementing community policing programs. There is consequently no longer any need to look towards
examples of community policing outside Canada for lessons and insights.
Indeed, with some notable exceptions, there are very few police services
outside Canada that are more advanced than those Canadian police services that have already planned for or adopted community policing as an
operational strategy. Nonetheless, one of the main issues facing police
executives at this time is how to implement community policing in a
systematic way.
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While this "new" philosophical, organizational and operational approach
to policing may be viewed by some as merely going back to the basics of
policing, it can nonetheless have profound and far-reaching changes for
some police forces. Indeed, progressive Canadian police services have
reoriented themselves organizationally and operationally towards a focus
on effectiveness rather than on efficiency, towards providing public
peace and safety rather than crime control and strict law enforcement,
towards a partnership with the community they serve rather than being an
autonomous policing enterprise, and towards accountability to the community. Guided by these new directions, Canadian police services will
have the greatest chance of successfully meeting the challenges of the
next decade.

Some Issues For Discussion
There are a number of issues that need to be addressed over the next
decade by those police services seeking to implement a community policing approach.
1. Is there a distinction between the tactics of community policing and
the overall strategies of problem solving within a police-community partnership? Both foot patrol and mini-stations are just two tactics which
may or may not be appropriate for some neighbourhoods and for some
crime problems. Is foot patrol appropriate in low crime areas with less
dense populations? Should mini-stations do more than serve traditional
public relations and crime prevention objectives?
2. Does placing an emphasis on a particular tactic run the risk of community policing being regarded as an "add-on" program that is just another specialized unit rather than being seen as a department-wide
program with implications for most policing operations?
3. How can "community" be defined so that a local community or
neighbourhood can be recognized and related to by the police to make
possible a useful dialogue on local crime and disorder problems? Some
police forces have struggled with trying to seek out representatives in a
democratic way while others have worked with existing local interest
groups as well as with elected officials who can balance the competing
interests.
4. Does community policing further wealcen any control the police now
have on crime at the local level? Does co-operation with human service
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and social service agencies provide additional resources to policing
through the pooling of their respective scarce resources?
5. Does community policing need to be tested? Should new community
policing programs be scientifically evaluated and, if so, should this be
undertaken by an independent agency?
6. Should new measures of police service effectiveness and performance be developed? Should new criteria be developed for evaluating police officers working in a police service operating on community policing
principles?
7. How well does community policing handle problems associated with
disadvantaged or vulnerable groups in Canadian society, including police
relationships with Aboriginal peoples, new Canadians and visible minorities, women, or elderly and children at risk of abuse?

8. How is community policing in a rural and small-town context different from community policing in an urban environment?
9. What does community policing do in terms of empowering the community versus further empowering the police? Given the differences in
expertise and resources, is it realistic to expect an equal partnership as
joint "owners" of local crime and disorder problems and as "co-producers" of peace, order, and security at the local level?
10. Does greater community involvement with policing provide the police with supplementary resources in terms of volunteers, neighbourhood
watch, and other forms of community surveillance? Does this new approach provide an expanded role for the police?
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STRATEGIC PARTNERSHIPS AND
RESOURCES

5.

A review of the community policing approach finds that its central ingredient is a partnership between the police and the community. This partnership recognizes that police work is not an isolated activity performed
in a social vacuum and that the idea of a police force working miracles
on its own is now quite obsolete. Even traditional police work, including
preventive patrol, rapid response, and apprehending offenders, can not be
performed without the regular cooperation of ordinary citizens. Moreover, this partnership reflects the increasing accountability of the police
to the public, both directly and indirectly, through various legal and political mechanisms, as well as the growing involvement of the public and
elected officials in setting the agenda of policing.
In addition to the local community, there are other strategic partnerships
that may be created by the police in order for them to meet the challenges of the next ten years. Some are suggested by the social development approach to crime prevention which emphasizes the important role
of social agencies in preventing the involvement of potential offenders in
criminal lifestyles. This and other developments in the policing environment underscore the growing number of players influencing police work.
Whether police departments are involved with community policing or
even with traditional police work, creating new strategic partnerships will
be the name of the game for policing in the future.
There are three sets of strategic partners: those in policing, the public
service sector, and the criminal justice system.

