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Executive Summary

Scope of the Review

The objective of the research is to review the relevant literature and data to identify hard evidence about the nature and performance of law and order services in deprived areas (in terms of outputs, outcomes, effectiveness and access) compared to non-deprived areas; the causes of any such differences; and the resource problems faced by those services.

The focus of the report is the Police Service where provision and delivery are essentially locally based.  

Context

The starting point for the review is the full range of statistical and qualitative research as well as more anecdotal evidence.  However, much of the material available is service rather than area specific or concentrates only on deprived areas.

The National Strategy for Neighbourhood Renewal (SEU, 2000) is based on the understanding that the most excluded neighbourhoods get the poorest services.  This research therefore seeks to inform the development and implementation of the National Strategy.

Key issues

General findings

· Deprivation is characterised by a broad range of factors which affect people’s quality of life and their capacity to participate fully in society.

· Both the prevalence of crime and perceptions of crime in local areas have a significant impact on the quality of life of residents.

· Levels of crime and anti-social behaviour are not currently directly included in the indices measuring deprivation, mainly because of the lack of robust national data.

· Deprivation is currently spatially defined in terms of higher, and usually more concentrated, incidence of problems and their inter-relationships.

· However, the role of location per se is not fully understood either in terms of deprivation itself or in terms of the relationship between crime and deprivation.

· The evidence on crime and deprivation shows that there is more crime and probably proportionately more crime in deprived than non-deprived areas; that much of this higher incidence is related to concentrations of types of people but that area deprivation itself may impact on the incidence of particular types of crime.

· Only a part of the policing function is to address questions of locally based crime. Even at this level most activities are concentrated on specific offences and perpetrators, on prevention, or reducing fear of crime rather than being area based. 

· There are growing numbers of shorter-term special initiatives concentrating on particular types of crime - notably drug-related activities, burglary, street crime, auto-crime and anti-social behaviour as well as specific funding sources. These often concentrate additional resources in deprived areas.
· Evidence therefore points to higher levels of resourcing in deprived as compared with non-deprived areas because of both higher demand and the growing number of special initiatives.

· The majority of evidence on service delivery is offence rather than area specific.  Where evidence relates to deprived areas there is rarely any comparison with non-deprived areas.  Moreover boundaries are often not coterminous between crime and deprivation statistics.
· There is very little evidence on effectiveness or cost per crime reduced.  There are evaluations of success with respect to particular types of policing strategies. 

Specific findings

· There is very limited evidence that directly addresses the question of whether the outputs and outcomes of policing activity in deprived and non-deprived are comparable.

· Available evidence does suggest that where resources are directed at specific problems in deprived areas they can have an impact on crime reduction. 

· Many of the successful interventions in deprived areas rely on partnership/multi-agency working to address the inter-linked problems in such areas.

· The presence of multiple interventions makes it difficult if not impossible to determine whether outcomes, such as crime reduction, are directly attributable to police activity. 

· Survey results suggest that people who live in deprived areas express more negative views about the police than those in more affluent areas.  Reactions to the police are related to demographic/socio-economic characteristics and to personal contact with the police.

· Irrespective of whether actual service delivery is related to deprivation, people’s perceptions of police activity are related to both disadvantage and police contact. 

· Some groups – such as those dissatisfied with the police and those who have been stopped/arrested – are relatively unwilling to report victimisation.

· Certain policing activity, such as patrols, although generally welcomed, can lead to allegations of over-policing, especially in deprived areas. 

· In terms of perceptions, people’s experience of deprivation and negative experiences of policing may serve to reinforce each other.

· The differential reaction to policing activity in deprived and non-deprived areas suggests that the appropriate level and style of policing is context dependent.

· Evidence from studies linking policing to regeneration suggests that a locally-based police presence (or neighbourhood warden scheme) can contribute to neighbourhood confidence and renewal. 

· Although policing services in deprived areas probably receive more resources than those in non-deprived areas, there are insufficient to cope with the higher demand.   Inadequate resourcing may therefore make it impossible to provide the same level of service to everyone.

The Way Forward

Barriers

· The barriers to more detailed and conclusive analyses include the complexity of the relationships to be analysed, the quality and availability of appropriate data and the lack of capacity to link inputs and outputs/outcomes to assess the quality of service delivery.

· The main concerns with respect to data are the limited information on actual and reported crime; the extent to which boundaries vary between crime and other data sets; and the absence of data at the relevant local levels.  

· There are continuing difficulties in data sharing, arising not only from concerns about confidentiality but also questions of definition and compatibility. 
· There is very little information on how expenditures are allocated within police forces and as yet little attempt to develop activity based costings.  Equally, the development of output and outcome indicators is at a very early stage.

Opportunities

· The redefinition of BCUs so that they are, in the main, congruent with local authority boundaries provides the starting point for inter-area comparisons

· Systematic collection of data at the BCU level from 2000/01 will improve the position with respect to the availability of crime and, to a lesser extent, police resourcing statistics.

· A number of the analyses being developed at local authority level will allow crime to be mapped against socio-economic and other local area data.    The ACPO initiative looking at vulnerable neighbourhoods should be of particular value.  Geo-coding of deprivation, crime, police activity and resource allocation offers considerable potential.

· The development of more detailed measures of police activity, resources and output/outcomes is the starting point for analyses of the effectiveness of service delivery.

· There are potential spin-offs from other research, such as Home Office evaluations of Crime Reduction Programme initiatives. 

Overall Conclusions

The available data provide some insights into the relation between policing and deprivation but the picture which emerges is based, in the main, on inferences from studies with a different focus and/or which use inadequate data. It will require considerable additional data gathering and analysis before it is possible to understand either the patterns of resource allocation at the local level or the relative effectiveness of service delivery.

1.
Scope of the Review

1.1
Aim 

The aim of this review is to review the relevant literature and available data in order to identify what – if any – hard evidence exists about the performance of mainstream public services in deprived areas compared to that in non-deprived areas. The review’s focus is law and order services, particularly the Police Service.

1.2
Core objectives

The core objectives of the review are to provide an analysis of:

· what hard evidence there is of equivalent levels of quality (outputs) and performance (outcomes) in law and order services in deprived as compared with non-deprived areas;

· if there are differences, what is the nature of those differences?;

· whether there are differences in people’s access to these services in deprived and non-deprived areas;

· how effective or otherwise are mainstream law and order services in the most deprived neighbourhoods as compared to non-deprived neighbourhoods;

· whether effectiveness and access differ in deprived areas for different social groups (e.g. black and ethnic minority people, youth, elderly, disabled people)

· what the available evidence provides in terms of understanding the causes of any differences in service delivery and performance;

· what the evidence tells us about resource problems faced by public services in deprived areas even when there is no clear link to performance.

In addition the review seeks to identify and review further data sets which, if analysed, could provide insights into the above questions.

1.3
Focus

The activities of a number of organisations in the public sector are centred around issues of law and order.  The major focus of this review will be the Police Service.  Not only is the Police Service at the gateway of the Criminal Justice System (CJS) (cf. HMIC, 1998) but also service provision and delivery are essentially locally based. In principle therefore, service delivery and performance can be analysed at a local level.  However, it should be recognised that policing responsibilities involve central/quasi-national functions and also contribute to the ‘public good’.  Brief consideration will be given to other services which contribute to the workings of the CJS.   These include the Crown Prosecution Service (CPS) where the service is locally-based and the Probation Service which is also locally-based in terms of the residence of clients. The courts and the prison service, although they contain some element of locally-based provision in terms of defendant/offender residence, are both essentially nationally-based services.  Other agencies will be referred to where appropriate, for example in the context of inter-agency and partnership working.  

The focus of the review is on areas of deprivation and exclusion as currently defined, the majority of which are in urban areas and are often concentrated on council estates.  These areas are often small as compared to those areas for which data may be more readily available. 

Finally, the focus is on locally-based crime and anti-social behaviour.  This excludes a significant proportion both of categories of crime and of police expenditure.  Equally, deprived areas are defined by residential attributes, while many area-specific crimes may be in non-residential areas.

1.4
Structure of the review

Section 2 of the review provides a brief outline of the context in which the literature and data review was undertaken.  Section 3 examines some of the complexities of the relation between deprivation and crime.  Section 4 focuses on policing, especially resource allocation, service provision and performance measurement. Section 5 reviews evidence concerning the relation between policing services and deprivation.  Section 6 provides a brief analysis of variation in other law and order services.  Section 7 provides a summary of key findings.  It also identifies some the barriers to answering the questions posed and highlights opportunities for future analyses. 

2.
Context
2.1 
Evidence-based policy and decision-making
The government is committed to evidence-based policy and decision-making. This review aims to contribute to the evidence base required both for policy development and for resource allocation within the police service and other elements of the CJS.  The police and other law and order services need to be equipped to make appropriate decisions about policy implementation and its resourcing, in relation to deprivation and social exclusion.  Evidence-based action will be required to ensure that public services address the problems of deprived neighbourhoods effectively, thereby contributing to a sustainable programme of neighbourhood renewal.

Anecdotal evidence suggests that mainstream public services differ between deprived and non-deprived areas, in terms of performance, cost, and their relation with the community.  However, empirical evidence to support this contention is generally lacking.  In the case of a number of public services, including those relating to law and order, the data that might be used to evaluate the argument are typically collected for other purposes.  In many cases the data are not exhaustive with respect to either content or geographical coverage.  Many of the data sets relate to expenditure and to a small number of areas (cf. Bramley, 1998).  There have been few attempts to examine outputs or outcomes or to relate expenditure to outputs and/or outcomes, by examining cost effectiveness or by conducting cost benefit analyses. Relevant data sets which provide data nationally are frequently limited or cannot be disaggregated to the necessary levels for small area comparisons.  When data relating to small areas are available, they tend to be collected on an ad hoc basis and so are not comparable across the country.  

Moreover, issues of community safety, which have traditionally been seen to lie within the remit of the police and the CJS, are inextricably linked to deprivation and social exclusion and can be addressed only through inter-agency approaches.  The Crime and Disorder Act 1998 has strengthened the obligation of police and local authorities to work together to reduce crime and disorder in their communities.  The partnership working implied by this joint responsibility for community safety issues has implications both for data gathering and for service delivery and performance. Crime and Disorder audits undertaken by inter-agency Crime and Disorder Partnerships have begun to collect data which place crime and community safety issues within their broader environmental context and which identify opportunities for better information sharing between agencies to inform joint action. 

2.2 
The National Strategy for Neighbourhood Renewal

The problems of the country’s poorest neighbourhoods are both chronic and complex. In these pockets of deprivation, problems of unemployment and crime are acute and hopelessly tangled up with poor health, housing and education  (Social Exclusion Unit (SEU), 1998).

The National Strategy for Neighbourhood Renewal (SEU, 2000) argues that core public services, including the police, often come under pressure in a neighbourhood suffering from economic decline and high levels of deprivation.  This results in the poorest neighbourhoods getting the poorest services.  The Strategy sets out a number of proposals designed to ensure that such services are as good in deprived neighbourhoods as they are elsewhere and that they serve everyone in these communities. The Strategy contends that restoring order, tackling crime, drugs and anti-social behaviour are a priority for any deprived neighbourhood.  It argues that is impossible to focus on jobs, education and health when there are serious threats to order and safety. The Strategy suggests that the necessary robust response to crime would be driven by increasing the priority that the police give to high crime areas, supported by locally run initiatives.  

The vision of the National Strategy Action Plan - A New Commitment to Neighbourhood Renewal  (SEU, 2001) - is that, within 10 to 20 years, no-one should be seriously disadvantaged by where they live.  People on low incomes should not have to suffer conditions and services that are failing, and so different from what the rest of the population receives.   The National Strategy Action Plan aims to provide an integrated approach to tackling area deprivation with new policies, funding and targets.  Key elements of the approach are better local co-ordination and community empowerment and national and regional support. 

2.3

Underlying assumptions

Underlying the Government’s approach to tackling area deprivation and the associated research questions are a number of implicit assumptions.  These concern the relations among deprivation, crime, the need/demand for policing, police resources, policing activity and the outcomes of such action. Key assumptions include:

· crime and anti-social behaviour tend to be concentrated in deprived areas;
· there is considerable co-location of offences, perpetrators and victims within these deprived areas;
· concentrations of crime have a disproportionate impact on both actual exclusion and perceptions of problems;
· the need for effective policing is therefore higher in deprived areas;
· policing resources and activity contribute to crime reduction and improve public perceptions;

· current resource allocation in the police service is inadequate in terms of its distribution and/or in terms of the associated quality of its performance and service delivery.

The crux of the argument is that changing the distribution, use and/or quality of policing resources will increase the effectiveness of the police in tackling crime, drugs, disorder and anti-social behaviour in deprived neighbourhoods.  These changes, in turn, will reduce crime and disorder and fear of crime, and enhance public perceptions of local areas and quality of life. Together these effects will create an environment that will encourage inward investment, job opportunities and increased levels of health, educational attainment and community involvement - all of which characterise social inclusion rather than exclusion.    

This approach, although superficially simple, raises a number of issues.  A fundamental question which applies across all area-based service provision, not just the CJS, is whether any differences which might be observed between deprived and non-deprived areas are solely attributable to the make-up of the population, (including concentrations of particular categories of people), or whether concentrations of people, together with physical attributes of the area, service availability etc., generate disproportionate problems, which require disproportionate resources if individuals are to have equal access across the country.

A second question, which is more specific to policing and criminal justice activity than to many other local services, is how a given finding – for example, that more resources are being allocated to deprived areas - might be interpreted.  In particular, a high level of criminal activity is clearly regarded as ‘a bad’, but policing such activity is not always seen as ‘a good’.  It is therefore important to clarify the nature of the police activity and its relationship to outcomes which are generally regarded as desirable, notably reductions in both crime and fear of crime.

Thirdly, a large proportion of policing activities are not directed at local issues, although they may still impact on the safety, security and well being of the area.  In particular, reducing crime in nearby non- residential areas, perhaps resulting in increased investment and employment, may be as important to a neighbourhood as direct policing in that neighbourhood.  Equally, controlling crime in non-residential areas can impact positively on other, residential, areas.  More generally, public safety policing operates to provide a secure environment for all, whether in deprived or in non-deprived areas - but may impact differently across different types of people who may be concentrated in particular areas.

