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Abstract

This dissertation examines how the collision of neo-liberalism and regionally specific
social forces have created differing ﬁlanifestations of community based policing in three
Canadian police services (Edmonton, Toronto and the RCMP K-Division). The contradictions
that exist between the rhetoric and practice of community involvement explicit in the tenets of
neo-liberalism and community policing and the dissonance between the neo-liberal concepts of
marketization and consumer empowerment with that of community members' empowerment and
citizenship are the central concerns of this project. The Merger of neo-liberalism and community
policing has taken place under common conditions of downsizing, fiscal downloading and
organizational restructuring. These conditions have not, however, led to a consistency of
application. Organizational and operational reform have varied from police service to police
service. The political, economic and social variables differ across regions, as do the stimuli for
reform and the manner in which community policing has been implemented. As a result, each
region has uniquely articulated the neo-liberal tenet of community involvement in community
based policing.

Chapter one explores the global and national shift from the Keynesian welfare hegemony
to that of Neo-liberalism. Chapter Two is an analysis of Edmonton Police Service’s wholesale
implementation of community policing. Chapter Three explores the range of reform initiatives
from the perspective of broad RCMP organizational shifts and then within the context of contract
policing in the Province of Alberta (K-Division). Chapter Four examines how Toronto Police

Service sought to control the restructuring process for its own internal ends

(iv)



The final Chapter summarizes the contradictions in the restructuring efforts of each Police
Service. The disjuncture between the rhetoric and practice of community empowerment and how

they differ or are similar in each site are the focus of this discussion.
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Neo-Liberalism and Community-Based Policing
Three Case Studies, Toronto, Edmonton and the RCMP (K Division)

Introduction

This dissertation examines how the collision of neo-liberalism and regionally
specific social forces have created differing. manifestations of community based policing
in three Canadian police services (Edmonton, Toronto and the RCMP K-Division). The
contradictions that exist between the rhetoric and practice of community involvement
explicit in the tenets of neo-liberalism and community policing and the dissonance
between the neo-liberal concepts of marketization and consumer empowerment with
that of community members' empowerment and citizenship are the central concerns of
this project. The Merger of neo-liberalism and community policing has taken place under
common conditions of downsizing, fiscal downloading and organizational restructuring.
These conditions have not, however, led to a consistency of application. Organizational
and operational reform have varied from police service to police service. The political,
economic and social variables differ across regions, as do the stimuli for reform and the
manner in which community policing has been implemented. As a result, each region
has uniquely articulated the neo-liberal tenet of community involvement in community
based policing.

The last decade of Canadian police reform has unfolded in a period
characterized by the ascendance of neo-liberalism. Neb-liberal rationalities' have

realigned the definition of community, responsibility and governance, all of which impact

! Rationalities are “practical rather than theoretical or discursive entities. They are forged in the
business of problem solving and attempting to make things work. Consequently they manifest a



upon the role of the police. Like many other public sector institutions, policing has
undergone a process of institutional isomorphism (Mastrofski, 1997) that has had
profound consequences for the ongoing efficacy of policing. In fact, | argue that
community based policing is being implemented, not because it represents a new found
commitment to citizen involvement and democratic participation in governance, but
because of an ideological commitment to reducing the size of government and
emulating the private sector.

Although policy makers espouse the benefits of community based policing,
community participation and partnership, the central emphasis in the adoption of
community policing has been the devolution of responsibility and fiscal downloading.
Here, community policing is “at root a strategy that seeks to shift the responsibility for
security to local institutions and resources” (Shearing,1997,70). While, in principal, the
devolution of responsibility appears to hold the promise of community empowerment, in
practice, responsibilization has meant fiscal downloading, limited input into police
initiatives and a tacit support for police/community partnerships. Community based
policing has served as a platform from which police services have achieved
organizational and structural reform that is consistent with governance shifts at
municipal, provincial and federal levels of government.

Organization

The premise of this dissertation is that the analysis of community policing must
go beyond a “parochial perspective centered on attempts to clearly define what it is and
means” (Potter, 1999,4). David Bayley argues: “community policing represents the most

serious and sustained attempt to reformulate the purpose and practices of policing since

logic of practice, rather than an analysis, and tend to bear the hallmarks of the institutional



the development of the professional model in the early twentieth century” (1994, 120).
And yet little attention has been given to the analysis of how the reformulation of policing
and the adoption of community policing reflects contemporary dynamics within politics,
government, business and the organization of social life. To do so requires us to
recognize that society consists of complex sets of relations. Stephen Resnick and
Richard Wolff articulate the concept of social relations in the following manner:

each process in society is understood as the site of the interaction

of the influences exerted by all others. In other words, the existence

and particular features of any social process are constituted by all

other processes comprising a society. Each social is the effect

produced by the interaction of all others (1987,24).
If we are to move beyond a parochial analysis of community policing we must therefore
pry, not only into the social, political and economic forces that shape the model of
reform, but dissect those that guide its implementation. As Rainer Schulte argues

Police responsibilities and the way they are performed should

always be viewed in the political context, under societal and

economic circumstances and developments. Any changes in these

areas are very much likely to lead to subsequent changes in the

general framework for the police service and police work (1996,1).

Therefore, the dissertation begins by considering the theoretical and political

underpinnings of the adoption of community policing in Canada. In this regard | am
particularly interested in the tenets of neo-liberalism and their expression in new
approaches to public management. Chapter one explores the global and national shift
from the Keynesian welfare hegemony to that of Neo-liberalism. Neo-liberalism has
imposed a template of reduced governance, a credo of responsible citizens and a

marketization of the state. | argue that the implementation of community policing is not

only a reform strategy internal to policing but a response to external political and

settings out of which they emerged” (Garland, 1997,184).



economic pressures. In this chapter | examine how the concepts of community
empowerment, organizational streamlining and fiscal downloading are woven into the
rhetoric and set of practices that synthesize neo-liberalism with the implementation of
community policing.

Chapter Two is an analysis of Edmonton Police Service’s wholesale
implementation of community policing. The Chapter begins by way of a contextual
analysis of Edmonton’s political and economic environment prior to and during its
process of implementing community policing. From here the chapter follows the various
stages of implementation in an attempt to place it in context to similar efforts occurring
in the public sector. Edmonton is unique in the sense that it has implemented
community policing in a manner that emulates corporate sector organizational and
managerial strategies while at the same time achieving an active partnership with the
community.

Chapter Three explores the range of reform initiatives from the perspective of
broad RCMP organizational shifts and then within the context of contract policing in the
Province of Alberta (K-Division). The imposition of Federal and Provincial neo-liberal
governance agendas placed Alberta’s RCMP in a compromising situation both fiscally
and organizationally. This has resulted in an organization characterized by 3 year
business plans, corporate organizational models and organizational and cultural reform
based on the commodification of police service governance.

Chapter four examines how Toronto Police Service sought to control the
restructuring process for its own internal ends. While, the overarching model was that
of community policing, the outcome is more consistent with the wholesale emulation of

private sector managerialism. The analysis begins by addressing the complexity of



police reform in the volatile political environment of the 1990's in which provincial
governance shifted from both the New Democratic Party (NDP) to the Progressive
Conservatives and the province experienced a severe economic recession. The
analysis continues by examining two specific restructuring projects, the Robbery
Reduction Initiative and Central Field Command's implementation of Crime
Management. These projects reveal the Service's use of community policing as both a
vehicle for and philosophy by which to underpin structural and operational reform.

The final Chapter summarizes the contradictions in the restructuring efforts of
each Police Service. The disjuncture between the rhetoric and practice of community
empowerment and how they differ or are similar in each site are the focus of this
discussion. While | indicate that the practice of community empowerment has been
unimpressive, | will also argue that communities are at a critical point in asserting their
legitimacy in the partnership of crime prevention and order maintenance. At present the
opportunity exists for communities to take an active role in the policing of their
communities and to participate in the task of governance. The question that remains is
whether or not communities can in fact take up the challenge that lies before them.

While | have not included a stand alone methods chapter this does not suggest a
trivialization of the research process. Only that | felt it necessary to outline my analytical
strategy within the introduction so as to articulate the challenges posed by a
comparative analysis, particularly, in context to a diverse police environment.

Methods of Analysis

Differences in the political, economic and social variables in each region, the

stimulus for reform and the manner in which community policing has been implemented

pose a particular methodological challenge requiring a variety of techniques in order to



capture various levels of incongruity. As each police service differs in the extent of its
implementation and stage at which this process has unfolded, it was necessary to utilize
a degree of flexibility in the methods by which | could collect information. Furthermore, if
a comparison was to be made between these three police services it was essential to
have detailed structural, operational and ethnographic information. A simple myopic
approach to research methodology would exclude the opportunity to compare and
contrast policy statements with the operationalization of stated policy objectives.
Additionally, the diverse nature of implementation existing between the three sample
police services required a detailed understanding of the external political and economic
environment. Hence, a variety of methods were needed to undertake this investigation.

The resolution to this methodological quandary was located in the practices of
qualitative analysis. The decision to utilize a qualitative format was based on qualitative
research characteristics of contextualizing the settings and history of the institutions, a
descriptive approach to analysis and the fact that “qualitative research is concerned with
process rather than simply with outcomes and products” (Bogdan and Bilken, 1992,30).
Furthermore, a qualitative approach would support posing questions such as under what
circumstances do official documents come into being, what historical circumstances ind
movements are they a part of, how do certain notions come to be taken as part of what
is understood as the “common sense” (Ibid.). Finally, a qualitative approach supports
the construction of a detailed, descriptive analysis of activities, participation,
relationships and setting (Lofland,1991).

The structure of this project required three stages of analysis. The first was a
contextualization of policing’s institutional isomorphism. This required a theoretical

analysis of global and national governance trends both external and internal to policing.



Flowing from this contextualization was the need to juxtapose these trends with the
organizational reform taking shape in Toronto, Edmonton and the RCMP K-Division.
More specifically, this level of analysis would correspond with what Bogden and Biklen
(1992) refer to as historical organizational case studies. Here, the objective was to trace
how community policing came to be implemented, what internal changes occurred over
time, and what external political/economic variables influenced these changes. In order
to achieve these objectives | relied on data sources such as interviews, participant
observation, internal communications, internal and extern_al policy documents and
newspaper articles.

The data was also divided into two categories, the first concentrated on the
external politipal/economic environment influencing the need and structure of
organizational reform. This information was required in order to extend the
contextualization from a generalized global perspective to that of a micro application
wherein one can identify specific political variables influencing the localized
implementation of community policing. Data collection for this level of analysis was
achieved by way of archival research, literature review and examination of municipal,
provincial and federal government documents.

The second layer of analysis required in depth onsite analysis of each of the
three police services. In the case of Edmonton Police Service and the RCMP, K-Division
I spent a full month working with each police service. With respect to Edmonton Police
Service | was given a desk in the Evaluation and Research unit. Here, | had open
access to the Services internal documentation. Moreover, all interviews and ride along
sessions were coordinated through this unit. My site research with Edmonton Police

Service began on February 8, and ended on March 6,1998.



On February 1st, 1999 | began a similar on site research program with the
RCMP K-Division. My initial contact was with the Community and Aboriginal policing
unit commander. Similar to my experience with Edmonton | was given access to internal
documents as well as an open opportunity to interview numerous officers. These
interviews were conducted with personnel from six detachments in the Central Alberta
Region, as well as K-Division HQ personnel. The onsite component of my RCMP
research was completed on March 9™, 1999. Subsequent interviews were undertakeri in
Ottawa at RCMP Headquarters in the ensuing months.

The format of on site research altered for the Toronto case study. This was due
to the ongoing nature of Toronto Police Service’s reorganization and secondly the
various initiatives | wished to examine were evolving in a consecutive fashion.
Therefore, | was restricted to the timelines set out by Toronto’s command and the
implementation schedule they had set. The Toronto experience also differed in the fact
that | took on the role of participant observer during the development and
implementation of Toronto’s Robbery Reduction Initiative and Central Field Command'’s
implementation of Crime Management. My research tenure with Toronto began in
January 1997 and was completed in February 1999.

While these onsite opportunities enabled me to access a vast array of
documents not readily available outside the Police Services, the onsite component was
also essential for the analysis of activities, participation, relationships and setting.
During this period of research | completed 89 interviews?, sat in on six day long focus

groups, as a participant observer and participated in a month long program development

2 See appendix for interview questions. (open ended style of interviews allowed for wide range of
response from participants)



(the Robbery Reduction Work Group Sessions)®. The sample of interviewees was
inclusive of front-line constables, middle management staff and executive command
officers.® A noted shortcoming of this interview schedule is the lack of community
participants.

The combination of data sources and the various layers of aha!ysis applied in
this dissertation have enabled me to present a historical organizational case study for
each of the identified police services. And while it is perhaps only a snapshot in their
overall history it does capture the political, economic and social variables guiding each
of their organizational isomorphism throughout the last decade. Moreover, this
qualitative approach has been inclusive of the voices of those who must operationalize
the organizational re-engineering. Furthermore, this methodological strategy highlights
levels of incongruity between the practice and theory of community policing; an

analytical quality integral to this dissertation.

3 See references for dates and titles of sessions.
* See references for list of participants. In an effort to share my findings with participants I will
forward a final draft to designated liaison with in each of the participating services.



CHAPTER ONE

The Courtship of Neo-liberal Rationalities and Community Based Policing
Theoretical and Political Underpinnings for the Adoption of Community Policing

A wide body of analysis confirms that, policing has been subject to the critique

and realignment of neo-liberal reform. Pat O’Malley implies policing has begun to reflect

“the ascendance of neo-liberal political rationalities and related social technology of ne

W

managerialism” (1996,10). Leishman, Cope and Starie draw attention to a “new policing

order” framed by what they refer to as “new public management” (1996). Moreover,

new public management “is now deeply ingrained within the management structures of

the police service” (Savage and Charman,1996). Chris Murphy notes:

The previously insular and organizational culture of public
policing is being increasingly colonized by business concepts,
values and terminology. New management training frequently
uses business analogies and cases to illustrate proper police
management principles. Police are encouraged to see
themselves in the “business” of supplying policing services to
clients, customers and consumers (1998,10).

Acknowledging a similar trend Peter Manning states:

One indication of this trend is the popularity of business
management jargon to describe policing. Police chiefs are seen
as analogous to CEOs, managing business and taking risks in a
market context (1995,375).

He further indicates:
two of the most significant developments for policing and
especially community policing are benchmarking® and the search

for best practices and procedures (1996,3).