A New Partnership Between the Key Players
Three key players or constituencies represent the new strategic partnerships of modem urban police services. These three might be referred to
as the "strategic triad":
•

elected officials, representing formal links with the community;

•

police managers; and

•

police associations/unions and officers.
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The elected officials most directly influencing city police services are
municipal councils. Some of the larger municipal or regional police
forces also have local police commissions consisting of appointed and
elected officials. Provinces also have police commissions and government departments which oversee police services and set policies regard-

ing policing within their jurisdictions.
The second component of the strategic triad comprises chiefs of police
and other police executives. Traditionally, they have risen through the
ranks and the background of the chief will have a profound impact upon
a police department. Police leaders, of course, must work within legal
and budgetary constraints to orchestrate coherent policies while bearing
in mind the numerous internal and external pressures on their departments, as well as the trend toward increasing decentralization.
The third major force in this triad is the rank and Me who, in the larger
departments at least, tend to be unionized. Their agenda, of course, is to
maximize pay and benefits, as well as to improve working conditions.
The role of the union is vital because unionization often brings with it the
tendency to demand more specific job descriptions, structure, specialization, and overall rigidity, much of which works against flexibility in police practices. Increased discretion and risk-talçing brings with it greater
responsibility and dangers.
The challenge of police executives will be to persuade unions that the
more flexible and autonomous practices associated with community policing are in the interests of their members. The challenge for the unions
is whether they are willing to sacrifice some routinization of police work,
which can make decisions regarding promotion and pay increases appear
more objective, in favour of permitting the membership to achieve a
more inherent gratification from their work, such as greater control over
their own work. These challenges are likely to be well met because the
notion of labour relations as adversarial and confrontational is now
largely obsolete. A new type of union-management partnership, which is
crucial to providing quality service to the community, is increasingly being seen in the language of police labour relations. Indeed, some managers talk about "participatory management", "shared responsibilities", and
common values and objectives with their employees and their unions or
associations. As well, some of the largest unions have spoken recently of
"conciliatory syndicalism" rather than a confrontational syndicalism.
They want to participate directly in the organization of work and want
their members to take responsibility for providing quality police services.
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Enveloping this strategic triad is the community at large. With community policing, the role of citizens, special interest groups, and the media are becoming even more prominent. Neighbourhood associations and
individual citizens interact directly with police officers and even police
chiefs, especially when the latter take a more hands-on approach that is
characteristic of highly successful organizations. Citizens are also voicing their concerns about crime through local elections and are therefore
influencing policing indirectly through their elected leaders. Problem
solving approaches and crime prevention through social development
also involve many local municipal departments, such as those dealing
with housing, welfare, and health.
The equation is therefore a complex one, with police managers trying to
forge coherent and meaningful policies while at the same time accommodating participants at many levels as new partners in policing. They must
strike a difficult balance between maintaining and losing control over
their police organization. At the same time, they must make each player
feel that suggestions are taken seriously and be able to communicate why
a particular solution was not adopted when this is the case. They must be
able to filter a vast amount of information, extracting that which is vital
and then adapting policy to it. The other players, for their part, must be
sensitized to the awesome task to which police forces are exposed.
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A New Partnership Between Public Services
One of the trends in policing is to involve the community in setting the
agenda of police departments as well as in efforts to deal with local
crime and other community problems. This trend fits well with the current thrust in crime prevention which recognizes that violence, drug
abuse and other serious concerns must be countered through concerted
action on the part of public officials and agencies at all levels, rather than
through an exclusive reliance upon the criminal justice system. In particular, the social development approach to crime prevention assumes that
crime arises out of socioeconomic deficits and therefore favours longterm primary and secondary preventive strategies.
It is not hard to see how different public service sectors are relevant to
solving local crime and disorder problems. They include: (a) community
policing services (e.g., consultative or advisory committees,
neighbourhood watch); (b) private community services (e.g., schools,
churches, voluntary organizations); (c) municipal public services (e.g.,
housing, recreation); (d) provincial public services (e.g., health, education); and (e) federal public services (e.g., employment, justice). Together they form a "community" of interests, a new constituency of
actors with a coincidence of interests. If economic factors are partly responsible for crime, policies and programs at the national and provincial
levels can have an impact on standards of living. For example, in order to
resist the formation of a large social underclass, efforts are being made
by many social agencies to involve young people from disadvantaged
backgrounds in education, job training and employment programs, recreation, and even directly in crime prevention.
In other areas of crime prevention, it is now recognized that the physical
environment can contribute to crime and disorder in a number of ways.
Abandoned neighbourhoods and buildings, signs of vandalism and decay,
streets that are unused at night, houses that are not visible from the street,
store windows containing signs and merchandise that obstruct the view
inside of passersby are just a few means by which temptations and opportunities are created by the state of the physical environment. Urban
planners, housing agencies, developers, landowners, tenants groups, and
merchants, among others, are increasingly been drawn into a proactive
crime prevention role through design teams and other partnerships.
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A Strengthened Partnership Between Justice Services
Just as police forces need to interrelate with the public and public services, they are also strengthening ties with other police forces, gove rn
for justice matters, and other components-mentdpar seponibl
of the criminal justice system such as correctional, courts, and legal services. Because offenders often do not confine their activities to one jurisdiction only, local police forces are increasingly finding that they must
cooperate with one another. Hence, they share information and services.
There are also complex relationships between police forces because of
the different tiers on which forces such as the RCMP, the Ontario and
Quebec provincial police forces function. The RCMP, for example,
serves mainly as a rural force in eight provinces, aside from its role as
the federal police force, but also provides expertise and technical services
to other police departments. Furthermore, the RCMP cooperates with Interpol in the areas of drug trafficking, money laundering, terrorism and
international frauds. The Canadian Police Information Computer (CPIC)
system and the Uniform Crime Reporting (UCR) system maintained by
the Canadian Centre for Justice Statistics are other examples of nationallevel cooperation arnong police forces.
Also important is cooperation within the different sectors of the justice
system. For example, there is the National Joint Committee of the Canadian Association of Chiefs of Police and the Correctional Service of
Canada.