It is important to try to address such complexities when analysing the relation between policing (and other elements of the CJS) and deprivation.  Initially, there is a need to clarify the links between crime and area-based deprivation and how they impact on residents. The next stage is to assess the level and nature of police resources made available in deprived and non-deprived areas.  The final stage is to try to determine the links between resource inputs and policing outputs and outcomes, in particular in terms of reducing crime and fear of crime.   

3.
Deprivation and crime 

3.1

Defining deprivation

What is deprivation?

Deprivation is defined by levels of unmet need in living conditions and experiences. While levels of income and access to other financial resources are often crucial in determining the living conditions and activities of individuals, the concept of deprivation relates to a broader range of factors which affect people’s quality of life and enable or prevent them participating fully in society. (Noble et al., 1999).

Measuring deprivation at local level

Many attempts have been made to measure deprivation at local level by constructing indices that include a range of demographic, socio-economic and environmental factors, considered to reflect the presence of different relevant forms of deprivation within a local area. In addition to the government’s own Index of Local Deprivation (DETR, 1998), which superseded the Index of Local Conditions (DoE, 1994), a number of other scales, often developed for other purposes, are used to measure deprivation.  These include the Jarman Index, Breadline Britain Index and Townsend Index. [For details, see Burrows and Rhodes, 1998.] Also, some localised measures have been developed which could be applied more widely. Many of these indices have been developed to underpin the allocation of resources to deprived areas.  However, as the focus of each index is different, the overall measure of deprivation recorded for an area, and any comparisons or rankings established between areas will vary significantly depending on the choice of index (Burrows and Rhodes, 1998; Smith, 1999).

In Britain, the development of indices for measuring deprivation at local or small area level is seen as recognition in the policy context that neighbourhood deprivation is subject to factors which are independent both of national economic and structural effects, and of the personal situations of individual residents (Power, 2000). However, as Glennester et al. (1999) point out, area studies in Britain have yet to demonstrate how social exclusion develops.  Furthermore, it is not clear how far social exclusion is an individual or locational problem or how important area factors are in this process. 
Crime and its impact on quality of life

There is considerable evidence that both the prevalence and the perceptions of crime in local areas have a significant impact on the quality of life of residents. Housing surveys, such as the Survey of English Housing (1994-5), consistently show that crime is frequently cited as a major source of dissatisfaction with local areas (cf. Burrows and Rhodes, 1998; Audit Commission, 1999). Moreover, there is some evidence that deprived areas are disproportionately affected by crime, experiencing both higher overall crime levels and greater concentrations of crime on individuals and households (Howarth et al., 1998). Analysis of British Crime Survey (BCS) data show that the risks of being burgled 

are over four times higher on ‘council estates in the greatest hardship’ than in some other kinds of areas, and that people in deprived areas express the highest levels of fear of crime (Mirlees-Black et al., 1998). However, the majority of existing deprivation scales do not measure crime, and those that do use proxy measures, the reliability and representativeness of which have been called into question.

Including crime in measures of deprivation

Attempts to include crime-related measures in indices of deprivation have been hampered by the lack of robust national data that could be applied at small area levels. The 1999 Review of the Index of Local Deprivation, carried out by Oxford University, investigated the possibility of including an expanded set of crime-related indicators which would tap more directly into patterns of crime at local level (Noble et al., 1999). Some of the proposed measures involved drawing on Home Office data for recorded crime for certain categories, at the lowest aggregate level, and BCS data to identify the proportion of these likely to be reported. The use of offender data to map crime at local levels was also suggested.  However, in the final report for formal consultation, the team concluded that the absence of appropriate data precluded the inclusion of indicators for crime and disorder at this stage.  It was noted that these issues are still considered to be important and that there is extensive support for their inclusion in future versions of the Index (pp15-16).

3.2
Measuring incidence and perceptions of crime

Recorded, reported and actual levels of crime

The most commonly used measures of the incidence of crime are the recorded crime statistics which encompass all notifiable offences recorded by the police. Recorded crime statistics are collected for all Police Service areas in England and Wales, and are broken down by standard offence categories.  Annual publication of these figures by individual police services and by the Home Office enables comparisons to be made of crime levels, overall and for particular offences, both year-on-year and across forces (Povey and Cotton, 2000).  From April 2000, for the first time, recorded crime statistics will also be available centrally for a limited number of offence categories at Basic or Operational Command Unit (BCU/OCU) level.  (Previously such data was accessible only by contacting individual forces.)  BCUs are the organisational units which the police use for operational and accounting purposes and they provide sub-force level data more closely in line with local authority level.  A recent analysis of BCUs has identified families with similar profiles that should provide a basis for comparisons of service provision/delivery and performance.  [See Section 4.3.]

Research shows that recorded crime statistics provide an incomplete picture of actual crime levels. The BCS shows that only a small proportion of crime is reported to the police  - the 1998 survey shows 44% of crimes are reported overall.  Moreover, of those crimes reported to the police, only a proportion is recorded as offences. On the basis of these data, BCS analyses estimate that around one quarter of actual crimes is reflected in official recorded crime statistics. In addition, analyses of BCS data show that reporting of crime varies significantly, not only for different categories of offences, but also for different types of area and for different social groups (Mirrlees-Black et al., 1998).  For example, the willingness of victims to report offences in high victimisation estates may be affected by fear of reprisal, further harassment or victimisation, and by perceptions of what the police can or will do once offences have been reported. Although data from periodic sweeps of the BCS are regarded as providing the most authoritative estimate of overall crime rates, many people express reservations about using BCS data to carry out spatial or trend analysis owing to its various methodological limitations.  Currently, it is based on a relatively small sample (about 10,000 people).  However, there are plans to increase the sample size in the next sweep being conducted in 2001. 

Proxy measures for crime risk

Given the shortcomings of existing crime statistics in representing real levels of crime experienced in local areas, some proxy measures for the risk of crime have been developed.  These measures are typically based on home insurance weightings, since premiums are set to reflect primarily the level of crime risk in local areas. Such a measure is currently used in the DETR Index of Local Deprivation. The viability of using home contents insurance premiums in mapping geographical variations of crime risk has been examined by Coombes et al. (1994) and Wong (1997). They see home insurance data as more likely than annual crime statistics to meet the prerequisites for making valid comparisons of spatial variations in crime risk.  They argue that such data needs to be statistically adequate to reflect the genuine contrasts in the local experience, able to provide reliable trend information, and include detailed location coding (e.g. by postcode district). Wong’s (1997) study found high correlations between premiums and various deprivation indicators. Wong concluded that residents in poor areas are more vulnerable to crime and suffer from more expensive insurance, and that therefore premiums can serve as proxy for exposure to crime risk.

However, the use of home insurance weightings as a proxy measure for crime is problematic for several reasons:  as Wong recognises, the representativeness of such data is affected by the number of uninsured households. As low-income areas with high rates of crime typically have the most expensive insurance premiums, poor households are disproportionately unlikely to have household insurance if they live in these areas. (Wong, drawing on the 1991 Family Expenditure Survey, estimated that, 75% of households (90% of owner-occupiers) had home contents insurance. However, Howarth et al. (1998) using figures produced by the Association of British Insurers in 1997 suggested that over 50% of households in the bottom quintile of income distribution have no insurance, compared with 22% in the middle band and 1% in the next band up).  

The 1999 review of the Index of Local Deprivation concluded that the use of home insurance weightings reflects the extent of insurance cover rather than crime, and that it is likely to underestimate the extent of crime in low-income areas, where fewer residents have household insurance cover. The measure may also misrepresent levels of local deprivation by recording high scores for some areas, which are affluent in other respects (Noble et al., 1999 p34). Howarth et al. (1998) propose the use of an alternative indicator of social exclusion which measures the proportion of victims of burglary without insurance, based on BCS data. However, they recognise that the adequacy of this indicator is limited since the reliability of BCS responses on these issues is unknown. 

Fear of Crime
Attempts have also been made to measure people’s perceptions of crime, including fear of crime and a sense of security and safety. Data on perceptions of crime in local areas, collected regularly by both the BCS and the Survey of English Housing, have been analysed to reveal the divergent experiences of different demographic and socio-economic groups. The impact of fear of crime on the lives of local people, plus the availability of national survey data, has led to suggestions that perceptions of crime and safety should be included as an indicator of disadvantaged areas (Burrows and Rhodes, 1998) or of social exclusion (Howarth et al., 1998). However, the sampling constraints of the surveys which generate these data, mean that the data are inappropriate for drawing conclusions at small area level, other than in the most generic terms. The use of police service-wide surveys, which measure perceptions of crime, may offer opportunities for analysis of data at local level. In addition, there are some local surveys which examine community safety, fear of crime and related issues at various levels (e.g. hot-spot, borough and force-area). 
3.3 
Co-location of crime and deprivation

Attempts to incorporate measures of crime into indices of deprivation raise significant issues regarding the relation of crime to locality, and therefore the extent to which specific measures of crime reflect a meaningful relation with local areas. Deprivation indices are designed to measure a range of socio-demographic and environmental factors directly related to the local resident population. Measurements of crime, on the other hand, may be related to several locations in different ways, since the residence of the victim, residence of the offender and the place where an offence was committed may all be in different areas. Most crime statistics are offence based, and the relation between offence and residence of the relevant participants and the environment is not clear-cut.

In the context of deprivation and social exclusion, a basic assumption is that offences, victims and perpetrators are more likely to be co-located within the deprived area.  As a result, there may be both proportionately more crime and higher costs to the residents in these areas, because of the direct impact of these crimes and because of their effect on investment and community involvement in the area and/or on perceptions of safety and security.

Victims, offenders and crime locations 

There is some evidence that offenders in some crime categories tend to offend locally to their place of residence. Hope and Foster (1992) cite evidence to support their contention that on ‘problem’ estates it is highly likely that the majority of those who commit offences on the estate also live there.

Other studies have identified a relationship between victims and offenders. Loveday (1998) claims that victims and offenders are closely linked in terms of spatial location and usually by their economic status. He identified where the victim lived as the most significant factor for burglary.  This was interpreted as indicating that a major determinant of risk is proximity to offenders.  Research in Cambridge, for example, suggested that over 60% of burglaries were committed within 1000 metres of the burglar’s own residence (Bennet and Drurie, 1999).  

The proximity of victims and offenders also increases the risk of repeat victimisation (Loveday 1998). It is important to recognise that victims and offenders are not two distinct and separate groups in society. Research by the University of Sheffield suggests that offenders are amongst the most victimised by crime (personal communication).

High crime communities and concentration effects

The existence of residential communities with high crime rates (Bottoms and Wiles, 1997) is seen as suggesting a ‘community effect’.  This could be generated either by factors which concentrate high-risk people in particular neighbourhoods or by particular forms of community–relations, leading to high rates of local offending, victimisation and disorder.  Communities with high crime rates also typically suffer from other social problems (See Section 3.4).   The BCS shows the distribution of crime risk is very unequal (cf. Trickett et al., 1992; Hope, 1996; 1997). But, in addition to those factors which affect an individual’s or household’s vulnerability, there is a risk that derives specifically from residence in communities with particular social characteristics (Ellingworth et al., 1997; Osborn et al., 1996; Osborn and Tseloni, 1995).  In this context, a link between housing policy, notably allocation systems, which concentrate particular groups in particular localities, and ‘community crime careers’ has been established.  However, this goes no further than locating crime (Bottoms and Wiles, 1988).

Hope (1998) suggests that research points to the existence of essentially two kinds of high crime community in England and Wales:

i. areas of concentrated poverty, including council housing estates, characterised by a greater likelihood for poor, economically isolated and disadvantaged households to be living in close residential proximity to those with similar disadvantages. Young people in such areas often fail to gain access to the labour market.  Such conditions tend to bring together vulnerable victims and potential offenders; and,

ii. pockets of social deprivation alongside multi-ethnic communities or relatively affluent urban enclaves.  These inner urban areas are characterised by rapid demographic change and a transient population, which may contribute to high crime rates.  These areas bring the better- and worse-off into close proximity, not only making salient the inequalities between them but also providing targets and motives for crime.

Concentration effects are one of the distinctive features of the growth of crime and other problems in communities (Sampson and Wilson, 1995; Wilson, 1987).  Hope (1998) classifies such concentration effects, whereby social problems amplify each other, into six categories:

i. compound social dislocations – an accumulation alongside crime of social problems such as drug-misuse, family violence, teenage pregnancy, children taken into care and school failure;

ii. criminal embeddedness of local youth – the greater likelihood that young people will become more embedded in a criminal way of life (Hagan, 1994);

iii. disorder – high levels of environmental disorder (including vandalism and graffiti) and disorderly public conduct;

iv. repeated, localised victimisation – rate of victimisation per victim in high crime areas is much higher than that experienced by victims in lower crime areas (Trickett et al., 1992), resulting in disproportionately more repeat victimisation in high crime areas;

v. diminishing informal control – residents of high crime areas find it hard to initiate and sustain voluntary activities without outside support, especially if these relate to crime (Hope, 1995).  Also, residents find it hard to supervise young people’s behaviour or protect themselves from troublesome families;

vi. criminal networks – in some cases, forms of criminal organisation and networks can become established on high-crime estates and serve to sustain illicit activities and markets which can fuel crime.

The co-existence of high levels of crime and other social problems are also reflected in people’s perceptions of crime and its impact.  There is evidence from analyses of the BCS that people living in deprived areas express greater fear of crime than those in other kinds of areas, with concern about crime being highest among those who live in the higher risk inner cities (Mirlees-Black and Allen, 1998).  These analyses also suggest that those who live in areas of high physical disorder or who are themselves vulnerable (e.g. those on low incomes) are most likely to report that their quality of life is affected by fear of crime. 

Low crime communities

In contrast, low crime rates are associated with the concentration of affluent households in an area (Ellingworth et al., 1997; Osborn and Tseloni, 1995; Hirschfeld and Brown, 1997).  Despite the fact that many communities have much lower crime rates than others, their residents still worry about crime and disorder and call for greater police protection and crime prevention support.

3.4 
Associations between deprivation and crime 

Many studies provide evidence of associations between socio-economic and environmental factors that are linked with deprivation and levels of certain types of crime. But, the relation between these is neither unequivocal nor straightforward. The vast majority of research provides evidence of correlations between socio-economic factors, especially income inequality and unemployment, and the location of offences.  Evidence concerning the relation between deprivation and offending behaviour is more limited.