10



Peak and Glensor (1996) observe that police leaders increasingly address the
problem of service performance and decreasing operational costs by appealing to
private sector strategies of efficiency and fiscal restraint. Mastrofski argues that “the
structural forms gathered under the community policing umbrella are precisely those au
courant among progressive corporations and management consultants” (1998,168). He
further acknowledges that the structural changes shaping the corporate sector seem to
be “well on their way to institutionalization as the accepted way to organize police
departments in North America” (ibid. 169). This concept of accepting private models is
further supported by former Conservative MP Rene Marin’s argument that:

While it is clear that a modern police force organized on a

national, provincial or municipal basis is not the same as |BM,

McDonalds, ESSO or, for that matter, Canada Post, it is still

possible to draw analogies and find similarities (1997,2).
Finally, Clifford Shearing argues that, at the discursive level, police services are
emulating the new market language, as articulated in terms like ‘the police industry,
customers, products and market share’' (1996,293). The common thread in these
observations is the consensus that policing is emulating market models. Increasingly,
the market buzz words of corporate strategy®, effectiveness, efficiency and fiscal

accountability are being applied to police practices and framing the structure of

operational reform. ”

® Benchmarking is an approach to organizational assessment that seeks standards, often in the
form of procedures and best practices, that are relevant to assessing the quality of performance in
a given type of industry or industry sector.

® As early as 1988 one could locate the rhetoric of corporate strategies and managerial discourse
within U.S. policing circles. In a paper written for the U.S. Department of Justice Moore and
Trojanowicz outlined the importance of corporate strategies and the need for police services to
adopt market models. (Manning, 19??) In a Canadian context, the emphasis on market
management strategies is apparent within Peter Campbell and Susan Wright's 1993 document
‘Leadership in Turbulent Times'.

7 It should be noted the reforms influencing policing have also overtaken the governance of other
criminal justice institutions. Davids and Hancock suggest ‘the new rationality of the governance of

11



Yet, if we are to understand policing’s isomorphism as being linked to broad neo-
liberal objectives we must dispel the assumption that police agencies, like many other
components of the criminal justice system, are independent apparatus “separate and
rationélly organized to achieve specific goals” (Ratner et al,1987,89). In other words we
must acknowledge the inter-related nature that exists between the state and its various
administrative apparatus, of which the police are considered a component. While it is
important to understand the specific institutional processes that constitute the neo-liberal
transformation of policing and police administration it is also essential to place these
organizational reforms within a wider political context. Past analysis of police reform has
under emphasized and neglected the role of the state, particularly in relation to the
State’s role as an organizer of hegemony (Ibid.). Therefore, reform should not be
considered solely in terms of an individual Police Service’s attempt to achieve efficiency
and effectiveness. But more importantly, we must recognize that current reform
initiatives undertaken by Canadian policing have broader implications and objectives
than the singular reconstruction of a police service. Reform initiatives, particularly those
occurring under the banner of neo-liberal ideology, must be considered in relation to
broad state objectives and understood in relation to the inter-related nature that exists
between the state and its various administrative apparatus.

The task, therefore, is to construct a theoretical framework through which to
understand current reform initiatives in relation to the inter-related existence between
the state and its administrative apparatus, more specifically the police. The theoretical

underpinnings for such an analysis can be derived from Nico Poulantzas’ concept,

crime and of criminal justice, is characterized by managerialism, budget restraint and enterprise
culture with evaluation and accountability through implementation of national and state

12



“relative autonomy of the state” (1973). Poulantzas sought to explain “the
independence of the state from the immediate demands of private accumulation” and

sugjgested that the state is

neither completely autonomous in the sense that it is free from

active control by the dominant economic class, nor is it simply

manipulated by members of that class. Rather, it is relatively

autonomous in the sense that it is free from the interests of

particular factions of capital, thus allowing it to serve as the

factor of cohesion in the determinate social formation and to

regulate its overall equilibrium (Ratner et al,1988,86).
He further concluded that the regulation of equilibrium (balancing the legitimation and
accumulation functions of the state) requires the state to take on the role of educator,
the organizer of hegemony while at the same moment not “be the instrument of any one
class or faction but rather possess a relative autonomy in relation to the immediate short
term interests of the dominant class(es)” (Mahon,1977,169). Poulantzas noted

the state may, for example, present itself as the political

guarantor of the interests of various classes and fractions of the

power bloc against the interests of the hegemonic class or

fraction, and it sometimes may play off those classes and

fractions against the latter. But it does this in its function of

political organizer of the hegemonic class (1973,301).
Poulantzas argues that, as the hegemonic organizer the state does not negotiate
between private interests but rather with its various organs or branches (lbid). These
branches of the state (government offices, the executive, local and regional authorities,
judiciary, police, etc) represent various social forces, each of them representing "this or

that fraction of the power bloc" (Mahon,1977,170). More importantly, it is essential to

recognize that these state apparatus represent “differential forms of the articulation of

government agendas (such as externally imposed performance indicators, public audit and
community surveys)' (1998,44)

13



the economic and political” and as such are critical to the maintenance of hegemonic
equilibrium. (Poulantzas, 1973,309). In the contemporary moment, the distance between
the state apparatus and dominant capitalist fractions is shorter than Poulantzas’ theory
would suggest. The financial discipline imposed on the Canadian state due to the
country's increasing participation in the international market has limited the breadth of
debate that may be undertaken by state agents. Nonetheless, Poulantzas’ insistence
that the state is not a coherent and unified entity is an important insight for
understanding the differing manifestations of community based policing under the broad
hegemonic framework of neo-liberalism.

In the current context, the Canadian state has adopted a neo-liberal mode of
governance. Neo-liberal ideology® has shaped the reconstruction of legal, institutional
and cultural conditions in order to develop “an artificial competitive game of
entrepreneurial conduct” so that new levels of efficiency and effectiveness might be

achieved (Burchell,1993). In particular, the state and its functions have been reshaped

8 Neo-liberal ideology is framed by principles of neo-classic economic rationalism drawn from
libertarian concepts of Adam Smith and John Stuart Mill (Levitas,1986) Neo-liberal principles
include “the freedom of individuals from government regulation, except when individual rights of
others are under threat; the benefits of unregulated voluntary market transactions to optimal
wealth creation and distribution and the commitment to a limited role of government in creating
the legal and institutional setting for efficient functioning of the laissez-faire economy” (Davids and
Hancock, 1998,39). Neo-liberalism is, in fact, a “restatement of classical liberalism’s view that the
chief threat to liberty comes from those who wield political power” (McBride and Shields, 1997,29).
Moreover, neo-liberalism is the “theoretical and practical rejection of the active state that had
emerged in the Keynesian postwar era, and its replacement by laissez-faire free-market doctrines
and practices’ (Ibid,18). J.W Sheptycki argues neo-liberalism is a “radical programme of
government, concerned with correcting the so-called pathologies of the welfare state” (1998,492).
McBride and Shields suggest that: “Neo-liberalism represents an assault upon the underlying logic
of the welfare state capitalism and on the mass-based democracy from which the welfare state
emerged. It seeks to undo the norms surrounding mass based democracy and the Keynesian
welfare state by challenging a politics guided by the values of equality and based on the ability of
groups to influence economic and social policy. Instead, neo-liberals promote the value of free-
market individualism. Consequently, public institutions should be structured in a way that
enhances the values of individual freedom. The state must be constrained in its spending and its
monopoly of power.... Governments must be circumscribed in their ability to interfere with the
marketplace and thus maximize the ability of individuals to enjoy property” (1997,30).

14



along market principles and forced to compete in the market with respect to many of its
activities (O’'Malley,1996). Neo-liberal policies® and objectives have reconstituted the
arena in which state and citizen interact by what Rose refers to as a realignment of the
“contractual relations between agencies and service providers and between
professionals and clients” (1996,327). Within the context of these objectives and
policies, the public sector’s role and practices of governance have faced a dramatic
reordering. One particular shift can be outlined in the structure and standards of
operation by which the public sector currently operates. Increasingly the market has
become the significant standard against which to compare the structure and
performance of government organizations (Peters,1993). This reordering is most
prevalent in relation to the hierarchical and rule based tradition of management equated
with public sector bureaucracies. Guy Peters argues that no longer does the neat
Weberian'® model “apply within public organizations to the extent that it once did, and in
its place we encounter a variety of alternative sources of organizational power and

authority” (1993,2).

® Here | rely on Johnson, McBride and Smith's characterization of neo-liberal or neo-conservative
policy prescriptions. They state these prescriptions “have sought to shrink the size of the state and
to curb its scope, to restore the primacy of market forces and particularly, to dismantle the social
welfare state, which is still alleged to be excessive, an obstacle to creation of wealth and a drain
on the state’s ability to compete economically in international markets”(1994,4). They also suggest
proponents of these neo-liberal policies “continue to claim that market forces must be liberated, by
downsizing the state and emasculating social welfare policies, so that the state can meet the
challenges posed by global economic restructuring” (ibid).

' Weber considered bureaucracy the best administrative form for a rational pursuit of
organizational goals. “Weber's ideal type of bureaucracy comprised various elements: a high
degree of specialization and a clearly defined division of labour, with tasks distributed as official
duties; a hierarchical structure of authority with clearly circumscribed areas of command and
responsibility; the establishment of a formal body of rules to govern the operation of the
organization; impersonal relationships between organizational members and with clients;
recruitment of personnel on the basis of ability and technical knowledge; long term employment;
promotion on the basis of seniority or merit, a fixed salary; the separation of private and official
income” (Abercrombie, Hill and Turner,1984).
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Within this context of neo-liberal political and economic hegemony the police are
viewed as educators, as organizers of hegemony. As the state divests itself of a range
of fiscal and social responsibility, the police educate communities to become more
reliant upon their own resources, to become self-responsible. This process of education
occurs by way of program and organizational reform, such as community based
policing, wherein greater onus is placed upon communities to become more responsible
for their particular order maintenance issues. Police reform, understood in this context,
is meant to set in place a variety of strategies and practices that will reengineer the
existing relationship of dependence to one based upon independence. Therefore, the
police are, in fact, to educate the community through a particular articulation of the
economic and political as it corresponds to the issue of governance and order
maintenance. Given this understanding, current police reform, particularly community
based policing, is a process of educating, of maintaining the state’s hegemonic
equilibrium. Yet, it is important to note that police reform is but one vehicle whereby the
state has been able to support its organization of hegemony. The shifting organizational
and structural geography of the state apparatus cumulatively educate the citizenry and
articulate a particular understanding of the political and economic. The use of
community policing by police agencies is but one pedagogical tool in the organization of
hegemony.

While the above observations suggest policing, like other public sector
institutions, are components in the state’s effort to educate and organize a neo-liberal

hegemony it is also important to understand the broader stimulus'' for the adoption of

" Stimulus, as used in this context, refers to external forces influencing organizational reform.
John Meyer and Brian Rowan (1992) argue that the development of structures and policies in
organizations are not generally created from an internal think tank, but are the result of
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market oriented management models. The answer to this question can be located within

the evolution, thematics, and ideology of neo-liberalism.

The environment of change
These appear to be times of bewildering transformation and
change in the structure and organization of modern Western
economy and society. It seems that capitalism is at a
crossroads in its historical development signaling the emergence
of forces - technological, market, social and institutional - that
will be very different from those which dominated the economy
after the Second World War (Amin,1994,1).

The current public sector reordering and comparison to market sector
standards reflects what Janine Brodie terms performativity. She argues performativity is
a process wherein “state practices are increasingly being formulated within terms of the
market” (Brodie,1997,234). Brodie goes on to suggest: “performativity is a textbook
case of institutional emulation - a process whereby one sector takes on the procedures
and trappings of another” (ibid,235). This adoption of private sector models has
become common practice in many western nations. As Donald Savoie observes:

The political leadership virtually everywhere in the western world,

even in countries with left-of-center parties in power, concluded

that management practices in the private sector were superior to

those in the public sector and whenever possible, the public

sector should emulate the private sector (1993,12).
A public sector tack of performativity is further acknowledged by Jon Pierre, who
suggests “the public sectors in most countries in Western Europe and North America

appear to be gradually transforming from Weberian organizational structures into the

private sector-modeled organizations” (1995,57). Lending further credence to this

organizational adaptations to external institutionalizing forces or by mirroring other organizations
within their interorganizational environment or domain that are recognized as legitimate.
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observation and this evolution toward private sector models, Isabella Bakker and Riel

Miller indicate:
Like many private sector firms confronting new competitive
conditions public organizations are facing pressure to adapt to
the new circumstances. As a result, there are significant
changes occurring in the state ‘production process’. Slowly, and

often without explicit directives from political or bureaucratic
command centers, new forms of public administration are

emerging (1996,334).
Reflecting the Australian experience, Davids and Hancock argue “public sector reforms
in the 1980s were focused around the use of managerialist and corporate planning
measures” (1998,40). And, as Wendy Larner points out, New Zealand’s public sector
reform was structured from a template borrowed from the rationalities of corporatism
(Larner,1997). With respect to the United Kingdom Jenkins and Gray indicate that in a
wide range of public services “the talk is now of delegated budgets, targets,
performance, audit, contracts and purchaser/provider relationships as the new
managerialism takes hold” (1993,74).

The above statements would, indeed, denote a market oriented wave of reform shaping

the structure of public sector governance.

A Neo-Liberal Evolution
Since 1979 there has been a worldwide growth in the belief that
markets are the solution to economic difficulties... Everywhere
there is a loss of faith in state intervention, regulation and

ownership as instruments of economic improvement”
(Hutton,1995,15).

The political credo of neo-liberalism has influenced a restructuring of the state

and the techniques of governance. The past two decades have been ones of a

“dramatic shift from Keynesian welfarism to neo-liberalism as the basis for state policies
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and the transformation of a highly protected domestic economy into an open network
economy” (Larner,1997,7). The hegemony of Reaganism and Thatcherism has
transformed the welfare orientation of not only the United States and Britain but the
overall structure of global governance.'? Jenkins and Gray (1993) suggest this
international fashion has realigned the governance structures and policies of the Anglo-
American democracies of Australia, New Zealand and Canada. Further, neo-liberal
strategies and structures “can be observed in national contexts from Finland to
Australia, advocated by political regimes from left to right and in relation to problem
domains from crime control to health” (Rose,1996,53).