Strategic Resources
New or strengthened partnerships forge new or greater access to additional resources for policing. In short, there is a bigger bang for the combined buck. However, there are other strategic resources, whose sources
are both internal to policing and exte rn al, as alternative resources.
Human Resources

As one of the resources inte rn al to policing, human resources are a vital
part of police departments especially in the context of community policing. As far as recruitment is concerned, the evidence suggests that the
advantages of a higher education for recruits outweigh the disadvantages.
Even so, if a tier model of police organizations is adopted, blanket policies for all recruits need not be established.
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Training
Basic and ongoing training, similarly, can be built around a tier model of
police organizations. A Community Police Officer or individual working
in a specialized squad might receive an enriched training in the police
academy. Ongoing training is also important, given the changing nature
of crime, law, and social issues in general. As in the private sector, it
might be recommended that between one and two per cent of police annual budgets be allocated to staff development. Those in management
can take advantage of executive training opportunities at a number of
centres in Canada and the United States (e.g., the Canadian Police College and the FBI's National Executive Institute).
Career Development
The careers of police personnel would be considerably different in a
tiered organization than in the traditional paramilitary structure. People
would enter at different levels and might stay at these levels, although
their salary and rank would change. They would not simply rise to supervisory or managerial levels for which they may not be qualified. If one
wished to move to another tier, one would have to complete the necessary educational and training requirements. As far as work-related stress
is concerned, it is possible that community policing, which tries to break
down the social isolation of police personnel and organizations, will provide more fulfilment for police officers and reduce many stress-related
problems.
Financial Resources
Police departments can no longer rely on steady growth in their operating
budgets. As such, the emphasis is on doing more with less. The tier
model of organization may help in the sense that for some police work,
people can be recruited with high school diplomas and receive less than
the $40,000 in salary that first-class constables tend to receive in Canada's major cities. Also, many police functions can be shifted to the
private security sector and to parallel public safety services. Regionalization of costly equipment and facilities may also help. With community
policing, there may be less of an emphasis on costly hardware.
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Legal Resources
The legal resources of police services may have to be expanded in the
future. With the Charter and the growing legal accountability of police
departments, legal advice concerning investigative practices is needed on
an ongoing basis. In the past, Crown attorneys would be asked for their
advice, but it might now be necessary to retain lawyers on staff who
could be involved in the development of police practices and policies.
Technological Resources
Technology plays a role in a number of areas: criminal identification and
investigation, weapons development, communications systems, and information management. Although technology is a necessary part of police
work, the question is the extent to which it should be emphasized. For
one thing, certain technologies, such as those that enhance surveillance
and identification, may carry certain dangers such as the evolution toward greater intrusion into the lives of citizens. Secondly, an obsession
with technology may divert attention from the human dimension of policing now being stressed increasingly.