High crime areas and inequality in income

A major focus of much existing work seeks to identify correlations between aquisitive crime (burglary, theft, robbery) and levels of income. Several studies have established a link between income inequality and incidence in property crime at an area level.  Many of these studies draw on economic theories or models of crime. For example, Chiu and Madden (1998) present an economic model of burglary and demonstrate how increases in income inequality may increase the level of crime. They conclude that increases in ‘relative differential’ inequality unambiguously increase burglary crime. Similarly, Witt, Clarke and Fielding (1999), using data from the New Earnings Survey, showed that increases in wage inequality are related to increases in robbery, other theft, theft from a vehicle and burglary.  On the basis of the available evidence, Witt et al. argue that greater inequality is associated with higher rates of crime.

However, inconsistent findings emerge from research on the relation between inequality and crime in the United States (US). The President’s Commission (1967) showed that high crime areas had a number of similar characteristics, including: a decreasing population, a high percentage of families on public benefit, low monthly rents and low rates of home ownership.  Danziger and Wheeler (1975), using a sample of the 53 largest metropolitan areas, reported a positive association between income inequality and crime rates for robbery and burglary. But, Rosenfeld (1986) using data for 125 statistical metropolitan areas, failed to find a relationship between inequality and robbery.  Patterson (1991) also failed to find support for an association between the degree of income inequality in an area and either household burglary or rates of violent criminal activity. Fowles and Merva (1996), using measures of wage inequality rather than income inequality, found no link between inequality and property crimes but found strong evidence of a positive link between inequality and murder/non-negligent manslaughter.

High crime areas and unemployment

Another set of studies seeks to conceptualise and explore the relationship between crime and levels of unemployment. Reilly and Witt (1996) draw on data from 42 police service areas over 12 years relating to three types of acquisitive criminal activity (burglary, theft, robbery) to test the predictions of Becker’s (1968) economic theory of crime. (This assumes that individuals are rational decision-makers who engage in either legal or illegal activities according to expected returns). They concluded that growth in unemployment impacts positively on two out of three of these types of criminal activity. They also concluded that per capita household income has a negative effect on recorded rates of burglary and theft but that income may be a proxy for the effects of unemployment.  

In a later study Witt et al. (1999) posit two theoretical interpretations of the link between unemployment and crime. High unemployment may restrict legal activities and reduce the opportunity cost of engaging in crime - therefore a positive correlation is predicted.  Conversely, unemployment may increase guardianship of property and reduce its availability - in which case a negative correlation is predicted. They use police service level data to establish the impact of unemployment on property crime and, by so doing, attempt to control for availability of ‘thievable’ property that is correlated with economic activity.  They use New Earnings Survey data to gauge the extent to which the rises in earnings inequality can account for changes in crime. By regressing each of four crime categories on to the set of regional economic characteristics the study showed that high crime is associated with increases in male unemployment, growth in the amount of  ‘thievable’ property, and wage inequality in the distribution of earnings of full-time male manual workers.
However, previous studies of the unemployment-crime relationship have provided mixed evidence. Hale and Sabbagh (1991) using UK aggregate time series data for 1949-87 found a positive relationship for five of eight crime categories considered. This corroborated the findings of the President’s Commission Study in the US (1967), which found that high risk robbery areas were closely linked to the percentage of male unemployed.  However, Cantor and Land (1985) using annual time-series data for the US (1946-82) found support for a negative effect between unemployment and crime. The potential for both positive and negative effects may account for the null effects observed in some analyses.

Chiricos (1987) claims that the mixed findings, revealed by surveys of the unemployment-crime literature, have created doubt about the nature and existence of a causal link between unemployment and crime.  But, following a review of evidence from 63 cross-sectional and time-series studies, Chiricos concludes, ‘For the present, it is appropriate to argue that evidence favours the existence of a positive, frequently significant unemployment-crime relationship’ (1987:203). Witt et al. (1999) take a different view, concluding that ‘despite literally hundreds of studies, the jury is still out on the question of whether unemployment is an important determinant of crime’.

Deprivation and victims of crime

Numerous studies have also been undertaken which investigate the relationship between a range of socio-economic factors and the likelihood of being a victim of crime. Analysis of BCS data provides clear evidence that property and personal offences are concentrated in the poorest and most deprived neighbourhoods (Mirlees-Black et al., 1998; Hope, 1996). For example, the risk of household burglary is highest in ACORN categories characterised by Council estates experiencing the greatest hardship and multi-ethnic low income areas (13.2% and 10.1% of burglaries, respectively, compared to an average 5.9% of all households).  Victims of vehicle related theft comprise between 23% and 26.9% on council estates and in multi-ethnic low income areas, compared to 17.6% national average.  Victims of violence comprise between 6.5% and 6.9% on council estates, and 8% in multi-ethnic, low income areas compared to 4.9% nationally.

Loveday (1998) argues that, over a range of offences, victimisation appears to be inversely related to income levels.  Hope (1996) demonstrates that the most deprived locations experience twice the rate of property crime and four times the rate of personal crime, compared to those areas in the next worst decile for crime. Further analyses of BCS and other data sources show a clear link between household, tenure and area attributes and the risk of property crime.  Again they show correlation, not causation (Hope, 2001).  Foster and Hope (1993) claim that, on average, families living on public housing estates can expect to experience victimisation at least six times the national rate. Other analyses suggest that overall 40% of offences are committed in 10% of areas (Audit Commission, 1996).  Moreover, drug use is also much higher in poor neighbourhoods. 

High rates of victimisation are also experienced by black families, who are most frequently found in low-income groups.  The BCS shows a high rate of victimisation of Afro-Caribbeans (and, for some offences, of Asians).  Black victimisation has been a continuing feature of high crime areas.  Fitzgerald and Hale (1996) also found minorities were more likely than whites to be victimised by members of minority groups, because they live in areas with higher than average ethnic minority populations.

Repeat victimisation

Victims of crime are generally at a higher risk of suffering again than someone who has not been a victim (Howarth et al., 1998). Therefore, those living in high crime areas are at an increased risk of repeat victimisation. Using an analysis of BCS data, Trickett et al., (1995) found increasing inequality in concentration of victimisation between local communities. They confirmed that area differences in crime incidence (number of crimes per head of population) are associated with both differences in crime prevalence (proportion of victims in population – measured by number of victims per respondent) and differences in concentration of victimisation (number of victimisations per victim). Such findings illustrate the importance of disaggregating crime trends into indices of prevalence and concentration.  An analysis of repeat victimisation for burglary in Merseyside showed that the proportion of re-victimised households was higher in burglary hotspots and varied across areas with different deprivation characteristics (Johnson, Bowers and Hirschfield, 1997).  Comparisons across demographic groups - that is spatially referenced residential neighbourhood classifications which differ in terms of their demographic, socio-economic and housing composition (cf. Hirschfield and Bowers, 1997b) - showed that certain lifestyle categories suffered a higher than expected number of repeat victimisations.  These lifestyles were associated either with inner city areas, where disproportionately high levels of crime occur, or with areas characterised by high levels of unemployment and deprivation.  In contrast, the number of re-victimised households in the four most affluent lifestyles was lower than that expected on the basis of statistical likelihood.  

Offenders and deprivation

While there is considerable analysis of the relationship between crime and deprivation, in relation to the location of offences and to the characteristics of victims and their place of residence, there is a lack of evidence relating to offenders. Some studies have been undertaken to establish the significance of demographic, socio-economic and environmental factors in predicting offending in young people. Graham and Bowling (1995) found only a weak correlation between offending and social class. They identified the chief predictors of youth offending to be related to family and educational factors, including poor relationships with parents, low parental supervision, truancy and school exclusion and association with delinquent peers. They did however note a higher level of offending amongst children from single parent families, an attribute that was statistically related to greater poverty, amongst other factors. 

Farrington (1996) confirmed the importance of parental supervision and broken families, and identified low school attainment as a predictor. However, he also identified low family income and poor housing, and living in deteriorated inner city areas as major risk factors for youth crime, concluding that social and economic deprivation are important predictors of anti-social behaviour and crime. Hobcraft (1998) also found a significant correlation between childhood poverty and contact with the police by the age of 16. Forty-four per cent of the poorest boys had had contact with the police, compared to 13% for the non-poor. Among both men and women, those who had had the greatest contact with the police were three times as likely to be poor as those who had no contact.

May (1999) examined the role of social factors in predicting reconviction for adult offenders on community penalties. While an offender’s criminal history was the most important predictor, some social factors were also found to be significant. His findings confirmed those of other studies in showing that unemployment was significantly related to the likelihood of reconviction, as were drug problems. His findings also suggested a weak relationship between re-offending and financial problems, including debt. 

A complex relationship

All of the available evidence suggests that the relation between deprivation and crime is both complex and multifaceted.  Simply establishing a correlation between crime and deprivation does not provide a sufficient basis for explaining the relation between the two factors.  Nor does the evidence that higher crime rates are found in deprived areas necessarily show that crime is more concentrated, once other attributes are taken into account.  Hope and Foster (1992) argue that it is very difficult to describe the sequences of cause and effect linking the deterioration of urban neighbourhoods to changes in their crime levels.  This is because of the many adverse characteristics likely to interact over time in the process of decline or renewal (cf. Skogan 1990, Hope and Shaw, 1988; Taylor and Gottfredson, 1986, Taub, Taylor and Dunham, 1984).  Moreover, the presence of socio-economic characteristics related to crime risk is not of itself a sufficient predictor of crime levels in a locality. For example, as Hope and Foster point out, there is great disparity between estates within the public housing sector. Poor estates, which are similar in design and demographic composition, can have very different crime rates in terms of both offences and offenders (Bottoms, Mawby and Walker, 1987; Bottoms, Mawby and Xanthos, 1989).

3.5

Mapping crime and deprivation at local level

Increasing activity is currently being devoted, both within the police service and more widely, to data gathering and geographical crime mapping at local area level, with the aim of targeting resources appropriately. In many cases, crime information is being correlated with socio-demographic and environmental data in order to provide a more holistic picture of the context of crime patterns.   In some instances, Geographical Information System (GIS) software is being used to superimpose the various data maps, in order to identify and target high-risk areas. 

Crime and Disorder audits

The 1998 Crime and Disorder Act required local Crime and Disorder Reduction Partnerships, which operate at local authority level, to undertake Crime and Disorder Audits in their local area. These required the mapping of specific crime data.  However, many audits also draw on data from other agencies, including unemployment, benefits, education, housing and health data.  Some Crime and Disorder Audits include detailed identification of crime hotspots at individual neighbourhood level, many of which are identified as being in places with high levels of deprivation. [See Focus on Newport and Focus on Castle Morpeth.]

Other examples

Several other audits identify a correlation between crime hotspots and deprived areas.  For example, St Edmundsbury (Suffolk) uses basic deprivation and crime data to identify those areas of greatest need in the borough (St Edmundsbury Community Safety Partnership, Community Safety Strategy, 1999).  The community safety strategy highlights the need for more detailed analysis of socio-economic and deprivation indicators, perhaps at enumeration district (ED) level, to allow social and community safety initiatives to be targeted more accurately.

The Community Safety Audit conducted by the London Borough of Southwark (1999) states that crime is concentrated in deprived parts of the borough, and identifies six wards which have the highest levels of deprivation and high crime rates – both are concentrated on specific Council estates.  The audit conducted for Dudley (Worcestershire) concluded that those beats with higher levels of domestic burglary show a high correlation with areas which experience the highest levels of deprivation and unemployment.  Some of these audits also draw on local surveys regarding attitudes to crime.  These typically reveal that perceptions of crime and disorder vary considerably according to geographical location and personal experience. Also, in the London Borough of Southwark, findings showed poor confidence in law enforcement and operation of the CJS in the borough, particularly among black and ethnic minority groups.

Other audits have access to less sophisticated mapping techniques at present, but include the development of more detailed mapping techniques as objectives for the future.  The development of geo-coded data, with reliable postcoded information available from different agencies is seen to be the goal by many, and there are initiatives underway to implement such data collection.
Research at local level

A ten-year study being conducted by Centre for Analysis of Social Exclusion (CASE) at LSE, and funded by the Economic and Social Research Council, aims to inform

Focus on Newport (Gwent)

Newport, Wales’ third largest town, is a unitary authority with a population of just over 137,000.  It is located on the M4 corridor and rail network and it covers an area of some 19,100 hectares.  It comprises a substantial town centre surrounded by urban and suburban housing estates which extend into varied types of countryside.  The overall rate of economic inactivity in Newport is higher than the national average but Newport’s 20 electoral wards contain considerable economic variation and social and cultural diversity. 

The highest levels of recorded crime in Newport are for domestic burglary, autocrime, violent crime and disorder.  Recorded crime varies substantially across the ward areas but certain, less advantaged neighbourhoods and the town centre suffer from higher crime rates.  The Audit (1999) of crime and disorder suggests that the key influences on crime and disorder are family pressures, low income and unemployment, drug and/or alcohol abuse, exposure to violence in the home, homelessness and under-achievement at school and/or exclusion and truancy. It also suggests that there are particular difficulties in policing less advantaged neighbourhoods and that certain areas absorb considerable amounts of police resources in response to specific crimes, dealing with public order and liaising with the community. 

[Primary source: Audit of Crime and Disorder in Newport, Newport Community Safety Partnership, April 1999.]
Focus on Castle Morpeth (Northumberland)
The Borough of Castle Morpeth covers a geographical area of over 239 square miles and comprises some 29 parishes and 21 electoral wards.  The Borough has just over 50,000 inhabitants with slightly more than half the inhabitants living in the market towns of Morpeth and Ponteland.  The traditional heavy industries, especially mining and heavy engineering, have been in serious decline for a number of years.  Although a growing service sector has contributed to a reasonably healthy economic situation overall, economic restructuring has been uneven.  This has resulted in pockets of very high unemployment and social problems related to deprivation, especially in the North Eastern wards where the mining industry had been the predominant employer.