The neo-liberal hegemony has been ushered on to the stage during a “transition
from one distinct phase of capitalist development to a new phase” (Amin,1994,1). Here
neo-liberal rationalities were to become the unassailable alternative to the apparent
economic crisis evolving from Keynesian policies and the foundationlessness of the
postmodern era (Yeatman,1994). The setting in which neo-liberalism was thrust is
articulated by a “pervasive process of transformation in the political economy of
capitalism, with the growing problems of Fordism-Keynesianism and é process of
transition to flexible accumulation under way in the capitalist mode of production”
(Smart,1992,191). It is a setting that, as David Harvey (1989) argues, exhibits the

conditions of postmodernity. Conditions that emerged with the demise of the post war

'2 Philip Resnick states: “It is no secret that during the 1980s what is commonly called the new
right captured the political and economic agenda in Western countries, especially in the English- .
speaking world. The coming to power of Margaret Thatcher in Britain and Ronald Reagan in the
United States symbolized this sea change in policy; so, in slightly more muted fashion, did the
victory of Brian Mulroney in Canada in 1984 and neo-conservative ventures in provinces from
British Columbia to Newfoundland” (1995, 25). Emphasizing the Canadian context of a neo-liberal
shift Janine Brodie points out: “Canada, like other western liberal democracies, is currently
experiencing a pronounced shift in state form and governing practices” (1997,223). She goes on
to suggest for, “ the past 15 years, Canadian politics has been preoccupied with the fashioning of
the neo-liberal state” (1997,234).
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boom, the diminished faith in Fordist-Keynesian policies - a period accented by rapid
change, flux and uncertainty (Harvey,1989). As Hindess argues, the rise of neo-
liberalism “is a product of the same conditions that have generated a widespread loss of
support for, and an equally widespread loss of faith in, political programmes that
seemed to rely on the effectiveness of a broad Keynesian programme of economic
management” (1993,38).

This transition to, or ascendance of neo-liberal rationalities has come on the
heels of “diminished economic expansion after thirty years of growth, slowed economic
growth in OECD countries, significant budget deficits and double-digit rates of inflation”
(Resnick, 1994,26). In tandem with these factors was a declining faith in Keynesian
instruments of economic management and a belief that national governments could no
longer effectively intervene in the management of national economies all of which
created an environment primed for the evolution of neo-liberalism (Hutton,1995,
Savoie,1993). The dynamics of this transition are aptly summarized in the following
observation:

While Keynesianism always had its critics, and certainly never
was ensconced firmly and evenly throughout the social domain,
it was clear by the late 1970s that a rising tide of resistance to its
assumptions was taking hold in OECD nations. As part of this
transformation, broader institutional discourses based on
strategic rationalities of economic liberalism have also found
their place and been brought together under the rubric of neo-
liberalism, and especially in the cuitural form thought of as
Enterprise Cuiture (O'Malley and Palmer,1996,141).

From a neo-liberal perspective the emergent economic crisis was directly linked
to the shortcomings of Keynesian policies. These shortcomings included state-guided

welfare for citizens, collectively regulated economic policies which would maximize

collective welfare, distribution of welfare benefits in a calculable, impersonal, formal and
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bureaucratic manner, and an active state role as “guarantor of the general interest
against the encroachment of individual interests” (Brodie,1997,232). Neo-liberals
asserted that Keynesianism had a built-in tendency for deficit financing and led to
welfare expenditures which destroyed the work ethic, state spending that tended to be
out of controlA and government regulation that sapped the vitality out of the market
system (Resnick,1994). The Keynesian state role of intervening “in order to smooth out
demand fluctuations and to regulate the activities of individual capitalists, thereby
ensuring the stability of the system as a whole” (Tickell and Peck,1995,368), ran counter
to the neo-liberal assertion that the state must extract itself from the process of defining
“the good” and adopt the “single minded focus of ensuring the health of the capitalist
economy” (Harder,1998,2). In other words the visible hand of the state which once was
to govern over the invisible hand of the market in order to guarantee the basic needs of
citizens was to now relinquish its control on the market (Brodie, 1997). The philosophical
assumption of neo-liberalism is that “markets are inherently superior to any other way of
organizing human societies. From this perspective, state intervention in markets through
macro-economic policies, crown corporations, encouragement of collective bargaining
and much social provision impedes rather than improves market operations” (Johnson,
McBride and Smith,1994, 7). Neo-liberals claim that only by “a return to neoclassical
principles, a shift in emphasis from state activities to private-séctor production and
entrepreneurial initiative, or so it was alleged, could the balance be set right”

(Resnick,1994,26).
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The Target: Public Sector Reform

The neo-liberal economic argument filtered down to the critique of governance
structures and, in turn, resulted in a neo-liberal scrutiny13 of the public sector. In the
lens of this scrutiny public sector institutions were viewed as bloated, inefficient, costly
and unresponsive to the needs of the market. The failure of many public sector
institutions was perceived to have its roots in the self interested nature of bureaucracies
(Peters,1993). In other words, public sector bureaucracies became equated with realms
of power concerned only with enhancing their specific position of influence “at the

expense of the producers of wealth in the private sector” (Resnick,1994,26). As Jon

Pierre deftly argues:

The predominant Zietgeist of the 1980s and 1990s has been
derived so far from market strategies, behaviour and
conceptualizations. In this ideology, the public sector has been
portrayed as a rigid, expensive and self-sufficient set of
structures, more or less indifferent to what citizens think about
the services they are delivering. Instead of being responsive to
the recipients of these services, public institutions are
responsible and responsive only to the preferences and ideals
espoused by policy makers and elected officials; this is the
essence of the market-based criticism of the public sector (1995,
66).

The zietgiest which Pierre speaks of, created an antibureaucratic backlash and a

“worldwide frustration among political leaders with their civil services” (Savoie,1993,9). ™

3 An example of this scrutiny can be shown by examining the final report of Margaret Thatcher's
Financial Management Initiative Unit on departmental efficiencies (Improving Management in
Government:The Next Step,1988). The results of this study indicated 'the civil service was too
large to manage as a single organization; ministerial overload diverted attention from
management matters; the freedom of middle managers was being frustrated by hierarchical
controls and there was little emphasis on the achievement of results. The findings of this report
would later prove to be the catalyst for implementing change throughout the Biritish civil service
SJenkins and Gray,1993).

* As Donald Savoie indicates, “Bureaucratic bashing was often the order of the day and the
rhetoric did not die down once new political leaders took power... The overall image of the civil
service that emerged was that of a bloated and misdirected behemoth staffed by incompetent

zealots” (1993,10).
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The antibureaucratic sentiment in western countries “had taken hold like an epidemic”
(Kaufman,1981,3). Political agendas of many western nations consistently singled out
civil services as the target for reform (Savoie, 1993, Resnick,1994, Pierre, 1995,
Ingraham,1995). This prevalence of civil service reform is further indicated by Osborne
and Gaebler’s (1992) insistence that the reinvention of government was a global
revolution. Acknowledging this global trend Savoie states:

“Scandinavian countries are “renewing” their national

administration, France is attempting to decentralize its civil

service, the Reagan administration implemented its Reform 88

initiative and all British Commonwealth countries have

introduced a host of reform measures in search of a new “Public

Management” (1993,9).
The importance of governance reforms is underscored in a report by the Club of Rome'®
entitied “The First Global Revolution: A Strategy for Surviving the World'. The authors of
the report argue that; “the deficiencies of governance are at the root of many of the
strands of the problematique and hence improved governance is an essential aspect of
the solutions” (King and Schneider,1991,160).

In Australia the trend toward governance reform unfolded under the guise of the

“Management Revolution” as it heralded a shift in focus “from inputs to results,
performance measurement and evaluation, better resource aliocation, substantial

restructuring of job structures in the public service (notably in the senior executive

service), improved accountability with the introduction of corporate planning, and

¥ The Club of Rome is an international think tank comprised of industrialists, academics and
politicians. The Club’s mission “is to act as an international, non-official catalyst of change. This
role is prompted by the slowness and inadequacy of governments and their institutions to respond
to urgent problems, constrained as they are by structures and policies designed for earlier,
simpler times and the relatively short electoral cycles. This, in view of the confrontational nature of
much of public and international life, the stifling influence of expanding bureaucracies and the
growing complexity of issues, suggests that the voice of independent and concerned people
having access to the corridors of power around the world, should have a valuable contribution to
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improved strategic planning within departments” (Davids and Hancock,1998,40). The
“New Zealand Experiment” entailed civil service reform focusing on “the shift from a
welfare to a competition state: the move in governmental policies away from the goal of
the maximization of welfare within a national society, towards that of the promotion of
enterprise, innovation and profitability in both private and public sectors” (Larner,1997,
7). The United Kingdom (Next Steps Agencies), and to a similar extent Canada (Special
Operating Agencies), initiated reforms through the fragmentation of large ministerial
structures into smaller autonomous organizations (Peters and Savoie,1995).'® More
specifically to Canada, in December 1989, the Federal government implemented a
public service renewal initiative known as “Public Service 2000”." The goal of this
initiative was “to streamline internal administrative regimes and to bring about a change
in organizational culture to better serve Canadians” (Auditor General Canada,1993).
While national governments undertook public service reforms in relation to
circumstances specific to each national context, these reforms also evolved in response
to economic and political variables shared with other Western countries. The 1993
Report of the Auditor General (Canada) outlined three common factors underlying
reforms within the jurisdictions of Canada, Australia, New Zealand and the United
Kingdom. Factors commonly highlighted were, “changing economic circumstances,

increasing and shifting public expectations of government and the need to modernize

make towards increasing understanding and, at times jolting the system into action” (Club of

Rome Declaration,1998).

'8 On the hand , one also sees the creation of large super ministries like Prime Minister Kim
Campbell's concoction of the Ministry of Public Security which included CSIS, the RCMP and
Immigration.

7 Paul Thomas suggests the Public Service 2000 initiative placed a great emphasis upon
changing the existing bureaucratic culture of the federal public service. He indicates: ‘The Public
Service 2000 exercise within the federal government is said to involve ten percent legislative
change, 20 percent systems change and 70 percent change to the culture(s) of bureaucracy’

(1993,57).
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public service management” (Auditor General Canada,1993). Further commenting on
the similarity within these jurisdictions, the report goes on to suggest national reforms
have in common an “increased focus on results and accountability” (ibid.). In a similar
but more detailed presentation, the New Zealand Treasury outlines four factors leading
to the process of reform and suggests these factors are in no way unique to the New

Zealand context. These factors are as follows:

1. A deficit and debt situation that required concerted action: In addition to
establishing measures to increase revenues, the government had to restrain,
even reduce spending.

2. Policies that were patently counter productive: Public policies across a broad
front had to be reshaped. This required rethinking both longstanding
commitments to particular policy constituents and the efficacy of traditional
approaches to the role of government.

3. Management of government activities through highly centralized command
and control systems with a plethora of constraints on those who deliver public
services: Increased productivity and, to a lesser extent, greater
responsiveness to ‘clients’ demanded changes to these systems. This
required new structures and management processes to promote economy,
efficiency and effectiveness.

4. An approach to accountability that had become increasingly blurred and
confused: multiple and overlapping authorities and responsibilities had to be
clarified. (Source:www.treasury.gov.nz/pubs/canada/report)

In tandem with these forces of reform is the market sector assumption that one of “the
principal problems with the traditional structure of the public sector is a reliance on large,
monopolistic departments that receive little direction from the environment”
(Peters,1993,8). Additionally, neo-liberal reformers have insisted that in order for
market forces to be liberated the state must be downsized and social welfare policies be
emasculated so that the state can meet the challenges posed by global economic

restructuring (Johnson, McBride and Smith,1994).
During the 1980s and 90s the thematic structure guiding proscribed reform of the

public sector found its foundation within core elements of neo-liberal rationalities. The
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thematics that are readily identifiable within the paradigm of neo-liberalism and are of

particular interest to this project, are decentralization and marketization.

Neo-Liberal Rationalities: The template or thematics for reform

Neo-liberalism re-codes the locus of the state in the discourse of
politics. The state must be strong to defend the interests of the
nation in the international sphere, and must ensure order by
providing a legal framework for social and economic life. But
within this framework autonomous actors - commercial
concerns, families, individuals - are to go freely about their own
decisions and controlling their own destinies (Rose and
Miller,1992,199).

As previously indicated, neo-liberal rationalities stem from an understanding of
‘governance which suggests that the state govern from a distance, as opposed to a
Keynesian, interventionist approach. '® Neo-liberal strategies seek to create a distance
between the decisions of formal political institutions and other social actors. This is
accomplished, in part by recognizing social actors as subjects of responsibility,
autonomy and choice, and by acting upon them through shaping and utilizing their
freedom (Rose,1996). This requires a new contractual relationship between the state
and citizen, one which places an emphasis on self-responsibility and a citizen’s
obligation to his/her own well-being.

Of course this relationship has implications for both the community (citizenry)
and the state institutions of governance. With respect to the community, neo-liberals
argue “that liberal governance requires a commitment on the part of the people to
accept responsibility for providing their own governmental services. People are free,

they argue, to the extent to which they regulate themselves and do not rely on the state

'® For a discussion of neo-liberal interventionism see pg. 22.
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as their principal source of government services” (Shearing,1997,69). Rose indicates
that this contractual relationship represents “a new relationship between strategies for
the government of others and the techniques for the government of self, situated within
new relations of mutual obligation: the community” (Rose,1996:331). Interestingly,
similar arguments are made for the implementation of community based policing.
Certainly one objective of community policing is to empower the community to take a
greater role in the task of order maintenance. Community policing is to offer citizens a
chance to participate in their own policing.

Achieving this contractual relationship becomes problematic in that this
relationship of mutual obligation cannot simply be achieved by way of the state divesting
its responsibility. To do so would involve,

offering individuals and collectivities active involvement in action

to resolve the kind of issues hitherto held to be the responsibility

of authorized governmental agencies. However, the price of this

involvement is that they must assume active responsibility for

these activities, both for carrying them out and, of course, for

their outcomes (Burchell,1993:29).
For state institutions and public services the implications of this divestment are that not
only must they surrender power but must also share, if not completely relinquish, their
rowing'® of governance. (Osborne and Gaebeler,1993) This requires a de-
bureaucratization based on the wholesale idea that governance should not be propelled

or rowed by state-employed professionals (Osborne and Gaebeler,1993,

Shearing,1997). Ingrained within this prescription is the recognition that

9 Osborne and Gaebler derive their understanding of steering and rowing from the work of E.S.
Savas who states: “The word government is from a Greek word, which means to steer. The job of
government is fo steer, not to row the boat. Delivering services is rowing, and government is not
very good at rowing” (Cited in Osborne and Gaebler,1993, 25). This perspective is further
supported by Peter Drucker's insistence that governments must “shift to systems that separate

27



Top-down, command and control forms of government cannot
work as effectively as local, indigenous forms of government
because theoretical, professional knowledge can never fully
comprehend the complexity of life. What is required instead is
local knowledge especially knowledge that is expressed through
the coordinating effects of market mechanism and that brings
together and coalesces the judgments of masses of people each
operating with local knowledge (Shearing,1997,70).
In the context of community policing, community empowerment offers citizens the
opportunity to assume an active responsibility for a variety of order maintenance issues.
Moreover, it facilitates a divestment of state responsibility through a process of
decentralization or downloading of responsibility.