Communications Resources
Some recent events have dramatically illustrated the importance of communications with the media to ensure public understanding of police
work. For example, the relationship between police and the community
can be significantly affected by a force's communications capabilities, or
lack thereof. Police services now require a high level of expertise in external communications, particularly with regard to electronic media.
This expertise is increasingly necessary in the context of an effective
police department which is accountable to the community. Such expertise
is also a necessity for internal communications between police managers and unions; between managers and rank-and-file police officers and
civilians; and between police services, elected officials and the other
public and private services.

Research Resources
Research is an important part of policy and program development and
evaluation. Research in the 1970s, particularly that conducted in the
United States, paved the way for the questioning of assumptions that
underlay police work for decades. Many countries (e.g., United States,
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England, France) have national or private research institutes to conduct
both basic and applied research into policing. In Canada, the overall research efforts are disjointed. It is recommended that an autonomous Canadian Police Research Institute be established with links with federal
and provincial ministries, academics, police organizations, and foreign
institutes.
Community Resources

It is now widely recognized that crime prevention is not just a police
responsibility. The general public can report crimes and partake in many
preventive activities. Both the public and business sector can play a role
in preventing their own victimization. Business can also help in reintegrating offenders through providing them better opportunities for employment. The media can promote preventive efforts and pro-social
values. Community organizations and public services can aid in the prevention of crime through enhancing the quality of life of citizens; that is,
crime prevention through social development.

Alternative Resources
Community Involvement and Voluntarism

Given the expectation that fiscal constraints will be present in the longterm, a number of complementary services can aid in fulfilling policing
functions. Volunteers constitute a veritable army in Canada there are
over five million in all. For example, some volunteers serve on hot-lines,
operate self-help programs, work in correctional programs, and drive intoxicated people home. In any community, as well, there is a large contingent of ex-police officers, retired military personnel, former mental
health workers, and able-bodied senior citizens who can aid in solving
community problems and conflicts.
—

Private Security

Private security is another growing area. There are about two and a half
times as many full and part-time private security officers in Canada than
there are public police officers. Private security personnel can be inhouse or contracted out. In the future, we will see more and more collaboration and partnership between private and public officers. One concern
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is over maintaining good standards for private security personnel. Although not as rigorous as for police officers, some private security associations now set standards and have accreditation programs.

Parallel Publie Safety
There are also many gove rn ment agencies and public services that provide complementary services to those provided by the police. There is an
amalgam of gove rn mental departments and agencies responsible for law
enforcement in different areas (fisheries, environment, customs, revenue,
etc.). There are parallel public safety forces established, for example, in
suburban communities due to the loss of police services deriving from
regionalization. The personnel in these forces make significantly less
money than public police officers. They patrol the streets in uniforms and
marked cars, but do not have ordinary police powers. Community fire
services can also lend a hand to public police services. Firefighters are
often well trained and can perform such tasks as responding to accidents
and promoting prevention programs.
Civilianization
Civilians can provide invaluable assistance to police services with a variety of functions. With "no fault" insurance schemes, amicable agreements can be arrived at between the parties to car accidents without
involving the police. Or, if the police are called to the scene, they might
charge the client or the client's insurance company. Private security companies can respond when private security alarms have been niggered.
Civilians can also take over many preventive patrol and traffic functions
as well as many generic support functions that are not specific to policing, all at considerable savings for routine policing.