The Borough as a whole experiences fewer incidents of crime and disorder than in the majority of Northumberland but there are local hotspots.  Youth disorder, vandalism, burglary and theft from cars are the most frequent types of incident and typically incidents occur in the communities where the offenders live.  Castle Morpeth does not encompass any of the inner city areas which are recognised as being particularly high risk localities for most categories of crime.  Analyses using the socio-demographic indicators which the 1998 British Crime Survey identifies as linked to higher than average crime levels (e.g. young people, single parents, the unemployed, the rented sector) identified settlements with characteristics consistent with those expected for areas having higher risk of crime relative to elsewhere in Castle Morpeth.  These four settlements were also characterised by the worst levels of fear of crime and public perception of vandalism and graffiti.  Two Council estates in Morpeth also bore some of the hallmarks of higher than average unemployment levels, young persons and lone parents.

[Primary sources: Crime and Disorder in Castle Morpeth: A Consultation Document, December 1998; Crime and Disorder in Castle Morpeth: Crime Reduction Strategy 1999]
government policy about the regeneration of Britain’s poorest neighbourhoods.  The study focuses on 12 areas (selected by CASE) including Birmingham, Sparkbrook and the Barber Trust area).  The research involves monitoring a large number of social and economic indicators, including crime and disorder and comparing the twelve areas with each other and with the local and national position.   The information relating to crime and disorder includes: number and rate per 1,000 population of total crime and certain crime categories (e.g. violent crime); number of calls relating to neighbour disputes, noise and youths causing annoyance; number of incidents of domestic violence, racially motivated crime and drug offences; and offender data (e.g. number of people charged; number of addresses containing offenders known to the police).

Research undertaken at the University of Sheffield involves mapping offender, victim and crime location data for a number of crime types, including domestic burglary and violent crime. This research has shown that areas with high levels of domestic burglary are closely correlated with the residence of known offenders. For this reason there are likely to be burglary hotspots around probation hostels, children’s homes, or in areas with high levels of social housing. The research has shown that burglary hotspots move with the abandonment and demolition of social housing (Wiles and Costello, in press).

ESRC-funded research under the crime and social order programme has examined the relation between crime and deprivation (Hirschfield and Bowers, 1997a; Hirschfield and Brown, 1997) and between levels of crime and social cohesion (Hirschfield and Bowers, 1997b). Current work draws on command and control data to analyse the demand for police services in deprived and affluent areas.  Such work represents a welcome attempt to look at demand for police services in different areas and could serve as the basis for looking at resourcing and service delivery at a local level.

3.6 
Summary

Although there is evidence that both the incidence and perception of crime in local areas have a significant impact on residents’ quality of life, the majority of deprivation indices do not include indicators of crime and disorder.  There are major problems with determining actual - rather than recorded or reported - levels of crime.  There are also problems with obtaining measures of crime, including fear of crime, at local level.  There is some evidence that crime and deprivation tend to be co-located and that deprived areas contain concentrations of crime.  Although not unequivocal, the evidence suggests that crime is associated with income inequality and unemployment.  Deprived areas are characterised by high levels of victimisation and repeat-victimisation.  Analyses, for example using GIS software, to relate crime, socio-demographic and other data sources are beginning to provide a greater understanding of crime, its relation to other social issues and the demands they jointly place on local service provision.  However, attempts to understand the relation between crime and deprivation, and its implications for policing and other law and order services, have been severely limited by the data available.  Not only are there questions about the validity and reliability of existing crime data, but also the data which are available at local area are limited, local boundaries differ across services/agencies, and there are unresolved data sharing issues. [See Section 7.2.] 

4.

Crime and policing
This section considers briefly the complex nature of the police/public relationship and some of the difficulties it creates. It then provides an outline of resource allocation principles in the police service - both at force level and within forces – focusing on the extent to which resources reflect demand and/or deprivation.  The section then examines the relation between resourcing and outcomes, and outlines existing measures of performance and service delivery.  Finally, there is a brief discussion of those crime reduction strategies likely to prove useful in areas characterised by high crime and deprivation.   

4.1

Who benefits?
The Police Service has a more complicated relationship with the public it serves than many other public services. The complexity of the police/public relationship centres on the issue of who is the customer or client for police services.  This raises the question of who is the beneficiary of police actions and the resources invested in police activity. Is it the victim of crime? Is it the perpetrator? Is it both? Or, is it the whole community which benefits from crime deterrence and improved public safety? 

Police services (like Fire Services) can be defined as what economists refer to as ‘Public Goods’ (Bramley et al., 1998, p127). Public goods have two key characteristics: non-rivalness, which means that they can be used by one consumer without reducing the amount available for others, and non-excludability, which means that if the commodity is provided for one individual it is impossible to stop others from also using it. For this reason many ‘public goods’ provide benefits to a locality as well as to individuals, and their deployment is determined on that basis. For this reason it can be argued that police and fire services differ from public goods such as defence in that they are geographically specific.  

Analyses of police service provision and its impact at local level necessarily reflect the multi-faceted nature of policing.  Such analyses encompass at least two different types of policing.  There is policing which is for the public good.  Such activity, although not directed at specific areas, may have a differential impact at local level.  Then there is policing activity which is directed toward specific instances of crime and disorder – such activity is essentially offence-based.  This activity, although focused on particular locations, can have an impact not only at local level but also in the wider community – for example, by reducing fear of crime.  This distinction again raises the issue of the precise relationship of police services to locality, and the extent to which policing and police services are focused on places or people. To the extent that local policing is offence-based, it is difficult to assess how far the costs and benefits of expenditure directed at particular locations are related to the attributes of the people who live there, rather than to the characteristics of the locations themselves.

The relations which exist among the offence, the victim, the offender, others affected and the environment are complex. Moreover, the relationship of police to a location and its residents will be substantially different depending on whether the police are dealing with people as victims or potential victims of crime, or as offenders or potential offenders.  ‘Access’ to the police has different implications depending upon the participant’s standpoint and desired outcome.   
4.2 
Police Service funding and expenditure

Resource allocation to the Police Service

The allocation of resources to police services is determined by the Home Office according to a National Funding Formula which is designed to reflect a number of factors including workload levels, police establishment and pensions. The formula also determines the Standard Spending Assessment  (SSA) funded by Local Authorities. The funding formula is adjusted to reflect need by controlling for a number of demographic and socio-economic factors, which are deemed to influence workload and demand for police services. These include adjustments made to the daytime population to reflect population density, housing tenure, single parent families, residents in ACORN category F (largely council estates), residents in overcrowded households, striving population and young male unemployment. (It should be noted that the figures used in these calculations are based on 1991 census data, which are now out-of-date especially with respect to urban areas).

Expenditure on the Police Service

Total expenditure on the Police Service comprises a comparatively small percentage (approximately 2.5%) of total government expenditure. Both HMIC and the Audit Commission produce data on policing expenditure per head of population. The Audit Commission reports that although almost all police services have increased their expenditure in real terms over the last five years, there appears to be no consistent link between spending and improvements in performance. Spending varies across police services, ranging between £99.22 in Suffolk to £244.7 in the City of London (the figure was calculated for the estimated daytime population). Figures show that the average per capita costs of policing are consistently higher in metropolitan areas, reflecting the greater pressures in policing large urban centres. But, as HMIC notes total population is probably not the best indicator of the level of demand for policing services, as it does not reflect socio-economic changes that are likely to have the greatest impact on demand (HMIC, 1998).
Staff costs comprise approximately 80 per cent of police expenditure (86.1 per cent including pensions in 1987/88). Until recently information has been collected regularly regarding the number of police officers available for ordinary duty (per 1000 population) as a basic measure of the way in which police resources are deployed.  In 1998, HMIC reported that the Police Service had grown by some 2.5 per cent in the last ten years.  The report suggested that operational strength has not increased significantly but remains high overall at around 75-80 per cent. The Audit Commission police performance indicators for 1998-9 however noted that this trend is beginning to reverse (Audit Commission, 2000).  Over the past year, cuts in establishment have been exacerbated by problems of recruitment and retention.

Resource allocation within Police Services

Resource allocation within police services is less clear than for the Service overall.  Some forces use the funding formula to allocate to local BCUs but there is no prescription about this.  Furthermore, there is no national collection of funding information at sub-force level. In their analysis of police spending in a number of case study sites, Bramley et al., (1998) determined that expenditure is generally allocated by function down to divisional or station territories and then apportioned to wards on the basis of key workload/demand indicators. However, the precise methods and application varied across case study areas and in some cases it was not possible to determine how the allocation was made.  [See Focus on findings from Bramley et al., 1998.]

The allocation of resources to local areas is complicated by the range of tasks covered by the police service, including foot/vehicle patrol, prevention and investigation of crime (general to specialist), traffic management, support to the criminal justice system (e.g. custody and court attendance), public order duties and others. Funding allocation also reflects the high cost of policing central business districts, non-residential property and public areas. In addition, some police services, such as the Metropolitan Police Service (MPS) have quasi-national responsibilities. The proportion of the overall budget held centrally to cover these functions differs significantly across police services. (Estimates indicate that between 50% to 90% of total force expenditure is allocated to BCUs.)   Many forces, such as the MPS, base their resource allocation on estimates of  ‘demand’, as reflected in their workload.  [See Focus on the Metropolitan Police Service (MPS): Resource allocation principles.]
.


Focus on findings from Bramley et al. (1998)PRIVATE 

The report by Bramley et al (1998) aimed to allocate net public expenditure across services down to the local (ward) level.  It looked at three case study areas with relatively high rates of deprivation: Brent, Liverpool and Nottingham.  There were no non-deprived comparator areas.

Police service expenditure showed that around 60% of the £6.3bn total was spent on police officer salaries and 88% on employee expenses overall.   Net expenditure per head ranged from £221 in the Metropolitan Police to £103 in Nottinghamshire against £123 in England and Wales.  For Liverpool and Nottingham there was evidence of concentration of expenditure as compared to “class averages”.  Patterns of expenditure were different between different client groups defined by age - but this analysis was not police specific.

At the ward level in Brent and Liverpool, expenditure was clearly positively related to deprivation with non- deprived wards receiving 83% and 58% of the average, and the most deprived 167% and 139% respectively.  The differences were even greater when the wards were characterised by tenure rather than deprivation.  It proved impossible to undertake a similar analysis for Nottingham.

Probation service expenditure per head was highest in Liverpool at £11, but below the national average of £9 in both Middlesex and Nottinghamshire.  Within Liverpool, it was again positively correlated with deprivation, with over twice as much expenditure in the most deprived areas as against non-deprived areas.

The figures reflect the extent to which a significant proportion of police service expenditure is ‘demand’ led, but give no indication of whether levels of expenditure are disproportionate with respect to differences, either in workload, criminal activity or the extent of deprivation.  In other words, they show clearly that there is more expenditure but not necessarily more per crime or other measure of need.

Source:  

Where Does Public Spending Go?, G Bramley, M Evans, J Atkins et al, DETR (1998)
Higher police spending in deprived areas

The results of Bramley et al.’s analysis of police spending, by using both top-down allocation data, and bottom-up costing estimates showed that spending is generally higher in urban, particularly deprived urban areas. This study confirms other literature - which shows, at least in the United States, that police patrols and fire services have a pro-poor distribution - in demonstrating a concentration of spending in central/inner areas and areas of high deprivation.  In the case study area of the London Borough of Brent, estimated expenditure varied widely across wards, with spending estimates in the most deprived wards being approximately twice that in non-deprived wards.  Bramley’s expenditure per head estimates were higher in wards with a significant amount of rented property, especially those with mainly social housing; the spend per head declined with increasing distance from central London. In Liverpool the highest spending occurred in two city-centre wards and in outer areas, which may reflect the distribution of deprived wards.  These analyses, although only suggestive, lend weight to the argument that the costs of public protection and responding to crime are part of the wider costs of urban deprivation and that dealing with crime-related problems is an important part of regeneration.

Focus on the Metropolitan Police Service (MPS): Resource allocation principles

The MPS Resource Allocation Formula (RAF) has been used since 1996.  RAF identifies differences in demand across the London boroughs (previously across divisions) by measuring workloads associated with five areas: 24-hour response, crime management, public order, community safety and traffic management.  As currently formulated, RAF takes little account of environmental or socio-economic data (some of which appears in the National Funding Formula).  However, revisions in 1999, to take account of boundary changes, do reflect some proactive demand indicators on drugs and diversity within the community safety component.  RAF applies to funds remaining after ‘top slicing’ for pensions and specialist departments.  RAF informs the Budgeted Manpower target (BMT) for each borough.  The resources allocated under RAF apply only to manpower and take no account of associated overheads.  Using RAF, boroughs can be grouped according to the level of demand they experience.   (Westminster displays a substantially higher level of demand than any of the other boroughs.)

There are a number of problems with allocating resources on the basis of demand, using measures of workload, such as incidents, calls etc. (cf. Bramley et al., 1998).  As already noted, the resources have to support a wide a range of services and it is not clear who are the beneficiary of these resources.  Also, aggregated measures of workload do not differentiate between different types of people (e.g. residents versus non-residents) or different kinds of property (private versus other). Furthermore, population and the area to be covered, to say nothing of the population’s socio-economic and demographic characteristics, may be better guides to resourcing than activity.

Some of the most deprived boroughs in the MPS (Hackney, Southwark and Lambeth) have received funding for additional officers from the Crime Fighting Fund.  However, the overall relation between deprivation (as defined by the 1998 DETR Index of Local Deprivation) and resourcing is not clear.  What is clear is that the identity of the boroughs that are defined as most deprived depends upon the index of deprivation used.  The ordering of the London boroughs changes when the new deprivation index is used, with 28 of the 32 boroughs being defined as less deprived than before (Noble et al., 1999). 

At present RAF takes no account of socio-economic or deprivation data but incorporating relevant factors into the formula could help to ensure that resource allocation took explicit account of attributes of the community which have been linked with crime and hence demand.  Another alternative is to use the borough groupings which emerge from the Home Office PRCU consultation paper on families of BCUs and Crime and Disorder Reduction Partnerships - CDRPs (Home Office, 18 April 2000).  Assuming that these families or clusters of boroughs prove to be acceptable, they could be used, not only to inform resource allocation decisions, but also as the basis for comparing performance and service delivery. [See Section 4.3.]
Concentrating resources in deprived areas

It is important to recognise that police resources are not the only set of resources which may have an impact on crime and disorder.  The list of initiatives with the capacity to have an impact on crime reduction is extensive.  These initiatives focus not only on crime but also on other characteristics of the neighbourhood or its residents and, by virtue of their remit, are concentrated in areas that experience high levels of deprivation.  [See Focus on initiatives with the potential to have an impact on crime reduction.]