These arguments outline the thematic of decentralization wherein there is a
shift “of governmental powers and responsibilities from a single centre to multiple
smaller units” (Brodie,1997,236). Within the paradigm of neo-liberalism,
decentralization facilitates not only the empowerment and development of self-
responsible communities but also promotes accountability, effectiveness, and efficiency
with respect to public service operations. Brad McKenzie suggests that in a neo-liberal
framework, decentralization serves a twofold purpose of first extending power and
authority down through the organizational hierarchy and the delegation of authority to
local units; second the political dimension of “promoting participatory democracy and
enabling consumers and community members to influence decisions that affect their
lives” (McKenzie,1994,98).

Central to the element of decentralization is the rhetoric, symbolism and

construction of a self-responsible community. As O’Malley and Palmer suggest,

“indeed, recognition that the community has to be created, empowered, mobilized and

policy decisions (steering) from service delivery (rowing)” (Ibid,35). Osborne and Gaebler go onto
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made aware of its best interest is one of the hallmarks of neo-liberal politics” (1996:139).
In a neo-liberal context, community symbolizes governance that is no longer distant but
both immediate and empowering. The community becomes a means by which strategies
of governance can be demarcated in order to effectively respond to the specific
pathologies, concerns and culture of a community in question. In other words, the
community is a means by which specific identities of risk can be managed in a more
efficient manner. From a neo-liberal perspective, community stands in oppositioh to
“remote central government and insensitive local authorities” (Rose,1996:329). Within
the framework of community, individuals form networks of concern, seeking solutions for
the welfare of themselves, their families and their communities. They develop alliances
with the state and its various apparatus (of which the police are to be considered as
one) to insure achievement of these desired outcomes. What is interesting is that the
community serves not only as a point of alliance, but also as a mechanism for fostering
self-governance. As Rose indicates:

Here, new modes of neighbourhood patrticipation, local

empowerment and engagement of residents in decisions over

their own lives will, it is thought, reactivate self-motivation, self-

responsibility and self-reliance in the form of active citizenship

within a self-governing community. (Ibid:334)
This concept of community and decentralization of governance is further illustrated by
Donzelot. As he states;

decentralization operates as a pluralization of the centre, enabling

the problems of the state to rebound back on to society, so that

society is also implicated in the task of resolving them, where

previously the state was expected to hand down an answer for
society’s needs. (Donzelot,1991:178)

argue that “entrepreneurial governments must increasingly divest rowing from steering” (Ibid,35).
20 A similar strategy unfolds with respect to community policing. The process of problem solving
utilizes the community as a resource in the resolution of specific pathologies and community
disorder. This is examined further in subsequent sections.
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In the context of decentralization, community is no longer considered a realm to
be governed but rather “a means of government” (Rose,1996:334). Community
becomes a range of strategies and techniques to be utilized in addressing both the
micro and macro issues of governance. Here, alliances are created at various levels,
they are negotiated, directed and propelled (rowed) by the community so as to address
their immediate concerns of governance and risk management.

The process of negotiation between community and state is further supported by
the construction of an enterprise culture and marketization of the state. Here the
discourse and practices of consumerism support a contractual relationship in which the
consumer is placed as the sovereign. In this formulation of a consumer/service
relationship the state is to be responsive to the demands of individuals/communities; the
customer. The discourse of consumerism and entrepeneurialism, while realigning the
relationship between state and citizen, also reinforces a sense of self-responsibility for
an individual's (Community’s) achievement of specific goals®'. In a neo-liberal
environment of consumerism, traditional functions or responsibilities of the state are to
be reworked so as to be commodified and thus regulated through market orientations.
This emphasis on market orientation places the individual (the consumer), in a position
from which to influence and direct the nature of specific services. In this sense,
individuals are no longer considered passive receptors of governance but “as active
agents seeking to maximize their own advantage and are both the legitimate locus of
decisions about their own affairs and the most effective in calculating actions and

outcomes” (Rose and Miller,1992:198).

# Wendy Larner argues: “In most accounts of the emergence of the consumer, this identity is
unequivocally associated with the enterprising and individualistic self of neo-liberalism” (1997,375)
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This implies a radical re-orientation of the state’s relationship to the citizenry and
its governance responsibility, a re-orientation wherein, “the state ceases to be the
directive core attracting to itself a monopoly of functions and, instead, begins to shed or
share many activities and responsibilities” (O'Malley and Palmer1996:141).%  This
scenario frames an entrepreneurial style of government, in which the state adopts
“systems that separate policy decisions (steering) from service delivery (rowing)”
(Osborne and Gaebler,1993,35). Jon Pierre argues, “this current debate appears to be
concerned mainly with other means of empowering citizens in their relationship to the
state” (1995,59). Neo-liberal anthems of self-responsibility and self-motivation place a
renewed onus, on the individual, to “maximize their quality of life through acts of choice”
(Rose,1996:57). In other words an individual can no longer rely on a relétionship of
dependence to maximize their well-being. The neo-liberal, autonomous individual must
fulfill themselves “not through their reklations of dependency and obligation to one
another, but through seeking to fulfill themselves within a variety of micro-moral domains
or communities, families, workplaces, schools, leisure associations and
neighbourhoods” (Ibid.). This implies that accountability for action and change should
rest with the individual or community. Proliferation of this perspective is aptly highlighted
in President Bill Clinton’s 1996 State of the Union speech where he argued that in order
“to improve the state of the union, we must all ask more of ourselves, we must expect
more of each other and we must face challenges together. The era of big government is

over” (Cited in Shearing,1997, 69).

2 As will be noted in subsequent chapters, one way the state has reoriented its governance
responsibility is via a process of fiscal downloading. In the context of policing this reorientation has
taken shape under the guise of community based policing. Communities are frequently asked to
directly share policing costs as state budgets continue to shrink.

31



In a neo-liberal contractual relationship overweaning reliance on external
expertise, (such as the police, doctors, or social workers), to solve and identify problems
of individual or community well-being is no longer considered acceptable, efficient or
effective. A neo-liberal shift from dependence to autonomy realigns the relationship
between not only the state and the individual, but between the individual and state
apparatus. The resulting relationship is one wherein the consumer (the citizen) first
articulates a specific need and, in order to maximize a beneficial outcome, negotiates
with those who can supply the desired service. (In terms of policing these services
correspond with order maintenance, crime prevention and security.) The framework of
this relationship is shaped by directives of the consumer not those of the service
provider. Here, if a service agency cannot supply a required service it may face a crisis
of legitimacy. The service provider must, in order to avoid such a crisis, be willing to
negotiate with and adapt to the needs of the consumer. This implies a need for greater
interaction and communication between community and service provider.

Therefore in a neo-liberal formula, accountability is inaugurated by first shifting
responsibility to a community to identify a pathology and seek a resolution to an issue.
Second, guided by the forces of consumerism, a community then negotiates with a
service provider in an attempt to resolve (effectively and efficiently) the identified
concerns. Finally, a service provider, in an attempt to avoid a crisis of legitimacy must be

responsive to a community’s identified needs, thereby imposing a level of accountability.

The problematique of neo-liberial rationalities: A critique
While the above arguments outline neo-liberalism and its influence upon the

restructuring of public service organizations it does not suggest the evolution and
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outcomes are without criticism. Neo-liberalism and its tenants are viewed by many as
problematic. Tickell and Peck argue, neo-liberalism is “capitalism’s law of the
jungle...Neo-lberalism is now, and ever was, the politics of crisis” (1995,370). Eduardo
Rosenzvaig indicates:

Neo-liberalism is an economic philosophy for early peripheral

post-modernism. Messianic, authoritarian, and exclusionary, it is

a mathematical model designed in certain academic centers of

the advanced world and later in the periphery for the economic

conversion of the Third World to a strategy of late colonialism

(1997,56).
The basis of this criticism is derived from the broad economic implications of neo-
liberalism and how the pendulum of free market policies and orientations had swung too
far (Emy in Davids and Hancock,1998). Neo-liberalism’s presumed task of alleviating
the crisis of Keynesianism came with a price. In the pursuit of efficiency and an
increase in individual freedom, human dignity and collective social responsibility had
been cast to the side. In a critique of the narrow economic view of neo-liberalism and its
reification of the free market Emy (1993) argues:

by stripping the market down to its bare essentials by

abstracting it from society, economic rationalists endow it with

misleading simplicity. By oversimplifying the social dynamics of

market societies they run the risk of recommending policies

which do not contribute to the long run viability of society as a

whole (in Davids and Hancock,1998).
This collective social responsibility that Emy makes reference to has been fragmented
by a re-coding of the members of society into the categories of the “affiliated” and the
“marginalized” (Rose,1996). The “affiliated” actively make choices within the confines of
a market structured state and, in doing, so access and benefit from the commodified

services of the state. In contrast, the marginalized, by virtue of their perceived and real

inability to manage themselves in a market environment are increasingly faced with less
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choice and access to the benefits of neo-liberal individual freedom. In a neo-liberal
setting “the distribution of social welfare becomes increasingly bifurcated between those
who can afford to buy superior services from the private sector and those who remain
tied to the eroding public system” (Brodie ,1997, 236). Shearing (1997) similarly
observes that the marginalized are confronted by the “Janus faced character of the neo-
liberal agenda”.

For those who are included in forms of self-regulation (primarily

the well to do), governance becomes increasingly less coercive

and less state based. For those excluded (the poor or

marginalized), there is more than less state government and its

governance becomes increasingly coercive. This duality is

particularly visible in the justice and policing arenas (ibid,71). %

The inequality of a market structured state is further aggravated by the
categorization of citizens as customers. This understanding of a citizen as a customer is
very limiting and excludes the broad responsibilities of the public service. The notion of
customer also creates a problematic image of the citizen as an individual who is mobile,
discerning, able to make active choices, and free to pursue self-interested purchases.
As Davids and Hancock point out, the concept of customer “may fail to capture and
provide for the notion of social and collective responsibility” (1998, 61). The reality of
the consumer/service relationship sets in place a structure wherein the public

service/state has no further responsibility once the specific transaction has occurred.

2 An example of this duality can be located in Metropolitan Toronto Police Service's choice of
partners in its implementation of community policing and related prevention strategies. The police
service has undertaken a partnership with what they refer to as the “Big Five” (The police,
government, business, the media and the community). Interestingly, in the context of the “Big
Five" community refers to mainstream representation, not the marginalized. The partnership
struck between the “Big Five” has little input from grassroots community organizations or those
who are on the fringes of the community. In other words the marginalized or less organized are
not offered a chance to participate in policing themselves but remain the recipients of initiatives
developed by those designated as the “Big Five”. This is further explored in the chapter on
Metropolitan Toronto.
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“Critics have argued that when public sector management is forced to mirror private
sector management there is a tendency to pay more attention to direct customers and
disregard public beneficiaries” (ibid. 60). The problem becomes one of whether the
public service can differentiate between the goal of customer satisfaction and the
broader task inherent in the concept of collective responsibility. Ingstrup summarizes

this dilemma aptly when he argues:

What is lost and what is gained when public servants begin to
think of those they serve as customers rather than citizens? The
distinction is subtle but significant. The concept of customer is
atomistic: the customer is sovereign. A citizen is not sovereign: a
citizen is a citizen by virtue of something he or she shares with
others. The satisfaction of individual customers may not add up
to some kind of overarching public good that serves the best
interests of the citizenry at large (Cited in Ingraham,1995,248).

The notion of customer also brings to the foreground the question of
accountability and identity of the consumer, the customer. In light of the public service it
has many customers with varying needs and characteristics. Marketization of the state
raises questions of who identifies the customer, how are they differentiated (the
affiliated and the marginalized), are public services accessed at varying degrees and
what are the implications for accountability and standards of service.?* Jon Pierre
argues:

The emergence of the public market means that the system of
accountability is shifted from that which involves elected officials,
political parties, and political institutions to accountability
measured primarily in terms of customer satisfaction. However,
unlike the relationship between citizens and the state, which is

based on equality and universal rights and duties, the market
relationship is based on - or at least generates - inequalities

24 This is a particular concern when one considers the narrow construction of partnership or
community as in the case of Metropolitan Toronto Police Service’s concept of the “Big Five”. The
vague parameters of community become a valuable tool in the process of citizen inclusion, a tool
open to manipulation.
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determined by purchasing power, knowledge, information and so
on. The point here is that the customerization of citizens
introduces the notion of selective public services as utilities not
distributed equally to all. This is clearly in conflict with the
traditional meaning of citizenship (1995,72).

While criticism of neo-liberalism continues, the move to restructure the state has
been unabated. Public service reengineering has continued. Marketization of the state
and the importation of market language and practices inundate public management.
The paradigm shift has taken place, the concern now is at what cost. Robin Murray
aptly captures this shift and potential cost in the following passage:

“The current changes have been formed by a theory of public
administration which is quite new... It seemed no more than an
ideological excursion of orthodox economics into a neighbouring
academic field. Within 20 years it stands at the centre of our
political stage, as Keynesian generations listen passively to the
sound of its axes in the cherry orchard of the state” (1991,23).

The question we are left to ponder is what will germinate in this cleared land? What fruit

are we to soon consume?

The Impact: restructuring, reinventing government

We can no longer afford to pay more for - and get less from -
our government. The answer for every problem cannot always
be another program or more money. It is time to radically
change the way the government operates - to shift from top-
down bureaucracy to entrepreneurial government that empowers
citizens and communities to change our country from the bottom
up (Clinton and Gore, cited in Gore1993, xxiii).

The anthems of accountability, efficiency, and effectiveness serve not only as
the desired outcomes of decentralization and marketization but as the building blocks of

a neo-liberal restructuring of the public service (Levitas,1986, Pierre, 1995,

36



McKenzie,1994). Various techniques have been applied to the structure and culture of
the public service in order to achieve these outcomes. As Christopher Pollitt (1995)
argues there has been a heavy political emphasis upon technigues of decentralized
budgeting, performance indicators, setting standards in order to raise public service
quality, contractualization of relationships previously hierarchical and ongoing
evaluaﬁon. More generic models of these techniques are suggested in the four
principles of measuring results, putting the customer in the drivers seat, Introducing
competition and a market orientation and decentralizing (Gore, 1993, Osborne and
Gaebler, 1993, Pollitt,1995). #°

What is common about these models is their reliance upon managerialist
techniques of reform. Managerialist strategies have been stressed since the mid-1980's
and continued to evolve under the buzz word of “new public management”. Donald

Savoie suggests:

The new public management would concentrate as much on
specific organizational units as it would on government-wide
systems. It sought to transform public administrators into
mangers who would think, act and perform like private sector
managers and run their government operations like private
concerns. The goal was to achieve greater efficiency, results,
performance and value for money in individual government
operations (1993,13).