Some Issues For Discussion
1. How can police managers maintain control over their police service
while forging closer partnerships with other constituencies and key players involved with addressing local crime, disorder, and social problems,
including:
— elected officials?
— police union/association leaders?
— other public service agencies?

— private organizations?
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— community interest groups?
— other justice agencies?
2. Does creating new pa rt nerships develop an expanded, reduced, or
unchanged role for the police?
3. Will new part nerships allow limited police and other agency resources to go further?
Where there is an absence of leadership within a community, should
police serve as leaders or catalysts to address broad social problems that
might otherwise facilitate crime?

4.

5. Will future police officers be required to have a college education?
6. What kind of basic training will future police officers receive (e.g.,
will it include more interpersonal communications skills, community development slcills, etc.)?
7. What kinds of career paths will facilitate excellence in policing (e.g.,
career specialization or rotation among generic positions)?
8. Is the tier model appropriate for policing?
9. Should there be a national Canadian Police Research Institute that
would gather information and conduct research on policing as well as
disseminate information?
10. How far can police services go in partnerships with private security
and parallel public safety services?

38

IMPLEMENTING CHANGES

6.

IMPLEMENTING CHANGES

There are a variety of ways in which police executives and police services can meet the challenges of the 1990s. One is to adopt the community policing approach. Another is to build upon the police partnership by
creating other partnerships within the local community and the criminal
justice community. However, engaging all of these approaches requires
inspired leadership as well as careful planning, all of which is devoted to
the pursuit of excellence in policing and the delivery of quality policing
to the local community.
Pursuing Excellence Through Affirming Values
Contemporary organizational theorists have advanced certain principles
of highly successful organizations that "competitive" police organizations ought to consider. Some of these principles include:

•

a stress on quality service rather than mere efficiency;

•

knowing and understanding the customer;

•

being flexible, dynamic, and adaptive;

• focusing on people rather than gimmicks and technology;
• taking action and risks rather than excessively planning and
controlling;
• allowing employees to participate rather than just managing
them;

• cultivating a°Gpassion" throughout the organization for the
product and customers; and
• rallying everyone behind some core values.
To enhance an organization's performance, these core values should be
few in number and should be positive (e.g., serving the community)
rather than negative (e.g., making arrests). There has to be consensus
around these core values. Values must be internally consistent and prioritized. To promote excellence, values should be linked to the key goals of
an organization.
The next chapter, on Principles for Policing, suggests a mission statement, the means to reach the objectives articulated in the mission statement, and some core values or principles for excellence in policing.
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Leadership
Excellence also requires major challenges for leadership in policing. The
new leaders must be flexible, taking into account the multitude of forces
from within and without that affect the organization. The new leaders
must be community-oriented and possess solid communication skills.
They must be prepared to delegate authority rather than function in an
autocratic fashion. To inspire respect and confidence, they must be
viewed as intelligent, fair, honest, courageous, and persevering.

The Organization of Policing
Police organizations need to decentralize and perhaps replace their
paramilitary structure with a "tiered" organization in which people of
different expertise and training can enter at different levels. A tier model
is particularly relevant in light of community policing whereby the position of Community Police Officer may be created. Thus, there may be
officers performing more traditional police work, community officers,
specialized personnel (e.g., investigators), and managers. The growing
civilianization (e.g., accountants, clerks) of police departments also
makes a shift to a tier model more sensible. Another issue is whether
provinces should assume a greater involvement in managing local and
provincial policing.
The issue of regionalization is also an important question. Should adjacent municipalities form larger regional police forces? Such an amalgamation of resources may avoid the duplication of services but may also
remove the police from the community. One compromise is a mixed
model whereby specialized services (e.g., investigation) can be pooled to
allow community policing to be undertaken by lean, local forces.