Focus on initiatives with the potential to have an impact on crime reduction

Crime

Beacon Councils – Community Safety

Crime Reduction Programme – reducing burglary, targeted policing, effective school management etc. 

Unemployment

New Deal for young people

New Deal for long term unemployed aged 25 and over

New Deal for lone parents

Employment Zones (DfEE) 

Neighbourhoods and Communities

New Deal for Communities (DETR)

Single Regeneration Budget – SRB (DETR)

Community Champions Fund

Children and Young People

Sure Start (Department of Health)

National Childcare Strategy 

Family Support Grants (Home Office)

On Track (Home Office – Family Policy Unit)

Youth Inclusion (Youth Justice Board with additional funding from Home Office, DfEE and DETR)

Truancy and school exclusion (DfEE)

Effective School Management (element of Home Office’s Crime Reduction Programme)

Excellence in Cities (DfEE)

IT Learning Centres in Schools

Study Support (National Lottery funded)

Ethnic Minority Pupils

Traveller Children

Healthy Schools Programme

Education Action Zones (DfEE)

Neighbourhood Support Fund (DfEE – at planning stage)

Reducing Teenage Pregnancy (being piloted)

Communities that Care (Joseph Rowntree Foundation)

Youth Action Groups 

Child and Mental Health Services

Quality Protects (Department of Health)

Care Leavers (Department of Health)

Youth Offending Teams

ConneXions e.g. identify innovative ways of tackling disaffection among 14-17 year olds through New Start (DfEE) and implement Learning Gateway (DfEE) for 16-17 year olds who need extra support

Housing

Capital Receipts Initiative

Tenant Participation Compacts

Housing Action Trust (HAT)

Health

Health Action Zones (Department of Health)

Tackling Drugs to Build a Better Britain

Healthy Living Centres (Lottery funded)
Allocating resources within BCUs
Within BCUs, officers will make operational decisions about how to deploy the resources made available to them.   Some of these decisions will reflect the need to cope with reactive demand and events with public order implications.  In addition, resources may be targeted at crime hotspots or to support special initiatives against specific crimes or active criminals – proactive, intelligence-led activity. In many cases, officers have limited financial control and flexibility at BCU level – overtime and some other items  (e.g. transport and small items of equipment) may be the only resources under local control.  This means that the officers making decisions about resource deployment at local level are frequently unaware of the ‘real’ costs of competing options (cf. Stockdale, Whitehead and Gresham, 1999 p42).   The decision to devote resources to a particular problem is usually based on consideration of the scale, nature and seriousness of the problem, an assessment of the operation’s resource demand, and professional judgement about the viability of the proposed action and its likely outcome.

4.3 
Relation between resource inputs and outputs/outcomes

Measuring efficiency

In their examination of value for money (VFM) and efficiency in the police service, What Price Policing?, HMIC (1998) argue that central to demonstrating VFM is the ability to provide clear links between inputs and associated outputs and outcomes. (The joint Home Office-HM Treasury study Police Manpower (1989) had also made this point, concluding that it was not possible to have full regard to efficiency and effectiveness in the absence of reliable information about resource deployment and a knowledge of what has been achieved.)   This requires costing of activity.  However, in the case of policing this is difficult both because of the complexity and range of services provided and the lack of reliable and consistent management information.  In their economic evaluation of policing activity Drake and Simper (1999) propose an efficiency analysis which combines response/reactive and proactive/preventive approaches to model police functions. However, they emphasise that a key problem in measuring the efficiency of police service is how to quantify the role of police in society, as there are many different measurable outputs.

Although there has been resistance to formal activity costing and to costed policing plans, until more reliable data are available, the HMIC inspection revealed that some forces have succeeded in costing functional activity.  These costings are sufficient to facilitate in-force comparison of costs between divisions and departments.  They can also be used to encourage informed choice of priorities and to produce costed policing plans – both at force and local level.  Methods for activity costing differ between forces. However there are essentially two approaches.  The first involves activity analysis linked to financial information to provide indicative costing of service provision.  The second uses computerised command and control systems linked to mobile/portable data terminals to quantify activity.

Brand and Price (2000) used activity sampling data in assessing the costs of the police response to crime.  As they point out, the only readily accessible reliable information on police costs is the cost of the total police budget.  This must then be disaggregated in order to estimate the police resources devoted to crime.  No national estimates of the allocation of police resources are currently available.  Brand and Price therefore adapt the results of a detailed activity sampling exercise conducted by Humberside Police to estimate the proportion of police activity that is crime-related.
   

Recent analytic work, designed to inform attempts to improve police performance, adopts a broad interpretation of efficiency.  This focuses on the relation between inputs and outcomes and encompasses two concepts:  (a) technical efficiency: ensuring that the highest level of outputs is delivered for a given level of inputs;  (b) effectiveness:  ensuring that the appropriate outputs are delivered to meet the desired outcomes, and that the outputs are of good quality.  Within this framework, ‘increasing efficiency’ refers to how to improve police performance from the available funding.  Making a link between inputs and outcomes assumes such a link exists.  The assumption is reasonable – but has not been subject to detailed analysis (Spottiswood (2000)).

Workload demand and performance 

Demand for police services

HMIC Annual Statistical Returns show increasing demand for police services. HMIC (1998) analysed police workload in four categories – responding to the public, tackling crime, maintaining public order or tranquillity, and traffic control - and looked at service performance in each of these areas.  However, these analyses do not relate demand to deprivation.

In terms of responding to the public, for example, HMIC figures show that the numbers of 999 calls and incidents dealt with have risen significantly over the past ten years. However, despite rising demand, the police have maintained high levels of performance (the majority of forces achieve their response time targets) and enjoy correspondingly high levels of public satisfaction (approximately 87 per cent of the public are satisfied with 999 call service).

In terms of tackling crime, although crime-related incidents comprise around 25 per cent of total incidents, responding to, recording, investigating and prosecuting such incidents constitute one of the greatest demands on the Service.  Overall crime has risen and detections, including the number of crimes detected per officer, have risen. However, detections have not risen at the same rate as crime (both reported and unreported – estimated from the BCS) so the detection rate has fallen. HMIC therefore concludes that, whilst police productivity has improved, resources have not kept pace with increases in crime. But, there are wide variations in detection rates across forces and across different crimes.  Whilst acknowledging that the factors which affect crime levels are many and varied, the report argues that police activity must have contributed to the dramatic reductions in crime experienced by some forces.  It also notes that investigations of different crimes have different resource implications and certain policing approaches (e.g. zero tolerance) are not sustainable in resource terms except at the expense of other functions. 

The maintenance of public order is one of main objectives of policing and is closely linked to quality of life issues.  This involves day-to-day community policing, the policing of large-scale gatherings and responding to public disorder.  However, one of the problems in maintaining public order is that the background socio-economic environment (e.g. unemployment, the youth population and number of lone parent families) is neither static nor within the control of the police service, but it has a significant impact on policing.  Moreover, the high cost of providing contingency arrangements to guarantee public safety and to respond rapidly/effectively to spontaneous outbreaks of disorder is not widely recognised.  Commitment of such resources is less amenable to measurement in output terms.  High levels of minor disorder are resource-intensive to contain.  The implication of this is that there needs to be a balance between patrol, which reassures the public, and more effective targeting of resources to proactive work. 

Suppressed demand

HMIC (1998) also highlight the need to distinguish between workload (what is actually done) and demand (what is actually required). The report suggests that there is considerable ‘suppressed demand’ for policing resources. Evidence of this suppressed demand can be demonstrated by BCS figures which have repeatedly shown that the underlying level of crime is higher than that reported to the police. Also, given differential levels of reporting, it is likely that the suppressed or latent demand is higher in deprived than in more affluent areas.  Moreover, in areas where the police have focused attention (e.g. rape, domestic violence, child protection, racial harassment) heightened public awareness and increased willingness to report such crimes, combined with police effort, have generated a considerable increase in workload. In other areas of police work, (e.g. drugs, traffic management and low-level disorder issues) the workload is potentially limitless, and is effectively constrained only by the resources allocated. These complexities pose particular difficulties when setting a budget for policing. The existing funding formula takes account only of expected or predicted demand. However, the link between resources and workload is not straightforward and there is a need for police services to prioritise resources and to manage expectations as to what can realistically be achieved.

Link between resources and performance 

In attempting to gauge the relationship between resources and performance, it is a mistake to focus only on limited aspects of service delivery.  Previous attempts to make the link have been based on the erroneous assumption that all expenditure is directed towards and therefore might be expected to improve, operational policing.  This is not what happens in practice. Also, it is important to recognise that the benefits of additional resources take time to have an impact on police activity and outputs, and therefore on outcomes.  Attempts to link performance to resources must adopt an appropriate time horizon.  HMIC has argued that there are two more valid ways to make a link between resource input and performance (HMIC 1998).  One option is to compare the performance of specific functional areas directly against resources input into that function.  This would require more detailed and accurate functional costings than the majority of forces can supply.  The other option is to develop a series of weighted performance measures that cover more universally and accurately the wide range of policing functions, and then to compare these with total resources input.  This approach requires the development of all-embracing indicators which so far has proved elusive.

The task of linking policing inputs with outputs/outcomes is always problematic – the inference that a reduction in crime is attributable solely to police action is rarely unequivocal.  However, the problem is particularly acute in deprived areas because of the concentration of interventions in such areas.  There is a wide range of initiatives with the capacity to have an impact on crime reduction and, as highlighted earlier, these interventions involve both a substantial investment of resources and a wide range of agencies.  The presence of these various sources of funding and the associated initiatives means that separating out the impact of increased police resources, or of a change in policing activity or style, from other inputs will be difficult if not impossible.

4.4 
Measuring police performance and service delivery

Traditionally, police performance has been measured in terms of number of arrests and detections (outputs) and changes in recorded crime levels (outcomes). The detection rate is also used as an output measure but this is more difficult to interpret because it is dependent upon both number of detections and number of recorded crimes. It is only comparatively recently that attention has been paid to identifying and costing resource inputs and relating these measures to outputs/outcomes so as to examine the cost-effectiveness and value for money offered by competing options (cf. Stockdale et al., 1999). 

Until recently, police services made statistical returns reflecting over 100 indicators which were compiled by the Home Office, HMIC and the Audit Commission in order to monitor resourcing (including staffing and establishment), performance and service delivery. From April 2000 a new set of some thirty performance indicators (PIs) was introduced, which was designed to provide a definitive data set from 2001.

Best Value Performance Indicators 

The Best Value Performance Indicators (BVPIs) are intended to focus performance measurement more systematically on outcomes, and to enable more meaningful comparisons to be made across police authorities and between the police and other locally delivered services (DETR, 1999). The BVPIs have been developed to reflect the aims for policing and a set of Ministerial Priorities agreed annually. This has led to the introduction of a number of new indicators including measures related to efficiency in resource use, drug arrest referral schemes, domestic violence, the investigation and detection of racist incidents, and repeat victimisation with respect to household burglary and domestic violence. 

The indicators fall into two categories: those relating to corporate health (e.g. number of complaints per 1,000 officers, user satisfaction surveys, percentage staff turnover of officers and civilian employees) and those relating to crime. The crime-oriented indicators relate to a number of different domains: strategic objectives e.g. level, fear of crime and feelings of public safety using the BCS; service delivery outcome e.g. total recorded crimes  (and specific crimes) per 1,000 population (or per 1,000 households, as appropriate) and percentage detected; quality e.g. percentage of 999 calls answered within target response time; and, fair access e.g. number of Police and Criminal Evidence Act (PACE) stop/searches of white (and ethnic minority) persons per 1,000 population and percentage leading to arrest.  With the exception of references to ethnic minority status, the indicators take little account of factors associated with disadvantage or of levels of deprivation and, therefore by implication, of sources of demand, other than workload.  

This new suite of BVPIs has largely built on existing measures.  Consequently, many of the relevant data collection systems are well established, as the details are collected routinely as part of the collection of criminal statistics or as part of the Audit Commission’s or the Inspectorate’s agreed returns (DETR, 1999, p53).  BVPIs will still be collected at Service level but there are plans to collect some measures at BCU level, where this is deemed appropriate. Given that BCUs operate in smaller areas there is concern that any comparative judgements about their performance should take account of the context in which they operate.  For this reason a series of ‘families’ of BCUs has been established to facilitate comparisons between BCUs which work in similar kinds of areas. The families have been established using the socio-demographic and environmental characteristics of the local areas covered by BCUs. The same process has been undertaken for Crime and Disorder Reduction Partnerships. [See Focus on Families of Crime and Disorder Reduction Partnerships (CDRPs) and Police Basic Command Units (BCUs).]

Focus on families of Crime and Disorder Reduction Partnerships (CDRPs) and Police Basic Command Units (BCUs)

Research by the Home Office Policing and Reducing (PRC) Unit established that on 1 April 2000 there would be 376 CRDPs and 318 BCUs (Home Office PRCU, 2000).  This research highlighted that although 120 BCUs and CDRPs share identical boundaries, in many cases the boundaries do not match.  In some cases, two or more BCUs nest perfectly within one local authority (or vice versa), while in others, BCU boundaries contain parts of several different local authorities, with boundaries cutting through these local authorities at Ward or even Enumeration District (ED) level.  Also, although CRDP boundaries match those of their local authorities and are unlikely to change, BCU numbers and boundaries are likely to remain in flux, as forces seek to align them to local authority boundaries.

Further work by PRC (with Leeds University) sought to develop families of BCUs and CDRPs which are similar in terms of their policing characteristics.  It is proposed that the two sets of proposed families will:

· serve as the basis for the national publication of crime statistics at a local level (from July 2000);

· help forces and police authorities to conduct best value reviews;

· help CDRPs to learn from Partnerships in their family identified as successful.

BCUs and CDRPs were clustered using a range of socio-economic and demographic data.  Correlations with crime rates were used to help select the final list of 18 variables, of which 11 were based on 1991 census data.  (It is not clear if or how the families would change if more recent and/or different data were to be used.) The variable list did not include any measures of educational attainment or of health.  A series of cluster analyses identified nine (different) families of CDRPs and BCUs.  Both sets of groupings contain one large family and some forces fall entirely within one family.  In general, the average crime rate decreases from BCU family 1 to BCU family 8 i.e. as the families move from inner city to predominantly rural (crime rates are currently available only for BCUs).  The exception is family 4 which is a more affluent set of urban areas.