The public management approach was to counter the past practices of narrow
functioning public administrators who had not remained on top of the increasing growth

and costs of current government. This new mangerialism sought “to break this pattern

and to bring home the point that management in government involved a great deal more

% The practices of decentralized budgeting, business plans and customer relations are consistent
with managerial practices currently utilized by police services. As subsequent chapters will
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than controlling and supervising routine functions so that senior officials could be free to
concentrate on policy issues” (Savoie, 1993, 13). Peters and Savoie (1995) argue new
public management facilitated two dimensions of administrative reform. First, that
organizations would decentralize and therefore empower employees at the lower
hierarchical rungs. Decentralization would also effect structural change in that now
autonomous and semi-autonomous organizations would deliver services. Second,
organizations were now required to better co-ordinate networks and partnerships
outside departmental boundaries. This would address “issues of organizational
complexity, including the problem of overlapping organizations dealing with overlapping
issues and managing multi-organizational approaches to program delivery”

(Savoie, 1993,25).%

Within the reaim of new public management is the common rhetoric of
decentralization, quality and standards, organizational culture, citizens, customers,
clients, users and mission statements (Pollitt,1995, Savoie, 1993, Peters and
Savoie,1995). This rhetoric forms the skeletal structure of efforts to improve the quality
of service, improve service delivery and facilitate greater customer service
(Ingraham,1995). The sinew and muscle of this form is applied through the “expanded
employee participation in decision making and communication within the organization”
(Ibid.240). While a variety of managerial strategies have been applied in an attempt to

achieve these outcomes and enhance efficiency, effectiveness and accountability, the

indicate these practices and concepts are integral to the implementation of community policing in
the RCMP, Edmonton Police Service and Metropolitan Toronto Police Service.

%8 |n a Canadian context a review of the Public Service 2000 initiative indicates similar
dimensions of reform. Public Service 2000 places “an emphasis on service to clients, the push to
empower front-line employees, the streamlining of government operations and the establishment
of a new common service policy” (Peters and Savoie,1995,27).
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model that has proven the most influential, particularly in North America,2 is Total

Quality Management (TQM) (Savoie, 1993, Kernaghan,1993, Osborne and
Gaebler,1993, Ingraham,1995, Manning,1996, Peak and Glensor,1996).

TQM is not an add-on approach to managerial reform, as it rejects “existing
structures, procedures and relationships in public management systems”
(Ingraham,1995,241). It cannot be simply tacked on to old public service structures for
the goal of TQM is to “develop an organizational culture that supports quality and
teamwork, feedback and assessment and that utilizes counting (statistical monitoring of
the impact of practices on production process) and customer orientation”
(Manning,1996, 3). The objectives of TQM run in contrast to the bureaucratic structures
of traditional public services, which therefore implies the need for wholesale
restructuring and not a simple jury rigging of the old system. Not only does TQM realign
the internal structures of the public service it also advocates a dramatically different
relationship between public service institutions and the public they serve. As Peak and
Glensor argue, government services that have adopted TQM principles:

promote competition between service providers, measure the
performances of their agencies by outcomes rather than inputs,
and are driven by their goals instead of their rules and
regulations. They redefine their clients as customers and
espouse participatory management. They use quantitative
community condition indicators that provide information about

current conditions. ... Objectives set the specific targets for each
unit of government (1996,54)

27 patricia Ingraham argues that “TQM principles such as empowerment, flatter organizations,
improved communication, and a focus on customer service are becoming common at both the
federal and provincial levels of government. The federal government’s Public Service 2000, for
example, draws heavily on TQM principles. In Australia, the Continuous Improvement effort, one
of three major initiatives of the National Public Service Commission, is essentially a quality
activity” (1995,240).
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TQM principles require a restructuring of the basic systems that drive traditional
public service organizations. Key principles of decentralization, long term commitment,
team work, internal communication, training, measurement, customer orientation,
rewards and recognition define the character of a restructured or reinvented
government. These principles are operationalized under the following broad objectives:
move from a focus on procedure to focus on product®®, focus on the customer, on
quality and customer satisfaction, topple the pyramid; empowef employees and
constantly track success and progress (Ingraham,1995).

TQM and its entrepreneurial orientation to governance fits comfortably in to the
neo-liberal thematics of decentralization and marketization. Through the application of
TQM the public service is transformed in a manner that reflects characteristics
consistent with a neo-liberal contractual consumer/service relationship. Furthermore,
TQM facilitates the creation of autonomous self-responsible individuals, and dictates the
necessity of decentralization and empowerment. Moreover, it is a managerial strategy
of wholesale restructuring.

The above sections argue that a neo-liberal ideology and corresponding
rationalities have been manifested in a particular model of public service restructuring,
as well as articulating a new set of rules by which the state and citizen interact. In the
remainder of this chapter, the transcription of this neo-liberal hegemony onto the
operational and structural reform initiatives guiding current police restructuring,
tangentially addressed in the earlier sections, will undergo a more focused examination.
To do so requires, first, an examination of whether or not the implementation of

community based policing achieves similar operational and structural objectives as

%8 This signals a lack of concern for democracy and inclusiveness.
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those occurring within the public service as a whole. Secondly, we must answer the
question as to whether or not the implementation of community based policing supports
the state project of organizing of neo-liberal hegemony. Supplementary considerations
include a discussion of community and the manner in which it is defined, both of which
become critical to the application of police/community partnerships, the process of
responsibilization and the economic strategy of fiscal austerity through decentralization.
Subsequently an analysis must unpack the structural, organizational and cultural change
imposed by community policing, as this will allow for a comparison to similar shifts
occurring in the public service. The following sections thus dissect the current police

reform in light of these questions.

Policing Reform: The Need For A New Model

The rationalization of public services like health, education and
policing is often facilitated by the use of mystifying reform
rhetoric which both legitimates and masks shifts and reductions
in traditional service, while prompting them as progressive
improvements. The ambiguous but powerful rhetoric of
community policing has been particularly effective as a critique
of the modern full service model of professional public policing
as unresponsive and ineffective while providing a rational for a
more limited model of public policing (Murphy,1998,9).

As suggested earlier, policing has not escaped the critique and realignment of
neo-liberalism. This realignment has required a rapid adaptation from a service which
“until relatively recently, still bore many of the structural characteristics of its
organizational (and operational) origins in the nineteenth century” (Savage and

Charman, 1996, 39). Reform has been stoked by a diminished confidence in the
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adequacy of the professional model®® to achieve the desired outcomes of a modemn
police service, and a growing demand for police services to adapt to the changing
political economy of governance. The call for change has been “propelied by a powerful
historical critique of the reform strategy; by an operational movement in police
departments; and by political forces” * (Kennedy and Moore,1997,469).

For more than a decade police practitioners and researchers have confronted
the necessity of a new model of policing (Bayley,1994, Sparrow, Moore and
Kennedy,1990, Kennedy and Moore, 1997, Pelfry,1998, Peak and Glensor,1996).
Bayley and Shearing argue that police services are “no longer confident that they are
either effective or efficient in controlling crime, they are anxiously examining every

aspect of performance - objectives, strategies, organization, management, discipline

# professionalism is a model of policing adopted during a period of police reform beginning in the
1920's and 30’s. It is a model that has influenced and shaped the mode of policing during the bulk
of the twentieth century. Professionalism was to nurture an autonomous relationship between the
political realm and the police organization. The philosophy was one of centralizing the control of
both police mandate and operations. Policing was to become, ‘a legal and technical matter left to
the discretion of professional police executives under the guidance of law’ (Kelling and
Moore,1988,11). Turner and Wiatrowski summarize the professional model in the following
manner: ‘Its authorization is based in the criminal law and its primary function is crime control. As
a result, the primary outcome on which it is evaluated is the ability to controf the crime problem in
the community. Organizationally it is designed to be bureaucratic and centrally controlled to
reduce discretionary decision making. It is isolated from the political and social environment to
reduce the opportunities for partisan politics. The primary tactics are controlled through the chain
of command and include preventive patrol and rapid response to calls for service' (199?,203).
Reformers pursuing the professional model saw that it encompassed the compelling quality of
internal control and the requirement of self regulation. Self regulation enabled ‘the occupation to
keep control, to make its own determinants as to what is its proper domain’ (Price,1977,15).
Deciding one’s domain proved beneficial in developing and supporting a police hegemonic
dominance. This facilitated a process wherein police legitimacy found its source within criminal
law and its social function was one of crime control. On an organizational level the police mandate
was associated with functions that directed them to criminal law and crime related activities
(Manning,1977). The narrow focus of mandate and legitimacy propelled the police to enforce the
Iaw and not partake in activities that could be equated with social work (Kelling and Moore,1988).

° The external influence of political forces corresponds with an earlier reference made to the
stimulus for change or adoption of alternate models. (See footnote 6) The stimuius for change can
also be understood in terms of neo-institutionalist theories of organizational change which suggest
organizational reform is not only an internal process but one wherein the organization is cognitive
and responsive to the changes in the external environment (Turner and Wiatrowski, 1995).
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and accountability” (1998,393). Core changes such as; “the restructuring and relocation
of policing authority and responsibility, the reconceptualization and commodification of
public policing and the economic and ideological rationalization of public and private
policing”, have orchestrated a shift from the professional model (Murphy,1998, ii).
Certainly in a political environment influenced by a neo-liberal ideology the status quo of
the professional model is regarded as theoretically incompatible and unable to address
current dilemmas of crime control, governance restructuring and fiscal restraint.
Recently governments and politicians have begun to question the “institutional
power, status and cost of public policing” (Murphy,1998, 7). From a neo-liberal
perspective, policing operations modeled by professionalism are considered as
inefficient and wasteful as other government institutions (Stenson,1993). Palmer

argues:

police are under pressure to satisfy governments that they are

cost effective and achieving the required results. Limited

resources have already substantially impacted upon policing as

governments apply funding cuts. Police managers have been

forced to achieve considerable savings through more stringent

and controlled use of finance and other resources. Lean and

mean has been the emphasis at the management levels in

addressing this demand to provide policing services at

considerably reduced cost (cited in O’Malley,1996,23)
The professional model of policing has become costly without being dlearly effective.
Neo-liberal trends of fiscal responsibility place police services “under enormous
pressures to economize and rationalize local police services” (Murphy,1998,5).

The professional model’s viability is further undermined by the accusation that it

supports a culture of dependence and learned helplessness. Within this structure of
policing, communities have become dependent on the police to solve the problem of

order, a reliance that has proven unrealistic, ineffective and inefficient (Bayley,1994).
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The current rhetoric of policing, particularly within a neo-liberal paradigm, “admonishes
the community for its reliance on the police and declares the need for communities and
individuals to accept their responsibilities and actively participate in policing their own
communities in the fight‘against crime” (Murphy, 1998,9). A neo-liberal opposition to
this level of dependence is easily identified in the rhetoric of the mobilized, responsible,
and self-governing citizen. Neo-liberal commitments to decentralization and
empowerment challenge policing structures that support a culture of dependence.
From a neo-liberal perspective the professional model represents a strategy of
inefficiency, ineffectiveness and a lack of accountability.

The failings of the professional model “underscore the need to look beyond that
model, to adapt policing to new times and needs” (Sparrow, Moore and
Kennedy,1990,44). These failings also highlight the necessity of reworking or re-
conceptualizing the police function in ways that would redefine “the essential nature and
scope of public police service” (Murphy 1998, 8). The critique of the professional model
and its perceived inability to address the changing political economy 6f governance has
left policing in a bind. This has forced policing to grapple with the need to re-examine its
role, its structure and how it is to be judged. The current trend and blueprint for this re-
conceptualization is derived from examples, structures and practices of the private
sector.

In light of the current needs of policing and criticism of the professional model,
community based policing has been hoisted onto the stage of reform in an attempt to fill
the paradigmatic vacuum confronting policing. Researchers and practitioners alike have
acclaimed community policing as the premier organizational strategy, representing “a

programmatic set of internal, organizational and managerial reforms”
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(Murphy,1988,178). As David Bayley argues: “community policing represents the most
serious and sustained attempt to reformulate the purpose and practices of policing since
the development of the professional model in the early twentieth century” (1994:120). The
question to ask is whether or not the reformulation of community based policing reflects
contemporary fashions within politics, government and business.

Community Policing and The Responsibie Citizen

In the shift to community-based policing, policy makers have adopted community
participation and the rhetoric of partnership in their engagement with the imperatives of
post welfare crime prevention. These new imperatives suggest that the state respond to
crime and disorder not in the traditional direct manner but indirectly through the
resources and actions of individuals (Garland,1996). In the context of this arrangement
the role of community policing is to “uncouple policing and police so that policing
becomes everybody’s business rather than exclusively or primarily the business of
police” (Shearing,1997,71). Phrased in a somewhat different manner but echoing a
similar sentiment, Sheptycki suggests that through community policing we restore

a balance between citizen and police responsibilities that reflects
a more accurate assessment of actual capacities and
acknowledges that effective social control cannot possibly be
achieved by hired hands alone (1998, 492).

Community policing “is at root a strategy that seeks to shift the responsibility for
security to local institutions and resources” (Shearing,1997,70). Philosophically and
operationally community policing encourages “communities to recognize that the brunt
of the task of policing a free society does not lie with the police but with citizens
themselves” (Eggers and O’Leary, in Shearing, 1997,70). In the devolution of crime
prevention the discourse of partnership, the multi-agency approach, activating

communities and creating active citizens punctuates the strategies of prevention
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(Garland,1997). Evidence of this emphasis upon citizen participation is strongly
suggested in the following 1985 Home Office policy circular that states:

Every individual citizen and all those agencies whose policies

and practices can influence the extent of crime should make

their contribution. Preventing crime is a task for the whole

community (cited in Gilling,1996,1086).
Further support for the shift toward renewed community responsibility is offered in a
summary of police originated commentaries examined by Palmer and O’Malley that
states:

It is destructive... to attempt to pass over to the police the

obligation and duties associated with the prevention of crime and

the preservation of public tranquillity. These are the obligations

and duties of the public, aided by the police and not the police

occasionally aided by some public spirited citizens (1996,143).
Certainly, the overarching message woven throughout this discourse is that crime
control and prevention are not the sole responsibilities of the state. In fact the
community must be made to “recognize that they too have a responsibility in this regard,
and must be persuaded to change their practices in order to reduce criminal
opportunities and increase informal controls” (Garland,1997,451). In other words, and as
per the general neo-liberal prescriptions of community empowerment, crime
management is now to be shared with the empowered community, the partners in
prevention.