Effectiveness and Efficiency
The traditional measures of police effectiveness (e.g., crime rates, number of arrests, solution rates, rapid response) are all flawed in serious
ways and do not fit well with the growing view of the public as consumers of police services. The results of consumer surveys to gauge the public's satisfaction with police services and their sense of security seem
more compatible with the idea of community policing. Other useful measures of police performance include such things as the leadership qualities of the chief, the department's ability to communicate with the public,
organizational morale and adaptability, and so on.
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Accountability
There are four elements to police accountability: administrative, political,
accountability to the community, and legal accountability. With respect
to administrative accountability, police departments are increasingly
asked to account for the way resources are used to demonstrate their
effectiveness and efficiency in exploiting their resources. The police axe
also accountable to elected officials and the police boards and commissions which establish the guidelines for their actions. In the context of
community policing, of course, the most important sector to which the
police are accountable is the public and their satisfaction with police services. Then there is legal accountability which is particularly salient in
the present day with events involving minorities and the police in some
cities. These incidents have underlined the importance of setting high
standards in terms of the sensitivity of police personnel to visible minorities. Mechanisms such as public complaints offices are becoming far
more prevalent in handling complaints about alleged abuses of police
powers. Public complaints mechanisms can play an educative and preventive role, sensitizing police personnel about minorities and stepping in
when tensions between the police and a segment of the community are
running high. Ultimately, such bodies can enhance the standing of the
police in the community.

Standards and Accreditation
The consideration of model national standards for policing may be
worthwhile because of the far-reaching responsibilities and powers of the
police. Standards are a way of providing formalized, positive guidelines
for police work, although they also tend to contain provisions relating to
sanctions for misconduct. They can relate to police methods, the use of
police discretion, the role of collective bargaining and the right to strike,
recruitment and training, and many other areas. For any adoption of national standards, care must be exercised to avoid excessive detail, because such detail will undermine authority and initiative at the local
level. A system of accreditation of police agencies could then be established to give the agreed upon standards some teeth.

Strategic Planning
Progressive organizations engage in strategic planning. It has been defined as the process of formalizing the concept of an organization, its
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mission, the set of objectives it is to pursue given its environment, and
includes the plans, policies, structure, courses of action, allocation of resources, and tasks to be pursued in its planning cycle. Strategic planning
is premised on the idea that no organization exists in isolation as well as
the notion that organizations must anticipate and adapt to change.
Police organizations must therefore monitor their external and internal
environments. External forces affecting them include fiscal, legal, political, socio-cultural, technological and demographic factors. Internal factors they must take into account in planning include their human and
financial resources. Strategies are implemented on the basis of these factors and are continually reassessed as to their appropriateness. Strategic
planning is therefore a dynamic and fluid process.

Some Issues For Discussion
1. Is "excellence" merely rhetoric or is it something concrete that can
be implemented to transform a police organization?
2. Are private sector organizations that are motivated by profit an appropriate model for public sector agencies responsible for delivering services, such as police forces? Should the public in contact with the police
be viewed as clients, customers and consumers?
3. Does good leadership in policing make a difference to the quality of
policing services? If so, what are the key characteristics of a good police
leader or executive?
4. How can good police leaders be created? By better education, training, experience, etc.?
5. Should adjacent municipalities form larger regional police forces?
Would such an amalgamation of resources avoid the duplication of services and be more efficient?
6. What are the appropriate criteria for police effectiveness and
efficiency?
7. To whom should the police be accountable and in what ways should
they be accountable?
8. Should there be model standards for policing on a provincial, federal, or international level?
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PRINCIPLES FOR POLICING