Families of BCUs (number per family)

1. Central business districts with high daytime populations (12)

2. Core inner city areas with high unemployment (18)

3. Cosmopolitan urban areas with high unemployment (29) 

4. More affluent urban areas (32)

5. Longer established, less affluent urban areas (86)

6. Smaller, less affluent urban areas (50)

7. Smaller, more affluent urban and semi-rural areas (39)

8. Rural areas with an older population (49)

9. Airports (3)

Families of CDRPs (number per family)

1. London central business districts with high daytime populations (3)

2. Core London inner city areas with high unemployment (11)

3. Cosmopolitan urban areas with high unemployment  (23)

4. More affluent urban areas (28) 

5. Longer established, less affluent urban areas (70)

6. Smaller, less affluent urban areas (70)

7. Smaller, more affluent urban and semi-rural areas (47)

8. Rural areas with an older population (100)

9. Mixed, heterogeneous large urban areas (24)
Measurements of service quality

The data which form the basis for the BVPIs are collected primarily with the aim of informing management.  The information is used as a management tool to provide overall measures of police efficiency and performance.  There are few indicators which reflect police service delivery, especially its quality.  This is true not only in areas such as crime detection and investigation but also in areas such as race relations where HMIC (2000) notes that there has been little progress at a national level toward the development of a PI targeted at quality of service.  Furthermore, no BVPIs relate directly to partnership working. 

HMIC has also noted the importance of ensuring that quality is not a casualty of seeking to improve performance (HMIC, 1998).  As they point out, it is no good delivering more service for less if the quality is insufficient for the purpose for which intended or if it does not meet reasonable public expectations.  Many existing performance measures – such as speed of responding and the ability to detect crime – provide only partial indicators of quality.  But, wider indicators of service quality have always proved elusive and in the main police services have relied on surveys of public satisfaction.  

Measurements of public satisfaction with policing

In the past HMIC has highlighted the limitations of survey data in providing a measure of service quality. They expressed concern that survey responses may be affected by sample size, survey methodology and the nature of population targeted. However, they recognised that, in the absence of other qualitative measures of service delivery, survey data are useful (HMIC 1998).  More recently, HMIC has drawn attention to concerns about the variable standards of data collection on public attitudes by police services.   Although HMIC welcomed the use by a number of forces of customer satisfaction surveys, they commented that ‘overall work in this field is in its infancy and a more sophisticated qualitative performance measurement is required’ (HMIC, 2000).  

In the new suite of BVPIs, measures of public satisfaction with specific areas of service (e.g. satisfaction with service at a police station enquiry counter or with the perceived level of foot and mobile patrol) have been replaced with a requirement on police services to conduct satisfaction surveys of the local community.  Such surveys would enable police services to gather a broader range of data on attitudes to police services, including participation in agenda and priority setting  (e.g. questions might include:  “Do you consider your local police take into account your views?” (DETR, 1999). However, the guidance provided stipulating what these surveys must include does not go beyond specifying the collection of satisfaction data from direct service users as collected in relation to previous PIs. 

A number of the key aims for the police including, “reducing crime and fear of crime”, “promoting safety and reducing disorder” and “contributing to delivering justice in a way which secures and maintains public confidence in the rule of law”, will also be the subject of new measures designed to assess public perceptions of crime and the criminal justice system. Four BVPIs (120-123) will use the British Crime Survey 2001 as the baseline on which local targets should be set, around reducing overall crime and fear of crime and improving feelings of public safety and confidence in the criminal justice system. Local survey information will then be required to measure progress in reaching these targets.  This will provide a broader database for measuring local perceptions than currently exists.  However, data will be collected for the PIs only at Police Service level, and will therefore not be able to show differentiation at neighbourhood level, which would be necessary if they were to be correlated with deprivation. Moreover, since targets will only be set from 2002, no force level data are likely to become available before 2003/4.

4.5 
Policing options 

Using performance information to inform policy and practice 

A major purpose of PIs, including the new BVPIs, is to enable organisations to measure their progress and to set targets for improvement. However, HMIC recently highlighted concerns about the poor use that is made of much performance information in informing policy and practice in the Police Service.  In a re-examination of the police service’s approach to community and race relations, they found that, three years after their initial report, 17 forces (40%) still did not have a community and race relations strategy in place at the time of the revisit (HMIC, 2000).  Furthermore, only a quarter of forces had conducted a force-wide community and race relations audit. It was recognised that the Police were collecting more data than ever before on the policing of racial incidents, stop and search, recruitment, retention and the development of ethnic officers.  However, the purpose of such data gathering was often lost because of a lack of analysis to inform policy makers or operational managers (HMIC, 2000).
Analyses of performance have been used to try to identify those policing strategies which are likely to be effective in reducing crime.  Some of these address the issue of whether effectiveness is related to the level of crime and/or deprivation where the strategy is being implemented. Also, some analyses of the relation between crime and socio-demographic factors draw conclusions about the effectiveness and appropriateness of particular policing styles in areas characterised by high crime and deprivation. 

Potentially valuable strategies

Jordan’s (1998) review of policing strategies that aim to reduce crime is structured around a categorisation of those strategies directed towards reducing criminality and the opportunities for crime and towards promoting social responsibility.  Jordan details eleven strategies (adapted from Sherman et al’s (1997) analysis of work in the US).  These range from ‘more police means less crime’ (where the evidence is equivocal) to targeting repeat victims (judged effective with certain crime types), inter-agency working (seen as useful mode of working) and problem oriented policing (where more formal evaluation is required).  Jordan’s analysis of research findings in both the UK and US leads him to conclude that strategies shown to be effective in reducing crime include: targeting repeat offenders, targeting repeat victims, police patrols directed at ‘hot-spots’ and targeting drink driving.   Other strategies identified as worthy of further attention include: community participation in setting priorities; improving police legitimacy with the community; domestic violence strategies; order maintenance (but avoiding damage to legitimacy) and problem oriented policing.

However, Jordan emphasises that analyses of policing must recognise that policing is very complex and discussions of improving effectiveness or obtaining value for money must focus on the trade-offs between different policing styles and methods and their consequences.   

Police presence and patrols

Several studies have sought to examine the effect of police activity in deterring criminal activity in high crime areas (cf. Reilly and Witt 1996). In particular, Witt et al. (1999) set out to measure a possible deterrent effect stemming from the scale of policing – defined as total number of police officers.  This study found that growth in police strength was negatively associated with property crime (especially vehicle crime), and concluded that more police are associated with lower crime rates. However, Witt et al. note the need to examine the possibility that higher crime may lead to hiring more police officers, and that a model should be developed which reflects the police response to high levels of property crime.

The Audit Commission (1996) argues for a major police role in crime control. In particular, they see a significant role for police patrols in meeting the need for public contact and information gathering.  This requires sufficient levels of police patrol in areas of high demand for police service. A similar position is advocated by Loveday (1998). 

Problem oriented policing 

The advantages of adopting a problem-solving approach have been highlighted in a number of contexts, including areas with characteristics associated with deprivation (cf. Leigh, Read and Tilley, 1996; 1998).  Problem-oriented policing (POP) emphasises clear identification and analysis of problems and the development of responses tailored to local circumstances.  Officers are encouraged to develop new solutions to old problems by using the problem analysis triangle, which breaks incidents down into their three key elements: the location, the victim and the offender.  The approach also emphasises the importance of inter-agency work in addressing problems that might otherwise have been ignored or dealt with in a formulaic way.

Proactive, intelligence-led policing

In its original formulation, proactivity refers to the strategic deployment of resources in order to target criminally active individuals, so as to obtain evidence for a successful prosecution.  Such strategic action is intelligence-led, with intelligence informing decisions about resource allocation to implement specific proactive operations and to support action in the broader arena of crime reduction.  Current interpretations of proactivity are wider than they were initially.  Increasingly, proactive, intelligence-led policing applies both to a style of policing and to specific, targeted initiatives (cf. Stockdale et al., 1999).  Such activity has been shown to be effective in both deprived and more affluent areas, against crimes such as burglary (cf. Stockdale and Gresham, 1995) and street robbery (cf. Stockdale and Gresham, 1998).

The National Intelligence Model

The fundamental importance of intelligence has been recognised by the recent development of the National Intelligence Model (NCIS, 2000).  This model adopts a broad interpretation of ‘intelligence’ and illustrates how the ability to map socio-demographic and environmental information alongside crime data can be used to target crime, by providing a greater understanding of the context and likely crime risk of an area. [See Focus on the National Intelligence Model.]

Focus on the National Intelligence Model

The National Intelligence Model (2000) was produced by work led by the National Criminal Intelligence Service (NCIS) on behalf of the Crime Committee of the Association of Chief Police Officers.  The Model is designed to have an impact at three levels: local, cross border and serious and organised crime.  Local issues comprise those crimes, criminals and other problems affecting a basic command unit (BCU) or small force area.  Although the effects of serious and organised crime may not be so obvious in the community, they will still be present (e.g. in the form of availability of illicit commodities).  Both serious/organised crime and or the underlying causes of more obvious criminality and criminal actions which involve more than one BCU (i.e. cross-border issues) require higher level exchange and analysis of data and will benefit from a standardisation of products and activities.  

The rationale for the Model is that intelligence lies at the heart of business planning.  The objective is seen as moving from ‘the business’ [managing crime, criminals, disorder and problems] to ‘the outcomes’ [community safety, reduced crime, controlled criminality and controlled disorder], by means of the tasking and co-ordination process.  This involves tasking and co-ordination meetings, the production of four key intelligence products (strategic assessments, tactical assessments, target profiles and problem profiles) and prioritisation of intelligence work. The process is supported by knowledge products and system products.

The National Intelligence Model provides a framework for police intelligence gathering, applicable nation-wide, in which demographic profiles and social trend analyses contribute to the key intelligence products, including strategic and tactical assessments and problem profiles. The model, which claims to represent best practice in intelligence-led policing and law enforcement, is applicable to a wide range of issues, including partnership working to secure community safety.  For example, such information can help to establish local law-enforcement priorities and resource allocation, and can help to forecast likely developments.
Targeting deprivation

A number of studies point out that policing activity alone will not be able to address the underlying issues which affect the causes of crime. In the UK, Loveday (1998) also suggested that the primary strategy of the police might be expected to involve directing initiatives toward areas of high deprivation.  But, he added that, if underlying socio-economic and spatial factors do influence crime rates, there may be little, in the absence of national and local policies, that police strategy can achieve in improving the position of residents in these areas.   

Evidence from the United States suggests that in large metropolitan counties the prevalence of resource deprivation had significantly less effect on crime rates in areas with higher levels of welfare assistance. The study concluded that the amelioration of economic distress remains a viable strategy for reducing serious crime (Hannon and Defronzo, 1998). Several UK studies have also reached the conclusion that efforts to reduce crime will only show sustainable benefits if they are underpinned by social and economic interventions. Farrington (1996) advocates prevention measures around youth crime focused on family-based and education level interventions requiring inter-agency working. Graham and Bowling (1995) also propose prevention measures focused around family and school, life skills and peer group level interventions, alongside law and order enforcement. 

There has also been some discussion about the effects of the intervention of the criminal justice system in promoting or reducing involvement in crime, particularly among young offenders. Hobcraft (1998) advances evidence of contact with the criminal justice system as a predictor of later social exclusion, measured through a range of factors including unemployment, homelessness etc. Such discussions highlight the complexity of these interlinked issues and the difficulties faced by agencies, alone or in partnership, in addressing them.

4.6 
Summary

This section outlines the principles underlying the allocation of policing resources and considers the relation between resource inputs and the outputs and outcomes of policing activity. It then provides an overview of current measures of police performance and service delivery.  Although the information concerning the links between resourcing and performance is limited, it is possible to identify some policing options which may be effective in deprived areas.  There are severe data limitations which restrict the specification of resource inputs and their associated costs and the analysis of outputs and outcomes. Similar constraints apply to analyses of the relations between inputs/costs and outputs/outcomes. [See Section 7.2.] 

5.

Policing and deprivation 

Section 5 focuses on what is known about the delivery of policing services and people’s perceptions of those services at local level that can inform our understanding of the relation between policing and deprivation.  Much of the evidence derives from research the primary focus of which is not deprivation and which does not set out to compare policing in deprived and non-deprived areas.  Some crime-reduction initiatives have been implemented in both deprived and non-deprived areas, while others have been focused on areas that would be regarded as deprived.   There is some work that makes comparisons between groups with different socio-demographic characteristics, especially between members of different ethnic groups. 

This section outlines the available evidence on service provision and police activity and considers research on people’s perception of the police and the service they receive.   It then examines interventions which have linked policing to regeneration and outlines current work which places socio-demographic analyses at the centre of policing strategy.  Finally, the section highlights some of the issues relating to partnership working and pressure on resources, especially in deprived neighbourhoods.  

5.1

Police performance and service delivery

Constraints

Currently, it is extremely difficult to make comparisons between police performance and service delivery in deprived and non-deprived areas. Issues of data availability, combined with the focus of existing research, mean that the evidence available is insufficient to draw anything but very preliminary conclusions. 

First, national data about police performance is generally available only at force level, while information about deprivation is available at local authority level.  In the past, these organisational units have not shared the same boundaries.  Also, some deprivation information may derive from agencies with organisational boundaries that differ from those of both the police service and local authorities.  Moreover, the distribution of deprivation within local authority areas, mean that such large units are not the most appropriate unit of analysis for analyses of associations between deprivation and delivery of public services, such as policing.  Similar problems of data availability apply to such analyses at ward or ED level.  This means that there are few studies that attempt to link police statistics to indices of deprivation.  Those that do exist tend to be limited in their coverage and to focus on the relation between crime and deprivation, rather than on that between policing and deprivation.

Secondly, the focus of policing activity is offence-based. Clearly, some offences may be concentrated in areas of high deprivation.  Equally, it may be possible to establish correlations between the level of particular offences and the socio-economic conditions of victims or offenders.  However, police activity has generally been directed at tackling particular types of crime, rather than at reducing overall crime levels in a deprived area or amongst a group who display characteristics associated with deprivation.  There is some evidence from specific crime reduction programmes about the kinds of interventions that are effective in dealing with different types of crime in high crime areas - some of which are also deprived.  However, the fact that these initiatives do not focus on deprivation means that they provide little or no evidence as to whether or how the police deal with offences differently in deprived or non-deprived areas.  Moreover, such studies provide only limited information about how police performance and service delivery might vary as a function of deprivation. 