While the optics of this devolution of responsibility suggests a diminished role for
both the state and the police, it, in fact, increases the influence and range of
surveillance. Shearing (1997) argues that downloading responsibility and streamlining
government have shifted the role of policing to proactive leadership guiding community

partners in the task of crime control and order management, while supporting greater

access to community surveillance, organization and intelligence gathering.
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Furthermore, “responsibilization” sets in place a process wherein both the state and
police “takes on a new set of co-ordinating and activating roles, which, in time, develop
into new structures of support, funding, information exchange or co-operation”
(Garland, 1997, 452). Moreover, this process can be understood in terms of the state
undertaking the task of educating or organizing hegemony. Here we see policing in its
role of administrative apparatus being utilized in order to co-ordinate a new set of roles
within the realm of order maintenance, a realm of economic and political articulation
specific to the role and responsibility of policing.

It should be noted that the realignment of responsibility, while potentially an
effective crime prevention tool, has an adverse effect of setting in a place a duality of
service and control, a duality demarcated by those actively involved in self-regulation
(primarily those with financial resources) and those perceived as irresponsible or
incapable of organizing (the poor and marginalized). Examples of this duality are
highlighted in the manner in which Metropolitan Toronto Police Service has identified the
community they partner with in its various crime prevention initiatives. As noted earlier
these partnerships are articulated under the rubric of the “Big Five” (Police,
Government, Business, Media and the community) and while community is included in

this partnership it refers to mainstream communities (middleclass, predominantly white)

not the marginalized.

Community: The Essential Ingredient
Little attention has been given to a definition of the community

commensurate with the vast promise imbedded in the rhetoric of
community policing (Buerger,1994:415).
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Central to both the concept of community policing and the neo-liberal discussion
of responsibilization is the “entity of community” (Patterson, 1994:3). And yet, a clear
definition of community remains illusive. "At a minimum it refers to a collection of people
in a geographic location" (Abercrombie, Hill and Turner, 1984,44). For others,
community has tended to imply society at large, or those living in an identifiable
geographic region, with the assumption all are woven together by a set of common
concerns (Buerger,1994, Goldstein, 1986, Grinc,1994). From a policing perspective this
presentation is problematic in that it assumes communities are homogenous and therefore
the interests and goals “of the police and the community can be fully harmonized”
(Goldstein,1986:10). A representation of this nature ignores the reality that “community is
not a unitary phenomenon but is characterised by many varieties of local and extra-local
organizational forms” (Leighton,1988:352).

Following on the lines of geographic identity Etzioni suggests "it is best to think
about communities as nested, each within a more encompassing one. Thus,
neighbourhoods are parts of more encompassing suburbs or cities or regional
communities. These, in turn, often intersect or are part of larger ethnic, racial or
professional communities and most communities are contextualized by the national
society” (1998, XIV). Robert Nisbet argues "community includes but goes beyond local
community to encompass, religion, work, family and culture and it refers to social bonds
characterized by emotional cohesion, depth, continuity and fullness" (1991,20). A.P
Cohen states social scientists have used the term community to describe a stable,
bounded, organized social entity. When in fact community should be considered in
terms of "how individuals identify with other individuals and institutions and define

themselves in opposition to yet others" (Cited in Pearce 1989,28). In a similar vein
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Robert Bellah (1998) argues that a good community is one in which there is argument,
even conflict, about the meaning of shared values and goals and about how they will be
actualized in every day life. "Community is not about silent consensus; it is a form of
intelligent reflective life, in which there is indeed consensus, but where the consensus
can be challenged - often gradually, sometimes radically - overtime” (Bellah cited in
Etzioni, 1998,16).

Clearly there are a variety of ways in which one can conceptualize community,
hence, the dilemma of definition remains. Stanley Cohen suggests that this conceptual
blurring of community "is, if not always deliberate, certainly part of the appeal”
(1985,116). Cohen goes on to argue that by blurring the definition of community "almost
anything can appear under the heading and almost anything can be justified if this prefix
is used" (Ibid.). Wendy Kaminer suggests a blurred concept of community allows those
at differing points along the political spectrum to not only co-opt the rhetoric of
community but legitimate specific policy initiatives. She states "community is a private
- and a public place, located somewhere between the individual and big government. It
combines conservative belief in individual responsibility with liberal faith in collective,
civic solutions to individual problems" (1994,120).

By using the phrase “neighbourhood care” Philip Abrams gives an example of
how a generic phrase, such as community or neighbourhood, can be ascribed very
different meanings depending on the political framework of analysis. Abrams observes
that “neighbourhood care” can be interpreted as either service delivery or
neighbourliness. The first means " the efficient delivery of bureaucratically administered
welfare services, a more vigorous reaching out of the welfare state to those in need, the

other means an alternative to the welfare state, the cultivation of effective informal
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caring activities within neighbourhoods by local residents themselves" (cited in
Cohen1985,123). Interestingly, this last conceptualization corresponds with a neo-
liberal perspective of community. As Harder notes, neo-liberals have reconceptualized
the community “not as a site of collective identity, but as a collection of self-reliant
individuals who may seek the help of others in extreme circumstances but who have no
entittement to the help of others or that of the state" (1998,53).

The conceptual blurring of community supports not only varied interpretations of
community structure, but more importantly, a diverse interpretation of community
responsibility. Given this concethal looseness of community and Cohen's (1985)
observation that anything is possible under the title of community, it is not difficult to
understand the currency of community policing. And as subsequent chapters will
demonstrate the ambiguity of community has been strategically integral to the promotion

of the state’s devolution of power, responsibilization and fiscal downloading.

Policing’s New Model: Community Based Policing

Community policing is a very popular term but one that has a
multitude of definitions. The popularity and ambiguity of this
concept are both a blessing and a curse (Rosenbaum, 1998, 6).
Community policing is a general term capturing a potpourri of
social and political trends that have converged at about the same
time. It has emerged in reaction to problems that became highly
visible in the past three decades (Mastrofski ,1998,162).

There is little question that community policing has become “the official morality so
to speak with respect to policing in Canada” (Clairmont,1991:469). Nor is there little doubt
that it is “the only form of policing available for anyone who seeks to improve police
operations, management, or relations with the public’ (Rosenbaum and Lurigio,1994:299)

or “the most appropriate response to the challenges and problems of the next decade”

50



(Leighton and Normandeau,1990:18). And yet, while there is a consensus of community
policing's wealth and radical shift from the professional model of policing, there is “little
consensus on a specific definition of the concept of community policing “(Hornick et
al,1989:3). Rosenbaum and Lurigio acknowledge the problem of definition is due, in part,
to the fact that “academics and practitioners alike continue to struggle with the definition
of community based policing” (1994:302). Vagaries of definition have also been shown to
haunt police practitioners; as illustrated in RCMP Commissioner Norm Inkster's comment,
“the essence of community based policing still eludes some of us and many of our efforts
do not yield results because we have not properly understood the concept we are trying to
apply” (1992:28).

One way of ameliorating the problem of definition is to recognize that the concept
of community policing did not evolve or solidify in a short span of time. In fact, “most
commentators regard community policing as a development of the past twenty years,
occurring in response to a number of social, political and economic factors”
(Seagrave,1995,6). Furthermore, community policing is “an umbrella term used to
describe certain approaches to policing that encourage police involvement with the
community” (Murphy and Muir,1985:9) Perhaps a more appropriate understanding of
community policing is as a dynamic, developing strategy of policing. Not merely a set of
new police tactics, but an evolving organizational approach (Kelling and
Moore,1986,1988). At the same time this does not “imply a specific programmatic
approach to policing; only that there be community involvement in both the identification
and resolution of policing problems” (Murphy and Muir,1985:19).

From a critical analysis community policing is perceived as only a rhetorical tool

utilized by police services in order to redirect or appease public discontent. [t serves as a
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“public relations effort to convince the public, governments and members of the police
force that something is being done” (Ross,1995,247). Ericson and Haggerty imply
community policing is typically critiqued on the basis it is nothing more than a rhetorical
and ideological model that “conceals what is really going on and thereby helps to
legitimate practices that are unpalatable or offensive to the population concerned”
(1997:67). Taking this a step further Buerger suggests community policing has “been
grabbed onto by various police services at a time of scandal and crisis, wielding its
promises like a shield to ward off earned criticism” (1994:414). Consistent with this
orientation is the critique that community policing is, in fact,.just “an attempt to put old wine
in a new bottle” (Bayley,1997) or an attempt to capture “an imagined past*
(Manning,1998). Manning also claims “community policing is yet another presentational
strategy, a means of selectively highlighting some changes in urban policing while
suppressing information about others” (1997:15). Others critique community policing on
the basis it is nothing more than a covert technique of penetrating communities in order to
acquire information and influence (Seagrave, 1996, Shearing 1996, Klocars,1988). Ina
similar frame, Fielding suggests “community policing is easily seen as mere tinkering or as
a disguised part of a repressive political apparatus” (1995:1). The ambiguity of definition in
itself is considered problematic by critics, in that police chiefs and administrators see
ambiguity “as an opportunity to define anything and everything as community policing for
political gain” (Rosenbaum and Lurigio,1994)

It is apparent that community based policing elicits a wide range of interpretations
of which the above critiques are but a sample. And yet, an understanding of community
policing remains elusive. Research suggests a more comprehensive definition can be

achieved by reviewing the operationalization of specific actions and goals associated with
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existing community based policing initiatives (Zhao and Thurman,1997, Rosenbaum and
Lurigio, 1994). Evaluations undertaken by, Goldstein(1987), Murphy(1988) Kelling and
Moore(1989), Skogan(1990), Clairmont(1991), Bayley(1994), Seagrave(1996),
Rosenbaum and Wilkinson(1997) and Skogan et al(1997) have resulted in a consensus of
key elements and broad principles associated with community policing. A synthesis of
these evaluations suggests the following typology of core components:

1. Consul?atiqn between police and local neighbourhoods about problems, policies and

2. MobiIFi)znaC;ircl)t:lecs).f all the resources of a community - police, civilian, government, private,

human and material to solve, or at least palliate the enduring, high-visibility problems of
crime, disorder and insecurity. Mobilization requires partnerships between the various

players.
3. A commitment to a broader problem-oriented policing philosophy and a move away

from a focus on crime fighting.
4. Decentralization, empowerment of front-line officers - two-way communication between
police and citizens - An adaptation of strategies to fit the need of particular

neighbourhoods..
5. Police help neighbourhoods help themselves by serving as catalysts. Police and

community are co-producers of public order.

A condensed view of this typology suggests community policing consists of two
complementary components; “community partnerships and problem solving thus capturing
the precise essence of community based policing ” (Community Policing Consortium,
1998:1).>" And while the debate over definition continues, community policing is
commonly understood to encompass the central tenets of problem-oriented policing and a
common set of values emphasizing the shared responsibility of both police and community
as Partners in the production of order (Goldstien,1990, Vietch,1993, Bailey,1997, Webster
and Connors,1996). Intrinsic to each of these components is the pursuit of improved

partnership between the police and community (Rosenbaum,1996).
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Community Partnerships:

Community policing represents a re-negotiation of the social
contract between the police and society (Bayley,1994:120).

Underlying the re-negotiated social contract of community policing is the central
strategic principle of seeking a “full partnership between the community and their police;’
(Leighton,1991:487). In the context of this social contract, full partnership assumes that
the community is an active negotiator, not a passive receptor of police policy. Fuli
partnership, understood in these terms, is meant to “empower the community to bring it
onto a more equal footing with the police in terms of joint ownership of local crime and
disorder problems and as co-producers of peace, order and security at the local level”
(Normandeau and Leighton,1990:49).

The emphasis on partnership sets the parameters for a new contractual
relationship between police and community. It does so by first constructing an alternate
identity of community, countering the image of dependence and helplessness as
perpetuated by the professional model. Secondly, partnership forces a realignment of
responsibility and authority, which in turn creates a network of alliances between
communities and police. Thirdly, it sets a new criteria of measurement and effectiveness
based on the successful inclusion of community in the process of problem solving; not the
measurement of arrests and clearance rates that reflect a narrow mandate of law
enforcement.

Community policing displaces the community’s reliance on police services to

resolve all issues of crime control and, by doing so, it requires a shift in the roles of both

3" Kratcoski and Dukes(1995), Trojanowicz and Bucqueroux(1990) argue this narrow definition does
not adequately address the distinction between the terms community based policing and problem

solving.
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the community and the police. This has meant a realignment of both the responsibility
and role the police are to take in the production of order; a new role frequently
characterized by signifiers such as “knowledge brokers, expert advisers and security
managers” (Ericson,1994:164). This image dramatically distances itself from that of the
crime fighter and law enforcer as suggested by the professional model. In terms of the
community, its responsibility becomes one of apprising the police “of the services it
requires in its specific locale”, and “to advise its police on what are locally regarded as
problems of order and security” as well as “stress a correlative adaptability and
accountability of police to local communities” (O'Malley and Palmer,1996:142).

While community policing displaces the police as sole initiators of action, it does
not necessarily undermine their locus of control. They continue to possess the attributes
(resources and knowledge) required to resolve identified problems. (Shearing,1996)
Though they remain a locus of control, there is a need to alter their role from that of the
reactive agent responding to criminal events, to one that reflects, what O'Malléy refers
to as, “a proactive leadership role” (1996:18). O'Malley goes on to suggest that this
leadership role is one of an “accountable professional préctitioner... a community leader
harnessing community resources to tackle the problems which give rise to crime and
disorder” (Ibid). In this designation, policing becomes not only a crime prevention
resource but also a catalyst for neighbourhoods and communities to take the initiative
for problem solving. (Trojanowicz and Bucqueroux,1990, Ericson,1994) In the role of
proactive manager, the police must spend time not only engaged in resolving the
determinants of crime, but more importantly they must engage the community to also
address these issues. For as Bayley suggests: “Crime prevention is not a service

people are given; it is an activity people must engage in. The public must become co-
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producers of public safety” (Bayley,1994:102). Therefore, the task of the police, as
proactive managers, is to facilitate the activity of crime prevention and help communities
help themselves. This articulation of crime prevention and the role of the police supports
the neo-liberal principle of empowering citizens, of ensuring that individuals take an
active role in their own governance.