Over the past few years, an increasing number of public sector organizations have defined and publicized their missions. Among them are some
of the largest police services in Canada, such as the Royal C an adian
Mounted Police, the Ontario Provincial Police, the Quebec Provincial
Police (Sûreté du Québec), and several municipal police forces. Successful organizations, whether public or private, usually have a clear and
precise idea of what they want to accomplish. Having a firm plan enables
them to set strategic objectives, to identify the appropriate means for
achieving those objectives, and to engage in daily activities that make the
organizaiion a success.
A mission is a set of principles that defines the nature and ultimate purpose of an organization. It clarifies its fundamental direction and it spells
out the specific goals and strategies adopted by the organization. In the
context of policing, each police department must establish its own procedures in dealing with crime and disorder, as well as in managing its
resources. Nevertheless, a general mission for all police forces can be
proposed as a model based on the realities of Canadian society. Given the
high expectations increasingly being placed on the police by the public,
mass media, and other sectors, a statement of mission can foster the development of standards of excellence that will enable police forces in this
country to meet those expectations.
The mission proposed here comprises three elements: (a) the mission
statement itself, containing broad objectives for policing, (b) a statement
of the means for fulfilling these objectives, and (c) a statement of core
values or principles to guide police professionals in reaching the objectives and, in doing so, to achieve excellence in policing.

Mission of the Police
The mission itself is an abstract statement of the ideals toward which
police forces ought to strive. This mission should reflect the fact that the
police are part of the criminal justice system and must work in concert
with other components of this system. A mission statement must also
reflect the fact that the police operate within a legal framework in which
there is progressively more emphasis on the rights of individuals, such as
are contained in the Charter of Rights and Freedoms. The traditional
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police tasks of maintaining peace, order, and public security should also
be incorporated in a mission statement, as should the identification and
apprehension of offenders. Public seciuity also carries with it a concern
for public perceptions and fears. Given the current thrust in relation to
crime prevention and community policing, the statement ought to reflect
the changing mandate of police departments away from mere law
enforcement.
The following model mission statement seems to represent a consensus
in Canada:
As part of the criminal justice system and in accordance with
the Canadian Charter of Rights and Freedoms, the police are
responsible for maintaining peace, order and public security,
for preventing crime and disorder, for apprehending offenders and bringing them to justice, and for addressing the fears
and concerns of the public with respect to crime and
disorder.

Means Used
The means used to achieve the fundamental objectives outlined in the
general mission statement need to be compatible with the shift of many
departments toward community policing. Therefore, other than the traditional emphasis on preventive patrol and criminal investigation, the interaction with citizens and community agencies needs to be stressed.
Worlcing with citizens is not only relevant to crime prevention but includes providing assistance to those facing a crisis, whether such a crisis
stems from an accident, criminal victimization, or some other incident
causing serious suffering. Finally, because police departments do not perform any of their functions in a legal vacuum, they must be prepared to
deal with other criminal justice agencies and various levels of
government.
The means generally promoted by police forces are the following:
The police carry out their mission by: enforcing the Criminal
Code of Canada, other relevant federal statutes, provincial
statutes, and municipal by-laws; investigating crimes and
other offences; patrolling their areas; undertaking crime prevention; providing assistance to the public; and working with
citizens, community organizations, the legal system, correctional services and the varions levels of government.
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Core Values
Any mission statement must be premised upon and promote values that
are consistent with legal and cultural realities and maintain the highest
standards of professionalism. The police must respect and uphold the
basic human rights of citizens. They must be accountable to all those for
whom they provide services. They must exercise integrity and provide
high quality services. They should be cognizant of their powers and their
ability to seriously affect the lives of citizens in an adverse way during
the course of interrogation, arrest, detainrnent, searches, and so on. The
exercise of their discretionary power should be undertaken with sensitivity and good judgment. Finally, in keeping with the emphasis on promoting hamionious relations with the community and minimizing violence,
the use of force should be used very judiciously; that is, as an absolute
last resort.
A model statement of values for police action could include:
Police officers shall:
• uphold the principles set forth in the Canadian Charter
of Rights and Freedoms and the guarantees enjoyed by
Canadians under the Charter;
• be an integral part of the community and reflect the
principle that the police are the public and the public are
the police;
• work in partnership with the local community by consulting with them to establish local policing priorities for
crime and disorder problems and by securing their cooperation in resolving these problems;
• provide the public vvith high quality services designed to
achieve peace, order and security within the community
and do so with sensitivity to the particular needs of victims, minorities, and vulnerable groups such as women,
children, and the elderly;
• focus on identifying local crime and disorder problems
and solving their underlying causes while providing a
rapid response for those relatively rare life-threatening
incidents;
• work to reduce any unfounded fear of being victimized
and concerns about local crime and disorder problems;
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• work in partnership with other agencies providing services to the public, with other levels of government, and
with other segments of the criminal justice system;
• make lawful, reasonable and moderate use of their powers and be aware of the problems and risks associated
with the discretionary use of such powers;
• use force only as a last resort where no other means may
be used and any force used shall be in proportion to the
circumstances of the incident;
• conduct themselves so as to maintain the public's trust
and respect by adopting strict standards of professional
ethics that will ensure freedom from misconduct and
corruption, by being impartial in the enforcement of
laws, and by being free from undue political or other
influences;
• be accountable to the community, both formally through
established democratic mechanisms and informally
through public consultations and discussions.