Thirdly, while a number of small area studies have been carried out with respect to crime and police response in local areas, the overwhelming majority of these studies have been focused on deprived areas. Very little research evidence is available regarding non-deprived areas which could serve as a basis for comparison.  Of the small number of studies which exist or are currently being undertaken in middle class or gentrifying areas, few, if any include detailed or costed information relating to the performance and delivery of public services, such as the police.

Crime reduction interventions

Policing drug hotspots

To the extent that the crime problems differ in quantity, type and distribution, police activity in deprived areas will differ from that in non-deprived areas.  Drug hotspots are frequently located in economically deprived and run-down, inner city areas and the police often rely on situational crime prevention techniques to tackle these locations. 

The aim is to modify the social and physical infrastructure to make drug market sites less attractive to dealers and users (Jacobson, 1999).  Situational crime prevention involves identifying and analysing drug hotspots, locally-based enforcement initiatives, place management and containing displacement.  The approaches concentrate on hotspot identification, based on the numbers and types of offences in the area, plus some evidence on public attitudes and consultation with community groups, and increasing the probability of arrest by a range of policing methods which complement one another.  They also emphasise sustained multi-agency action - including, for instance, eviction of offenders - and evaluation of direct and spill over effects.

Edmunds, Hough and Urquia (1996) examined the scope for applying situational crime prevention measures to six open and semi-open drug markets, where drug dealing takes place on the street.  All the markets examined were in areas of London that would be defined as deprived.  The results suggested that situational prevention can be an important element of a drug strategy.  As well as measures which are adjuncts to enforcement, such as increased surveillance, measures which focus on the market’s location and its participants can play a vital role.  Reducing the amenity of markets to buyers and sellers, interrupting the street scene and reducing the threshold population by tackling the number of people on the street are measures which require not only police resources but also co-operation from other agencies.  

In a recent study (Jacobson, 1999) the UK example of a drug hotspot - Kings Cross - was defined as economically deprived but mainly non-residential. Initial gains appeared short-term because the operation did not change the nature of the area.  The long-term response was much more multi-agency partnership working on a wide range of initiatives from changing opening hours, through rubbish collection and boarding up derelict buildings.  As such, while the operation was clearly people-oriented, it depended on place-specific initiatives.

A number of the interventions funded under the targeted policing element of the Crime Reduction Programme involve action focused on drug use and drug-related crime in deprived areas.  For example, the intervention in Dalston, Hackney, which is based on an analysis of both crime in the area and its socio-demographic characteristics (using GIS mapping), targets additional resources on the area.  These resources involve not only the police but also a number of local agencies and organisations. For example, there is an enhanced drug arrest referral scheme, involving outreach work, and co-operation with the business community, involving a mentoring scheme and other support for small businesses and market traders.  A survey of commercial premises in the area confirmed the importance of addressing the needs of businesses as well as of residents in deprived neighbourhoods.  The initiatives undertaken by the partnership aim to reduce drug-related crime in the area and to improve both quality of life and business confidence, thereby contributing to inward investment and renewal of what is currently both a crime hotspot and area of high deprivation.  

The evaluation of this and other similar initiatives will seek to link police inputs to outcomes, in the context of other interventions in the area.  However, the funding of multiple interventions which target crime, disorder and other attributes of deprivation in the same area will make the problem of attributing any changes in performance to one initiative rather than to another extremely difficult.   

Combating burglary

Concentrations of crime, such as residential burglary, are not always located in deprived areas. Police strategies to tackle burglary frequently involve targeted resources, especially against active burglars, combined with raised public awareness and enhanced crime prevention. A comparative analysis of action against burglary (Stockdale and Gresham, 1995) suggests that increased, targeted action can have some impact on both crime reduction and detection in force areas that have a significant number of deprived boroughs (MPS) and in those that have no deprived boroughs - at least in the top 44 as defined by the DETR (1998) index (Hampshire and Gloucestershire).

In their analysis of residential burglary in Cambridge, Bennett and Durie (1999) obtained detailed information about the nature of burglary, known burglars and their location.  They then developed relevant projects to address specific issues.  Data collection involved crime patterns, offender addresses, environmental surveys, repeat burglary victim and household surveys.  Crime was found to be concentrated in four wards, two of which were chosen for detailed analysis. Tenure attributes were identified and on the basis of this and other evidence one ward could be regarded as deprived; the other certainly not.  Analyses of the distance in metres from the offender’s address to the victim’s address showed 10% to be near neighbours; 16% to live within 500 metres and 35% between 500 and 1000 metres.  The interventions mainly involved increasing neighbourhood awareness, installing alarms, security upgrading and targeted police controls.  Burglary did go down by about 20% during the project period but there was no particularly strong impact in the targeted wards.  In this case, although police effort was directed at a problem in both a deprived and non-deprived area, the impact was limited in both cases.

Interventions to combat burglary, currently being undertaken under the rubric of the Crime Reduction Programme, are focused on areas suffering high rates of burglary, the majority of which score highly on various indicators of deprivation.  Evaluations of the burglary reduction initiatives will involve assessments of policing activity and outcomes in the target areas.  They will also examine the cost-effectiveness of the initiatives, However, again the presence of other interventions in the same locations makes the task of attributing specific outcomes to particular policing actions problematic.

Policing in deprived areas

The ability of police services to meet the needs of communities in deprived areas involves understanding the needs and expectations of residents in these localities and adopting appropriate levels and forms of service delivery.  The use of police patrols in deprived neighbourhoods has raised questions about both their effectiveness and their impact on police-community relations.

Police patrols

Considerable attention has been focused on the role of police patrols and the value of visible policing in reducing crime. Early evidence suggested that police patrol can provide a range of benefits including reduction in fear of crime, increased citizen satisfaction and improved police morale (Cohen, 1968).   In considering the particular context of marginalised public housing estates, Loveday (1998) argues that police services may need to develop ‘a strategy for poverty’.   This would need to recognise that, in an increasingly unequal society, those most in need of assistance will be those with the lowest (or no) stake in society.  These non-‘stakeholders’ on low incomes have no ‘share’ in society and little likelihood of influencing it.  Loveday claims that central to such a police strategy would be provision of effective protection by uniformed patrol in high victimisation areas, emphasising that this approach can increase public reassurance even if it is difficult to measure the degree of deterrence it provides.  Loveday concludes that policing activity should be directed toward those functions which are of more immediate concern to communities experiencing growing levels of victimisation and whose residents are often least able to protect themselves.    

However, there is considerable recognition that whereas the public is reassured by high levels of patrol, they do not always represent the most cost effective use of resources (HMIC, 1998 p42). Several studies have concluded that the public underestimates the constraints on police resources which make it impossible for them to provide the level of visible patrolling the public would like (cf. McConville and Shepherd, 1992).  Bradley’s (1998) study of the expectations and perceptions of policing in different social groups aimed to identify the scope for the need underlying the call for more visible policing being satisfied in other ways – through alternative service approaches or improved communication or both.  Bradley argues for segmented policing i.e. different styles but not different standards of policing for different groups. He found that young people and socio-economic groups D and E were in favour of proactive/targeted policing approaches rather than visible patrolling, and that minority ethnic groups were open to persuasion in favour of these approaches. However, it is important to note that Bradley’s research was not aimed at targeting levels of service delivery but at perceptions. [See Section 5.2.]  It did not attempt to measure objectively whether different perceptions are based on real differences in the service delivered across groups.  

Harassment and social control 

McConville and Shepherd (1992) showed that, in inner city areas – which are also likely to be deprived areas - the reaction to police patrols is not necessarily positive and their presence led to concerns about over-policing.  There was a shared view – irrespective of age, gender or ethnicity - that some police are aggressive and antagonistic.  The policing activity in inner city areas was frequently seen as intimidating, provocative and unproductive.  Discriminatory policing was seen as targeted at black people (cf. Foster, 1989).   

Concerns about policing activity in deprived areas extends beyond its patrol function.  Based on his analysis of the ways in which some deprived areas are policed, Choongh (1998) developed a social disciplinary model of police ‘justice’ (cf. McConville and Mirsky, 1995). This is the product of a policing system that rejects the contention that police work should seek to identify specific individuals who commit specific offences.  It posits that an acceptable and efficient way to police society is to identify classes of people who, in various ways, reject prevailing norms, because it is amongst these classes that the threat of crime is at its most intense.  Policing activity is, therefore, seen to be focused on social control rather than on crime detection.  Choongh argues that the police believe that it is the lower working class, ethnic minorities, and those with no stake in society, such as gypsies, travellers and the homeless, who pose a special and constant threat to order and therefore merit special attention (cf. Smith and Gray, 1983; Skogan, 1990). Policing in the social disciplinary model is often symbolic.  Choongh sees the use of stop/search, harassment of those with previous convictions, officers entering run-down estates in large numbers (cf. Foster, 1989) not as combating crime, but as reassuring the police that their authority to do so will not be resisted.

Based on observation of shift activity, interviews with those arrested and discussion with officers, Choongh found that, in line with previous research, there were spontaneous complaints of unfair treatment by a higher proportion of blacks and Asians than by whites.  It is argued that the police process the same ‘losers’ again and again – 79 out of the 80 people arrested said they had been subject of police suspicion in the past and most (65) had been arrested and detained at the station on previous occasions. Choongh concludes that the experiences of those who are regularly policed demonstrate that in a significant minority of cases, policing is geared, not towards enforcement of criminal law but toward achievement of police-defined objectives.  This involves control over ‘problem’ communities which involves being able to stop, search, detain and question individuals at will. [See Section 5.3.]
5.2 Consumer perceptions 

Survey data

Some limited conclusions relating to police performance and service delivery in different areas may be drawn from survey responses. Bunt and Mawby (1994) argue that consumer surveys can provide a more useful measure of police performance than the more easily quantified measures that dominate HMIC requirements, and that they can lead to improvements in policing.  However, HMIC while welcoming the use of customer satisfaction surveys by a number of forces, concluded that, overall, work in this field is in its infancy and that a more sophisticated qualitative performance measurement is required (HMIC, 2000). 

Opinion and attitude research does not measure whether different perceptions are based on real differences in the service delivered across groups or areas. Moreover, it does not establish a baseline regarding different groups’ expectations of the police which will inform their views of police performance. It can be argued that if respondents who are from deprived areas or who experience some aspects of deprivation are found to be more positive about the police, then this merely reflects a more realistic view of what can be expected from the police and hence a more informed judgement about what is delivered.  Survey responses of this type should therefore be treated with caution as a source of information about differential performance.  As already noted, there are also concerns about the validity of comparing responses across groups where the sample sizes are comparatively small. 

In the future, surveys conducted for individual police services could provide some insight into the expectations and perceptions of residents in different areas, provided the data can be disaggregated so that responses from deprived and non-deprived boroughs can be identified and compared. Ideally, response data should be disaggregated to a finer level (e.g. ward, ED or postcode) as deprivation is not evenly distributed across boroughs.  This requires an appropriate sampling methodology.  Comparison of people’s perceptions with actual crime levels and indicators of policing outputs (e.g. arrests) or outcomes (e.g. crime reduction) would require all data sources to be geo-coded.  

Differences between neighbourhoods

Survey results reveal conflicting evidence about levels of satisfaction with police services between different social groups.  Analysis of the 1998 British Crime survey by ACORN category shows that the percentage of people rating police performance as good or excellent is highest in ‘thriving’ neighbourhoods (64%) and lowest in ‘striving’ neighbourhoods – which are mostly Council Estates (58%). The percentage of people rating police performance as poor or very poor is more than twice as high in ‘striving’ neighbourhoods (9%) as in ‘thriving’ areas (4%).  However, analysis of the same data by individual characteristics of respondents reveals that 50% of people in professional occupations rate police performance as good or very good, whereas 62% of those in unskilled and 60% of those in partly skilled and skilled manual occupations express the same view.  A similar picture emerges through analysis by levels of educational achievement (Mattinson and Mirrlees-Black, 2000). Such results suggest that a negative view of police performance may derive more from the characteristics of the neighbourhood in which respondents live than on their personal level of disadvantage. However, there is also some evidence that those experiencing deprivation are more polarised in their views of the police. 

Other analyses of BCS data suggest that confidence in the police is lower in inner city areas than elsewhere and that it is lower among those in low income households (less than £5,000 per annum), those in social rented housing and those who are unemployed (Yeo and Budd, 2000).  There is also evidence of differences in perception across different social groups, including ethnic group membership. [See Section 5.3.]

MORI Surveys: Policing in London - residents’ views 

The MPS is just one of many police services that has conducted regular surveys of residents’ views for some years.  The MPS’s survey results below illustrate the kind of information that could be provided by analysing survey data in terms of deprivation at a local level.   [See Focus on MORI Surveys: Policing in London – residents’ views: Example One and Example Two.]

A survey of London residents’ views is normally conducted on an annual basis.  For example, the 1998 study involved 4,058 interviews with members of the public aged 15+ in 400 sampling points across the force area.  The ED-based quota sample was stratified so that around 100 interviews were conducted in each of the 39 LA areas. (The 39 LA areas include the 32 London Boroughs and 7 other local authorities.)  Access to the original data would permit comparisons of the 17 London boroughs which are among the 44 most deprived LA districts (as defined by the 1998 Index of Deprivation) with the 15 boroughs which lie outside this set.  The tabulated data (produced by secondary analysis of the survey’s summary tables) provide some insights into the perceptions of residents in ‘deprived’ and ‘non-deprived’ boroughs.

Two examples are detailed below.  The first relates to differences in satisfaction with the way the respondents’ area is policed.  The second concerns non-reporting of crimes experienced in the last twelve months.  In both these examples, although those living in deprived boroughs tend to be more negative about local policing and to be more likely not to report victimisation, there is also tremendous variability within the two sets of boroughs.  The results appear to reflect factors other than deprivation.  

Focus on MORI Surveys: Policing in London - residents’ views: Example One

Percentage of respondents who are very satisfied with the way the area is policed.