From an operational stance, citizen empowerment is to be achieved via a
consultative process. Consultation sets in place a mechanism whereby the police can
discuss priorities and formulate strategies with the community they serve (Bayley 1994,
Leighton 1991, Normandeau and Leighton 1990). Consultation and collaboration “create a
sense of shared accountability for community vitality and quality of life” (Campbell and
Wright,1993,14). Consultation further serves as a platform from which the police may
establish their proactive leadership in managing the required resources of crime
prevention. Finally a consultative process “assists community representatives to set their
agenda for safety and security in the area and to better understand the problems
associated with public policing” (Normandeau and Leighton,1990:44). Consultation
therefore encompasses a means by which the community is engaged and motivated,
while the police interact simultaneously as service providers managing the commodity of
crime prevention. More importantly, consultation structures a process of interaction that,
by its nature, imposes a level of accountability and develops partnerships. Furthermore, it
can be argued that consultation is a vehicle by which the police can define their role as co-
educator in the state’s organization of a neo-liberal hegemony. Through this process the
police are able to impart the need for partnerships, sharing of resources and an overall

need for community responsibility.

56



Community/police partnerships, on the surface, symbolize a relationship that is
inclusive of the community at large. But under closer examination, one finds that
community/police partnerships can be circumscribed by narrow and limiting parameters.
The narrowness of these parameters becomes problematic when community partnerships
are defined only in relation to interest groups that support police driven objectives
(Leighton,1991, Stenson,1993, O'Malley and Palmer,1996). A community defined in
narrow homogenous terms perpetuates what Buerger refers to as “the cyclical and serial
failures of community organizing” (1994:422). Leighton further suggests failures of
community partnerships are due, in part, to police assumptions that communities are
“homogenous social units characterized by a consensus of values, norms and agreements
on crime prcblems” (1991:504).

Community policing strategically and operationally, seeks to develop a co-
operative, reciprocal relationship wherein both police and community action is
decentralized. Furthermore, it supports a contractual relationship that structures
police/community interaction within the framework of partnerships. Yet, if community
partnerships and thus community policing initiatives are to avoid failures a police service's
archetype of the communities they serve must include broad demographic and socio-
economic attributes. In other words, the police must know and be inclusive of all sectors of
the community they serve. Partnership does not mean working with only those who mirror
police concerns and modes of response. Unfortunately, there remains the potential for a
duality of service based on the definition of community and those who the police identify as

its members.
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Problem Solving: an operational tool for empowerment

Woven into the fabric of community policing is the operational strategy of problem
oriented policing. While problem solving can be considered a stand alone tool, it builds on
community policing principles of community/officer empowerment, resource sharing, and
the long term resolution of disorder. The fundamental nature of problem-oriented policing
can be outlined in the following manner:

problem oriented policing goes a step further than what is commonly

conveyed in community policing by asserting up front that the police job is

not simply law enforcement, but dealing with a wide range of community

problems - only some of which constitute violations of the law. It further

asserts that enforcement of the law is not an end in itself, but only one of

several means by which the police can deal with the problems they are

expected to handle. Officers are encouraged to think in terms of problems

rather than incidents (Goldstein,1986:16).
Problem solving policing requires a service to refocus its attention “from individual
incidents to larger patterns of incidents that become community problems and from the
simple question of whether an arrest is justified by a particular incident, to the more
complex question of what might be causing the incidents and how they could be prevented
in the future” (Kennedy and Moore,1997:471)

Problem solving primarily looks beyond the incident as the key unit of work and
attempts to resolve the determinants or root causes of the problem (Eck and
Spelman, 1996, Goldstein,1990, Kennedy and Moore, 1997, Veitch,1996). The process of
problem solving calls for a systematic approach inclusive of a proactive stance, analysis of
local conditions and a collaborative relationship between all stakeholders. Eck and
Spelman (1996) indicate that a particular systematic model had been developed by the

Newport News Police Department in the mid 1980s and has since been adopted by other

services such as Edmonton, San Diego, Tulsa, Madison and New York City. The model
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consists of four components and is recognized under the acronym of S.A.R.A. The four

Components are:

Scanning: As part of the daily routine, officers are expected to look for problems.

Analysis: Officers then collect information about the problem. The goal is to
understand the scope, nature, and causes of the problem.

Response: The knowledge gained in the analysis stage is then used to develop
and implement solutions. Officers seek the assistance of other police units,
public and private organizations, and anyone else who can help. (At this stage
the community is rallied to share resources, to, in fact, take an active rolein the
process of problem resolution. One might suggest that this is an active stage
of responsibilization wherein the community is empowered to respond to
identified disorder. Here, responsibility for long term action is shifted onto the
community through the collaborative process of problem solving. The response
to crime and disorder is no longer the sole responsibility of the police but is now
shared with the community)

Assessment: Finally, officers evaluate the effectiveness of their response. They
may use the results to revise the response, collect more data, or even redefine
the problem. (Eck and Spelman, 1997:460)*

Problem solving, while offering the benefit of effectiveness and efficiency, also has
implications for both police management structures and the police role. An alternate
representation of problem solving might suggest it is one example of institutional
isomorphism, wherein policing has copied institutional forms that will allow it to prosper
and adapt in a period of reform (Mastrofski,1998). Problem solving is one method by
which policing can respond to the pressure for the adoption of private sector strategies in
its attempt to ameliorate disorder. It has enabled policing to incorporate strategies of

empowerment, decentralization and outcome measurements so that they may be utilized

in an order maintenance environment. Implementing a problem solving approach

% The relevance of the SARA model is grounded in the fact that it has been adopted by the
RCMP, Toronto and Edmonton as an operational model from which to address crime prevention
and long term resolution of ongoing disorder. Moreover, the SARA model implicitly articulates the
importance of including a variety of stakeholders in the process of problem resolution. If long term
resolutions are to be achieved the community must be included in process.
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requires a shift from a traditional centralized command structure. Middle management and
command officers must support decentralized efforts and initiatives. Command staff must
allow front-line officers the flexibility to identify, analyse and solve problems. With this
flexibility comes a need for officers to exercise a wide range of decision making and
discretionary power. “Patrol officers are given broader freedom to decide what should be
done and how it should be done in their communities - they assume managerial
responsibility for the delivery of police services to their assigned area” (Community
Policing Consortium,1998:7). In this context middle management officers are to no longer
be recognized as “taskmasters” but as team leaders (Eck and Spelman,1996).
Interestingly, decentralized management structures, broad discretionary powers and the
empowerment of the front-line are, in fact, central to the au courant models of TQM and
NPM.

Strategically, problem solving infers that the role of a police service must shift. No
longer can a police service perceive itself as the sole agent responsible for order
maintenance and crime control. Instead, police services must act as partners in the task of
analysis and response. The police must acknowledge they cannot solve these problems
and, furthermore, must rely on “other public service agencies, the business community
and the public” (Eck and Spelman,1996:466). Problem solving, while requiring a shift both
structurally and philosophically, “provides a tested, practical approach for police agencies
frustrated with putting band-aids on symptoms” (Ibid,1996:470). It further represents a fine
tuning approach to the broad philosophical and organizational strategies of community

based policing (Goldstein,1990, Webster and Connors,1996).
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Problem Solving and Community Partnerships: New Levels of Intervention
Community policing provides an emblematic example of the neo-
liberal strategy of governance (Shearing,1997,71).

Theoretically, problem solving and community partnerships require both the police
and community to be co-producers of public safety. This relationship places a
responsibility upon police/community partners to engage in interventions “aimed at
stabilizing neighbourhoods, increasing neighbourhood bonds and communication,
increasing the capacity of the neighbourhood to mediate in conflict situations and
ultimately strengthen neighbourhood cohesion” (Greene, 1998,152). The premise from
which these interventions evolve stems from the theoretical belief that cohesive and stable
communities are less criminogenic and if these interventions are consistent, reduced fear
of crime, enhanced use of public space, reduced community disorder, and reduced crime
and victimization will be residual outcomes (Greene, 1998, Bursik and Grasmick,1991,
Sampson, 1989, Bryne and Sampson, 1986, Wilson and Kelling,1982). This theoretical
framework further suggests that the solutions to crime and disorder are complex and
require diverse points of intervention. Moreover, diverse points of intervention suggests
the need for communities to take a more active role in identifying and resolving community
pathologies. This, in turn, implies a process wherein citizens become more responsible for
their own governance and the resolution of disorder. It also implies that everybody sees
“the problem” as a problem.

Interestingly, this framework is similar to public health models of intervention and
their corresponding understanding of disease etiology (Erickson,1990, Lavis and Sullivan,
1996). “The public health model adopts a multi-causal and ecological perspective that

allows for reciprocal associations among variables. Its focus is groups of people, usually
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communities, and its goal is health promotion and disease prevention” (Lavis and
Sullivan,1996,9). As with public health strategies, community based policing suggests a
community focus to both solutions and cause. Community policing intervention, like public
health, places a premium on proactive responses™ to the issue of crime and disorder
(Erickson,1990). Where community policing differs from a public health model is in its
continued inclusion of reactive interventions akin to the curative model of medicine.
Regardless of this difference, community policing requires diverse and proactive strategies
of intervention no longer reflecting myopic reactive choices of the professional model.

Under a community policing philosophical and operational umbrella, intervention
should encompass both reactive and proactive characteristics and be considered in terms
of primary, secondary and tertiary strategies. Within this framework, primary or
preventative interventions would mediate between the variables that cause crime and
disorder, for example community cohesiveness and neighbourhood deterioration. At the
same time, secondary interventions would continue to rely on traditional responses of the
police and community such as reactive patrol, follow-up criminal investigations, and most
forms of crime prevention, including crime prevention through environmental design, that
seek to deny opportunity rather than motivation. Finally, tertiary strategies would address
disorder and crime from a rehabilitative stance in which the focus of intervention is upon
the consequences of crime and how they can be ameliorated (Greene,1998).

From an organizational stance, these interventions have wide-ranging implications.
Diverse interventions impose certain managerial responsibilities, which require “a change
in the management ethos, as well as placing more demands on managers to take greater

accountability for resource deployment and outcome” (Stockdale,1998,5). Here, the

% Here proactive responses refer to any targeted action that is not directed solely at criminals.
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community becomes a resource from which funding and labour are mined as part of their
enhanced responsibility. On another level the police agency must realign its measurement
of inputs and outputs with respect to problem solving as opposed to the traditional model
of referring solely to crime statistics, clearance rates and response time. The service must
also reassess its division of labour, particularly, if it is to implement primary and tertiary
strategies of intervention. Part of this reassessment now becomes a recalculation of the
community as a resource base. If new programs are to be implemented, the community

must be actively recruited, as they are now to share in the cost and responsibility.

Micro-management Models and Community Policing: Neo-liberal Building Blocks

Throughout this chapter it has been argued that policing is divesting itself of the
old organizational model and embracing a model which will allow it to survive in an
environment of change. And while there are numerous reform models, the vanguard'of
police restructuring is influenced most by the reform tools of New Public Management
(NPM) and Total Quality Management (Leishman, Cope and Starie, 1996, Manning,
1996, Ingraham, 1995, Savage and Charman,1996). “Police reform in the 1990s, though
mediated by key actors in the policing policy network, is largely a manifestation of New
Public Management (NPM)” (Leishman, Cope and Starie,1996,24). Further to this
argument Goldstein states: “The adoption of Total Quality Management in policing has
demonstrated very positive results and holds much promise. We can learn important
lessons from TQM” (Goldstein, 1993, 5).

One need only examine the programmatic restructuring efforts implemented

under the guise of community based policing and how they correspond with the
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managerial and operational objectives of NPM and TQM to recognize the validity of
these arguments. Take for example community policing’s emphasis upon the tactic of
decentralization. One of TQM's four operational principals suggests the need to topple
the pyramid and empower employees. Furthermore it places an emphasis on problem
solving, at not only the upper managerial levels, but, more importantly at the level of
service delivery. In doing so, managers take on the trappings of facilitators wherein
their direct influence is dramatically reduced or redefined. Moreover, employee
empowerment stimulates the necessity to develop a culture of teamwork, an
environment that has traditionally been lacking in bureaucratic organizations. Similarly
NPM requires organizations to decentralize and empower employees at the lower
hierarchical rungs. In this context decentralization imposes structural change in that
newly autonomous and semi-autonomous units would deliver services. Within these
units the responsibility of service delivery is delegated to managers who are given
operational discretion “within the limits of the policy strategy set by the centre”
(Leishman, Cope and Starie,1996,12).

Decentralization in a community policing context appears to assume similar traits
and objectives. Furthermore, decentralization sets in place a service/community
relationship that enhances the process of responsibilization, a downloading onto those
directly involved with a particular order maintenance concern. Decentralization is an
important component in the practice of problem solving. As suggested earlier
implementing a problem solving orientation requires a shift from the traditional
centralized command structure. Middle management and command officers must

support decentralized efforts and initiatives. Command staff must allow front-line officers
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the flexibility to identify, analyse and solve problems. In this context middie management
officers are to be recognized not as taskmasters but as team leaders.

Another point of comparison centers on the overarching theme of a performance
culture. In practice NPM sets out to develop a similar culture wherein public sector
managers are “encouraged if not required to set out clear objectives for their
organizations and departments, devise or apply indicators to measure inputs and
outputs relative to those objectives, reassess performance, and so on” (Savage and
Charman,1996,45). Correspondingly, TQM suggests that organizations constantly track
success and progress, and that any evaluations be inclusive of external measurements
of satisfaction. Furthermore, evaluations must examine the success of organizational
objectives and functions. An organization must recognize mistakes in their early stages
and be willing to rectify these in a timely manner. This requires the input of front-line
service providers both in terms of recognizing problems and implementing change. “A
corollary of this is that mistakes are tolerated and not punished; they are learning
experiences and can serve to improve long term performance” (Ingraham,1995,242).

With respect to a performance culture, the objectives of crime prevention, crime
reduction, reduction of disorder and reducing the fear of crime place an onus on police
managers to measure the inputs and outputs relative to these objectives. These
objectives are increasingly perceived as the criteria of service effectiveness by which the
success of community policing initiatives are measured. The measurement of
effectiveness requires the public, police and evaluators to be clear about what the police
function is, so that concise boundaries of acceptable outcomes can be set. Assessment
of effectiveness is guided by whether a police service is in fact achieving these

objectives for which it was created (Eck and Rosenbaum, 1994) From the perspective
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of the general public this would mean ‘the enhancement of public safety and good order’
(Bayley, 1994,79). The identification of objectives can become problematic depending
on whether communities are defined in broad or narrow terms, along the parameters of
the mainstream or the marginalized, those who generally support or those who generally
disapprove of police initiatives.