Some Issues For Discussion
1. Are these the appropriate mission, means, and core values of
policing?
2. Are they clear, concise, and easily understood by the police and the
public?
3. Is there a sufficiently clear distinction between them? Do they
overlap in any way, making parts of them redundant?
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8.

CONCLUSION

This discussion paper has sketched out a vision of the future of policing
in Canada. This is significant because it is a vision that reflects the collective and almost unanimous views expressed by participants in a series
of consultations held across Canada. Consequently, the components of
this vision are not surprising or revolutionary on their own and might
sound simplistic to some. However, while there may be very little that is
new in each, the integration of these components into a single coherent
vision presents a compelling overview of the future of policing in this
country.

The current state of policing in Canada is one of transition. This transition is from a traditional, "professional" model of policing toward a community-based approach. There does not appear to be a competing view
to the belief that community policing is the most appropriate policing
response to the emerging trends and problems associated with the next
decade and those beyond the year 2000. At the core of community policing are police partnerships with the community, with other public service agencies, and with other segments of the criminal justice system.
Building upon these are emerging partnerships between elected officials, police managers, and rank and file police professionals. Also associated with community policing is a growth of excellence in police
organizations and police leadership. Excellence in policing is promoted
by a growing committment to a shared mission for police organizations
and to some core values for police professionals. When taken together,
these components of the vision provide a strong argument for moving
beyond the rhetoric and beyond the theorizing toward implementing
community policing. Indeed, there is a wealth of expertise among Canadian police professionals, and sufficient experimentation has already
taken place that the time has come to take action.
Nonetheless, there have been some impediments to introducing such
profound changes in policing. Police services in the past have placed
little emphasis on taking stock of their role in society, creating a coherent
vision of their future, and planning for that future. This may have been
because policing has tended to be largely reactive, responding to calls
and managing short-term crises rather than trying to take initiative over
the long-term to anticipate emerging problems. In this sense, they have
largely been managers of the status quo instead of architects of social
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change. Despite a traditionally limited capacity for adapting to long-term
or emerging problems, major police services are now undertaking some
form of strategic planning. Such planning entails scanning of their local
environment to identify future trends as well as taking into account the
impact of the police organization on that environment. Planning of this
kind allows police organizations to initiate change in a positive way and
be at the vanguard of reform.
Equipped with this vision of the future of policing in Canada and with
the tools for implementing change, progressive police forces can now get
on with introducing the various components of community policing in a
systematic way throughout their organization. Perhaps the real challenge of policing in the next ten years is not so much the emerging trends
in the policing environment but the willingness to introduce innovation
in a comprehensive manner. If this is successfully accomplished, then
the police in Canada will be more than ready for the challenge of the
1990s and the year 2000.

NOTES