On a micro level, assessment and reassessment of objectives and practices
occur in the operationalization of problem solving and an adherence to components of
the S.A.R.A model. Problem solving requires officers to continuously evaluate the
implementation of strategies and solutions to crime and disorder. Furthermore, problem
solving requires front-line officers to maintain a consistent level of input both in terms of
recognizing problems and implementing solutions.

Both TQM and NPM place an emphasis upon serving the needs of customers
and clients - the public (Purchase and Hirshhorn,1994). The focus on customers implies
the need to continuously improve the services offered. This imposes the necessity to
constantly measu}e the service and clearly define the customer or community one is
serving. As indicated earlier, community policing represents a re-negotiated social
contract wherein the community is no longer perceived as the passive receptor of police
policy, but as partner or customer. Operationally, partnership symbolizes a measure of
effectiveness, as community policing is increasingly evaluated by the degree of
involvement of the community served (Leighton, 1991). This measurement of involvement
can also be translated into a measure of a community’s input of resources, labour and
responsibility for self governance. Community policing emphasizes “that policing is both
more effective and legitimate when it responds to community-defined issues”

(Murphy,1988:176). As a customer of police services the community’s, responsibility
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becomes one of apprising the police “of the services it requires in its specific locale”,
and “to advise its police on what are locally regarded as problems of order and security”
as well as “stress a correlative adaptability and accountability of police to local
communities” (O’Malley and Palmer,1996:142). Yet, responding to community defined
issues can be prove problematic, when the community and its citizens are viewed as
customers. Here, a Pandora’s box of service duality begins to open, especially when
community is defined along economic boundaries. Duality of service and control are
quickly demarcated by those actively involved in self-regulation (those with resources)
and those perceived as irresponsible or incapable of organizing ( the poor and the
marginalized).

Finally, neither NPM, TQM or community based policing can be considered in
terms of a simple re-jigging of the old bureaucratic routine, but a long term systematic
method of improving services and implementing operational reform. The promise of
these models is one of improved communications both externally and internally,
improved decision making, an enhanced problem solving ability, improved employee
participation and commitment and productivity. Furthermore, consistent with each of
these models is an emphasis upon “equalitarian approaches to production, process,
problem solving, bottom-up sources of innovation, customer values or at least external
measures of performance and decentralized service delivery” (Manning,1996,6).

The above section argues that clear parallels do exist between the core
operational principles of TQM/NPM and those of community policing. And while
TQM/NPM have evolved from corporate sector rationalities their legacy is one of
“providing the context within which efforts to streamline management are taking place in

policing” (Ibid.). Core principles of these managerial models have been recontextualized
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so as to fit the operational and managerial context of policing. And yet this
recontextualization is much more than a simple shifting of operational principles from
one sector to another. It must be considered in terms of an extension of neo-liberal
rationalities. Understood in this context the institutional isomorphism that policing is
undergoing can be perceived as a process wherein neo-liberal principles are
compressed into the operational framework of policing (see table 1.). For the purpose
of this analysis the mobilization of community resources, restructuring objectives of
decentralization and a service/customer relationship characterized by market outcomes
will serve as a minimal measure of compressed neo-liberal principles within a police
service’s operational framework. While the following case studies present various
examples of institutional isomorphism these will articulate a basic measure of neo-liberal
rationality.

Police services, like other public service organizations have been restructured so
as to emulate private sector institutions in order to set in place a new contractual
relationship between the state and its citizens. Current police reform, particularly
community policing is a strategy that will reengineer the existing relationship of
dependence on state resources to one based on independence from those resources.
Whether this independence actually translates into greater citizen autonomy or

enhanced social control is an issue that well meaning proponents of these reforms must

assess.

Table 1.

Neo-liberal Principles TQM/NPM Principles CB/Policing

Define a new contractual relationship e Effect structural change so that e Atroot a strategy that seeks
between state and citizen, one which places autonomous and semi-autonomous to shift the responsibility for

an emphasis on self-responsibility and a organizations would deliver services.  Security to local institutions and resources
citizen’s obligation to his/her own weli-being. e Co-ordinate networks and e Uncouple policing and police
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In a neo-liberal contractual relationship
complete reliance on external expertise (such
as the police, doctors,

or social workers) to solve and identify
problems of individual or community weli-
being is no longer considered acceptable,
efficient or effective. A neo-liberal shift from
dependence to autonomy realigns the
relationship between not only the state

and the individual but the individual and the
state apparatus.

Support decentralization, wherein there is a

shift of governmental powers and
responsibilities from a single centre to multiple
smaller units (Brodie, 1997). Key to the
concept of decentralization is the rhetoric,
symbolism and construction of the self-
responsible community. From a neo-liberal
perspective, community stands in opposition
to remote central government and insensitive
local authorities (Rose,1996).

The process of negotiation between
community and the state is supported by the
construction of an enterprise culture and
marketization of the state.

Here the discourse and practices of
consumerism support a contractual
relationship in which the consumer (individual)
is placed as sovereign.

This emphasis on market orientation places
the individual (consumer) in a position to
influence and direct the nature of specific
services.

Conclusion

partnerships outside departmental
boundaries.

Management of multi-organizational
approaches to program delivery.

Organizations must decentralize and
empower employees at the lower
hierarchical rungs.

Expanded employee participation in
decision making and communication
within the organization.

Key principle of toppling the pyramid
and empowering employees.
Counter the past practices of remote
and narrow functioning public
administrators.

Use of Market Rhetoric: the customer,
client, user, putting the customer in
the driver's seat, etc.

To achieve greater efficiency, results,
performance and value for money in
individual government agencies.

The focus on customers implies the
need to continuously improve the
services offered.

A necessity to constantly measure the
service and clearly define the
customer or community one is
serving.

Promote competition between service
providers.

so that policing becomes everybody's
business rather than exclusively

or primarily the business of the police
(Shearing,1997)

e  Crime management is to be
Shared with the empowered community,
the partners in prevention.

Crime prevention is not the sole
Responsibility of the state.

¢ Mobilization of all the resources

of a community, police, civilian,
government and private sector to addres
disorder and insecurity.

¢ Decentralization -
Empowerment of front-line
Officers, the community.

¢  Police help neighbourhoods
help themselves, police and
community are co-producers of
public order.

e  Strategically and
Operationally seeks to develop a
co-operative, reciprocal
relationship wherein both police
and community action is
decentralized.

e  Counter the unresponsive
and ineffective professional model.

¢  Police recognize they work
for the community as well as the
law.

Community/constituent
Organizational based objectives
with measurable results.

Police seek wider
Consultation and more
Information from the community
And community priorities are
taken seriously and acted upon.

Policing’ s ascendance toward neo-liberal rationalities is, in part, driven by the

internal needs of individual police services and yet the stimulus is not merely an internal
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phenomenon. For, as | have argued, the institutional isomorphism policing is undergoing
must be understood in relation to the state and its role as the organizer of hegemony.
As the police are an apparatus of the state they have a task associated to the
organization of hegemony. The police are co-educators, but as they represent a
different articulation of the economic and the political they have required a specific
pedagogical tool. Community policing has shown itself to be that tool. Community
policing has been implemented not because it represents a new found commitment to
citizen involvement and democratic participation, but because of an ideological
commitment to reducing the size of government and emulating the private sector. As
the following chapters will indicate, this has meant different things to different police
services. Moreover, this commitment to reform and the ideological framework from
which it has evolved has a humber of consequences, particularly with respect to the

efficacy of policing and the duality of service. These too are drawn out in the

subsequent sections.
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CHAPTER TWO

Policing in a Neo-liberal Province: The Edmonton Experience
In essence, we must see the community and not just the criminal
justice system as our customer (Chief McNally, EPS, 1991).

Edmonton’s pursuit of policing reform began with the farsighted concerns of
Chief Robert Lunney. As early as 1983 Chief Lunney recognized that the professional
model was bankrupt and could no longer serve the needs of the Service or the
community. The only way the professional model could work was through the
commitment of substantial resources. At a time when Alberta was verging on fiscal
restraint due to the collapse of oil prices in 1981 and 1986, he knew these financial
resources would not be available. Furthermore, there was no guarantee that increased
resources could achieve desired policing outcomes. Governance reform was also
evolving at the Federal government level, suggesting a shift for all public service
agencies. The ethos of smaller government and responsible, empowered communities
punctuated the debate around future governance structures and included an analysis of
policing. Early research undertaken by the Federal Solicitor General and the subsequent
tabling of the 1990 Police Challenge 2000 document lauded community policing as the
future savior of policing.

During this time, Edmonton Police Service (EPS) S/Sgt. Chris Braiden served an
internship with the Federal Solicitor General. His exposure to ongoing research and the
conceptualization and empirical examples of community policing informed his perception
of police reform. This was a perception that he would later operationalize as he took an

active role in defining Edmonton’s restructuring process. Further, Braiden experienced
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the evolution of reform concepts in a period of Federal Public Service reform. This would
heighten the currency to his internship given the fact that Edmonton would soon face
similar factors of fiscal restraint and the political impetus for the adoption of neo-liberal
rationalities. Ten years would transpire between Chief Lunney’s early concerns and
Service wide implementation of community policing.

In the years preceding the implementation of community policing, the Service
embraced a number of changes, but the internal culture was not ready for the wholesale
reform required to implement community policing. Chief Lunney would retire in 1987 and
was not in a position to bring about the required change. His successor, Chief Chahley,
was committed to community policing, putting in place neighbourhood foot patrols, but
his energy was consumed with internal management issues. The service was facing a
crisis of legitmacy as several constables had been arrested for a variety of serious
crimes. Chahley was under pressure from the media, community and municipal
government to address these concerns (Hawkins,1998). It was not until Chief McNally
took over in 1990 that changes would begin in earnest.

In this chapter | argue that Edmonton Police Service’s wholesale incorporation
of community policing was a forward thinking response to the bankruptcy of the
professional model, Service deficits, reduced provincial spending, provincial
downloading of fiscal responsibility and an internal service delivery crisis. Edmonton’s
operational shift to community policing represented a deft realignment and re-
conceptualization of policing during a period of political transition to neo-liberal
governance. The community was actively involved in the restructuring process. Although
there were limits to the content of community participation, resulting from fiscal

constraints, the on-going cultural dynamics of policing and the Klein government's
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ideological commitment to neoliberalism, Edmonton’s success in implementing
community-based policing can largely be attributed to the more genuine commitment to
- community inclusion in problem solving and policing generally. Edmonton thus offers an
important counterpoint to the community based policing initiatives of both Toronto and

the R.C.M.P.

The External Winds of Change

In 1985 the conservative government of Don Getty had the misfortune of
inheriting an economic environment punctuated by a reduction in oil revenues of $6
billion (Cdn) in 1985 to a low of $2.5 billion (Cdn) in 1987 (Taft,1997). This resulting
economic shortfall heralded the end of annual provincial surpluses and the beginning of
deficit budgets. 1n1987 the provincial deficit had soared to $1,561 per capita and its
debt load increased from zero in 1986 to $18.5 billion in 1994 (McMillan and Warrack,
1995). The Getty government chose to address reduced revenues and public accounts
deficits through dramatic cuts in government services rather than increased taxation. In
fact, as early as 1987, the Alberta media was proclaiming a state of cut back hysteria
spurred by the government'’s freeze on education spending and doctors fees, an
announced plan to cut 2000 government positions, a cut of 14% to provincial capital
projects and a reduction in welfare rates from $420 per month to $326 per month
(Taft,1997, 21). The overall impact of the Getty government initiatives was a 15%
reduction in per capita government spending and the elimination of 4400 provincial full
time positions in the span of six years (Ibid,22). In the period between 1986 and 1991
the provincial government had reduced program spending by $2.8 billion and had

sought to hold program expenditures steady for the 1991-92 fiscal year (Ibid,23).
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Fiscal restraint and reduction of service became the credo for the Getty
government.® Having been implemented at the provincial level, the impact of this
approach then filtered down to the municipalities. For example the 1987 Edmonton
municipal budget confronted a $3.1 million provincial roll back in grants. Commenting
on the province’s downloading, Edmonton’s mayor Laurence Decore stated: ‘the budget
is the government’s way of decentralizing the pain it is suffering for not showing the
restraint every municipality, hospital and education board has been trying to show in the
last four years’ (Edmonton Journal, March 23,1987). Regardless of the outcry, the
provincial grant rollback continued and in 1987 the law enforcement grant suffered a 3%
decrease from the preceding year, leaving the police service with a shortfall of $508,000
(City of Edmonton, 1987).

Budget cuts to the police service thus became an annual expectation. As
Edmonton Alderman Brian Mason observed, the police service had been hit with eight
years of tight budgets and an increased demand upon the service (Edmonton Journal,
Nov 30,1990). The grimness continued when, in December of 1990, the Edmonton
Police Service posted a $1.7 million deficit and revealed that the service was operating
below the 1982 complement of officers while the city’s population had increased by
100,000. In a report delivered to Edmonton City Council in May of 1990, Chief McNally
stated that, in the previous decade, the city’s population had increased by 20% and that
crimes against persons and property had increased by 36% and yet the service’s staff
had increased by only 6% (Edmonton Journal, May 25,1991).

Unfortunately, Alberta’s political horizon held little relief for the service's practice

of doing more with less. Fiscal conservatism punctuated the political rhetoric leading up

% See Taft, 1997
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to the 1992 Conservative party leadership selection of Ralph Klein and subsequent 1993
provincial election victory (Mansell,1997). These factors would only guarantee Alberta’s

drive toward fiscal restraint and service downsizing.

The Klein Revolution
The tone of Klein’s political tenure was set as early as October 1992. In a letter

to the Canadian Manufacturers Association, he suggested a need to:

reduce the number and size of government departments and

decrease overlap and regulation; privatize some government

services, cut government expenditures, and improve productivity

of program delivery before considering new taxes

(Mansell,1997,46).
After the 1993 election and with Ralph Klein’s hand firmly grasping the reins of Alberta
government policy, the government shifted to a thorough-going neo-liberal agenda.
Whatever vestiges of welfare state interventionism that had been maintained by his
predecessor in the spending controls of the late 1980s, were abandoned. The objectives
of the new agenda were to promote the greatest possible market freedom to facilitate
the increasing fluidity of transnational capital, the establishment of minimum government
and the development of a less regulatory state (Trimble,1997,486). The Klein
government embraced an outlook “exclusively concerned with the freedom of markets
and individuals from government interference and with economic efficiency”
(Denis, 1995, 91). It became abundantly clear that economic freedom and efficiency
were to be the guid