Deprived boroughs


Non-deprived boroughs

Newham


9%

Barnet

29%

Hackney


8%

Ealing

7%

Tower Hamlets

8%

Harrow

19%

Southwark

13%

Enfield

19%

Islington


7%

Havering

8%

Greenwich

8%

Redbridge
19%

Lambeth


5%

Bexley

6%

Haringey


21%

Bromley

9%

Lewisham

8%

Croydon

21%

Barking & Dagenham
9% 

Sutton

16%

Camden


13%

Hillingdon
13%

Hammersmith & Fulham
12%

Hounslow
19%

Brent


22%

Kingston

12%

Waltham Forest

6%

Merton

13%

Wandsworth

9%

Richmond
12%

Westminster

21%

Kensington & Chelsea
19%

In the ‘deprived’ boroughs, the percentage of respondents who are very satisfied with the way the area is policed ranges from 5-7% (Lambeth, Waltham Forest, Islington) to 21-22% (Westminster, Haringey, Brent).  In 10 of the 17 ‘deprived’ boroughs (59%), less than one in ten respondents is very satisfied.  In the ‘non-deprived’ boroughs, the percentage of respondents who are very satisfied with the way the area is policed ranges from 6-7% (Bexley, Ealing) to 21% (Croydon) and 29% (Barnet). In only 4 of the 15 ‘non-deprived’ boroughs (27%), less than one in ten respondents is very satisfied.

Source: MORI Survey 1998
Focus on MORI Surveys: Policing in London - residents’ views: Example Two

Percentage of respondents who did not report a crime experienced in last 12 months

Deprived boroughs


Non-deprived boroughs
Newham


10%

Barnet

1%

Hackney


14%

Ealing

9%

Tower Hamlets

8%

Harrow

5%

Southwark

6%

Enfield

3%

Islington


9%

Havering

1%

Greenwich

3%

Redbridge
3%

Lambeth


5%

Bexley

5%

Haringey


4%

Bromley

8%

Lewisham

5%

Croydon

4%

Barking & Dagenham 
6%

Sutton

1%

Camden


12%

Hillingdon
6%

Hammersmith & Fulham
8%

Hounslow
7%

Brent


2%

Kingston

5%

Waltham Forest

6%

Merton

7%

Wandsworth

6%

Richmond
8%

Westminster

7%

Kensington & Chelsea
3%

The percentage of respondents who have been a victim of crime in the last 12 months but have not reported it to the police is generally higher in the ‘deprived’ than in the ‘non-deprived’ boroughs.  In the ‘deprived’ boroughs, the percentage of victims who have not reported the crime ranges from 2-3% (Brent, Greenwich, Kensington & Chelsea) to 12% (Camden) and 14% (Hackney).  In 3 of the 17 ‘deprived’ boroughs (18%), more than one in ten respondents fails to report. In the ‘non-deprived’ boroughs, the percentage of respondents who have not reported the crime ranges from 1% (Barnet, Havering, Sutton) to 8% (Richmond) and 9% (Ealing).  

Source: MORI Survey, 1998
5.3
The experience and perceptions of different social groups 

Service delivery cannot be dissociated from diversity and the issue of whether services meet the needs of all members of the community.  In common with other public services, the police are increasingly aware of the need to ensure that services provided are sensitive to the needs of everyone in the community.  There is some evidence relating to the experience of different groups. Much of this evidence derives from self-reports – perceptions of inappropriate or unfair treatment - rather than from observational studies involving judgements by disinterested researchers.  The weight of available research evidence (reviewed by Reiner, 1985) points to differential treatment by the police of different social groups, which is reflected in differential perceptions. Those groups which tend to have a more negative experience and perception of police services include the young, the economically-marginal, lower-class males, and especially black males.  One aspect of many young males’ experience is the police’s use of their powers to stop and search.

Stop and search

The analysis of stop and search data is complex.  The data typically available relate to those searches conducted following a stop covered by Section 1 of the Police and Criminal Evidence Act (PACE).  Such figures omit not only the majority of stops (since most stops are not followed by a search) but also by an unknown number of non-PACE searches.  An analysis of the number of PACE stop searches in the context of the MPS’s initiative against street robbery (Operation Eagle Eye) suggested that the number of stop searches of males who are black and the proportion of such stop searches involving people who are black both decreased following its implementation (Stockdale and Gresham, 1998).   In line with previous findings, the percentage of stop searches of black males remained higher than the local population percentage (based on the 1991 Census).  Although these and subsequent analyses (e.g. Fitzgerald and Sibbitt, 1997) suggest that stop and search are disproportionately distributed among ethnic groups, there are a number of issues which complicate the picture. For example, the figures for London dominate the national picture: and the majority of the minority ethnic population lives in London.  There is also evidence that searches are highly localised.  This makes analysis of service-wide data potentially misleading, especially where comparisons are made with local population data since searches are targeted mainly on people who do not live in the immediate area.  Also, not only is the distribution of minorities uneven across the different neighbourhoods but the 1991 census undercounts the black population in London boroughs. 

The disproportionality of stop and search across different ethnic groups has been highlighted elsewhere.  Bucke (1997) drawing on data from the 1994 and 1996 British Crime Surveys found that Afro-Carribeans were more likely to be stopped by police (23%) than whites (16%) or Asians (15%). Moreover once they had been stopped, Afro-Caribbeans were more than twice as likely to be searched and four times more likely to be arrested.  FitzGerald and Sibbet (1997) also found those in minority ethnic groups are not only more likely to be stopped and searched, but they are also likely to be stopped more frequently. FitzGerald and Sibbet examine a range of factors which impact on the likelihood of different groups being stopped and searched.  They identify several factors which increase the ‘availability’ of young black men to be stopped by police, including higher levels of unemployment and higher levels of school exclusions among these groups than among their white counterparts.  Such factors lead to greater numbers of young black men being on the streets during the day.

However, while individual factors associated with deprivation (such as unemployment and school exclusions) may be associated with police stop and search, it is difficult to link the use of stop and search powers to areas of deprivation, since the majority of stops occur outside the neighbourhood where the person lives. Bucke (1997) cites figures from the 1994 British Crime Survey which showed that two thirds of stops occurred outside the person’s own neighbourhood.  FitzGerald and Sibbitt (1997) comment that, while beat data would provide the most meaningful level of analysis, the proportion of people searched in the neighbourhood where they actually live is so small that comparisons with the local population are irrelevant.

Current overall population estimates indicate that, in the population of England and Wales over the age of ten years, 2% are of black ethnic origin, 3% are of Asian origin and 1% are from ‘other’ non-white ethnic groups. However, stop and search figures reveal a disproportionate level of police attention directed at ethnic minorities. In 1998/9, 9% of stop and searches involved black people, 5% Asians and 2% ‘other’ non-white ethnic groups. Figures reveal that black people are, on average, six times more likely to be stopped and searched by police than white people, although this varies widely between police services. Compared with 1997-8 the number of stop and searches overall had risen by 2% in 1998/99. However, there were significant drops in the numbers of black and Asian people stopped (down 15% and 6% respectively) owing to the reduction in the use of stop and search powers in two police service areas with large ethnic minority populations – the MPS down 12% and West Midlands down 41% (Home Office, 1999).

Perceptions of the police

Perceptions among minority ethnic groups

Reflecting diversity in service delivery applies to age, gender, social class and disability but is particular salient to race and ethnic minority membership (cf. The Macpherson Report, 1999; the Race Relations Amendment Bill).  This aspect of service delivery is particularly important in the context of deprived neighbourhoods, many of which are characterised by high concentrations of ethnic minority households. A number of studies have examined the perceptions and experiences of police services amongst ethnic minorities and found similarly high levels of dissatisfaction with the police. If dissatisfaction affects behaviour, such as willingness to report being a victim of crime, then this has important implications for access to the police and the services they are there to provide. 

In the MORI Survey of Policing in London Residents’ Views (1998), the percentage of those who do not report crime does not vary dramatically across ethnic group (black 7%, Asian 5% and white 6%).  However, among those who are dissatisfied with the police 9% fail to report, compared with 4% among those who are satisfied with the police.  Also, 13% of those who have been stopped/arrested state that they fail to report, compared with 6% overall.  Although among black and white respondents, the primary reason for not reporting a crime is the belief that it will not be possible to catch the offender, among Asian respondents the primary reason is the belief that they will not be taken seriously. (There are other data in the MORI surveys which, were they to be analysed would provide insights into this and related issues.) 

FitzGerald and Hale (1996) found that, while minority groups were no less likely to report offences than white people, they were much less satisfied with the police response (between 40% and 50% of ethnic minorities expressed dissatisfaction compared with a third of white respondents). There were particularly high levels of dissatisfaction around police handling of reports of racially motivated offences (54% for Indians and Pakistanis, 62% for Afro-Caribbeans).  Bucke (1997) also found different levels of satisfaction with police responses to crime reports between whites (75%) and ethnic minorities (61%).   A central issue is how far this difference is accounted for by socio-economic factors, ethnic attributes or by the interaction between the two.

An earlier study by Waddington and Braddock (1991) found that white and Asian youths had mixed views on whether the police operate as ‘guardians’ or ‘bullies’ but that black youths tended to feel that the police were ‘bullies’. They concluded that what distinguishes the three groups is not the absence of some whites and Asians who regard the police as bullies but the virtual absence among their black counterparts of any conception of police as guardians. 

Sources of dissatisfaction

Bradley (1998) shows how perceptions of the police vary across other social groups. In particular, his study shows deficiencies in police communication and relationship building with some groups, and specific gaps between these groups’ service needs and the perceived quality of actual service provision (see also Bland, 1997). Bradley identifies young people, adults in semi/unskilled manual jobs and ethnic minorities as groups who believe that the police fail to address their concerns and the perceived threats that affect them.  These groups consider that the police provide an inadequate response to their problems. Bradley contends that the police have their best working relationship with higher socio-economic categories (ABC). 

These findings confirm those from earlier studies.  For example, Shaw and Williamson (1972) argued that the young and working class people rated the police service more negatively than older people and the middle classes.  Various studies in the 1980s, such as the PSI Report (Smith and Gray, 1983), the Islington Crime Surveys and the BCS and MORI surveys in London, highlighted serious and growing levels of dissatisfaction among certain sections of the community. McConville and Shepherd (1992) showed that white people were more satisfied with the police than were black people, the old were more satisfied than the young, and females were more satisfied than were males. However, it must be emphasised that links evident in such research do not demonstrate a causal connection between group membership - in terms of ethnicity, age or socio-economic status - and views of the police and the service they provide.

McConville and Shepherd’s analysis of public satisfaction and dissatisfaction with the police illustrated how negative views can arise. They divided the public into four groups: the non-committal who typically have no contact with the police; those who are positive but who also have no police contact; those who are positive and have had positive dealing with the police; and, those who are negative.  Members of the negative group complain of the police’s lack of visibility; the inadequate interpersonal skills of individual officers; and, the failure of the police to keep in step with community needs/wishes.  Sources of dissatisfaction derive from comparisons of ideals and reality.  Although there is a demand for locally-based officers known to the community, and for more foot patrols, there is also a basic understanding of policing realities.  There is a strong belief that the police services are hampered by lack of resources (personnel, equipment and finance).  This is seen to affect speed of response and ability to solve and prevent crime. 

Context and interaction with the police

Bradley (1998) shows that perceptions of policing needs and priorities are context-dependent, and vary across social groupings defined in terms of age/life-stage, socio-economic category and ethnicity. Differences in socio-economic conditions affect people’s environment and lifestyle, their level of exposure to threats to personal safety and security and their access to means of protection.  He argues however, that for the young and the old, life-stage factors, rather than economic factors are the main influence on their perceived policing needs. He concludes that different social groups have different needs, interact with the police under different circumstances and have different perceptions of the police. 

The interaction that different groups have with the police is clearly an important element in determining levels of expectation and satisfaction with police performance.  The experience of individuals and groups will be different depending on whether their primary contact with the police has been as a victim of crime, or as a suspect or an offender.  Analyses of BCS data confirm that attitudes to the police are affected by personal experience (Yeo and Budd, 2000).  Those who had contact with the police (either police or respondent initiated) during the previous year were less likely to say their local police were doing a good job. Those who had been stopped whilst on foot expressed particularly negative views.  Among those more likely to be stopped are young men aged 16-29 years of age, those who are unemployed and those who admitted using illegal drugs in the previous year.  

Such differences may be accentuated overlap with by membership of an ethnic minority.  While police are seen to respond readily to black ethnic group members as offenders, there is widespread belief that they are less ‘efficient’ in responding to this group as victims of crime – despite high levels of victimisation (cf. Loveday, 1998).  The media coverage following the Stephen Lawrence case and the publication of the Macpherson Report is likely to have heightened this belief.  

Overall, the data relating to different social groups suggest that, whatever the objective situation, different groups believe that they receive differential treatment from the police.  

5.4 
Community safety and regeneration  

A third strand of evidence linking policing to deprivation derives from regeneration initiatives.  Both the recognition of crime as a major source of neighbourhood dissatisfaction and the emergence of the complex relation between crime and other social, economic and environmental problems have led to increasing emphasis on crime prevention and community safety in initiatives aimed at the regeneration of deprived areas (Audit Commission 1999; DETR 2000).

Targeted interventions

A number of major central government funded programmes have been initiated in recent years which have supported local work on community safety in England. These include Safer Cities (Phases I, 1988-93, and II, 1993-97), CCTV Challenge Fund (1995-98) and successive waves of Single Regeneration Budget funding (1993 onwards). Since the beginning of the SRB funding programmes, the percentage of SRB projects with community safety-related outcomes has risen from around 40% for Rounds 1 and 2 (1993/4, 1994/5) to over 80% in Round 4 (1996/7) (Audit Commission, 1999). 

The majority of regeneration initiatives have been housing-led. Social housing estates have become characterised by concentrations of low incomes, unemployment and benefit dependency (e.g. Page, 1993).  These concentrations of unemployment and other forms of disadvantage tend to lead to other problems such as indebtedness, crime and vandalism which make such housing estates unpopular and expensive to manage and maintain and therefore in need of thorough-going regeneration initiatives (Evans, 1998).  However, as Hope and Foster (1992) point out, research shows it is very difficult to describe the sequences of cause and effect linking the deterioration of urban neighbourhoods to changes in their crime levels.  This is because their many adverse characteristics are likely to interact over time in the process of decline or renewal (cf. Skogan 1990; Hope and Shaw, 1988; Taylor and Gottfredson, 1986; Taub et al., 1984).

Evaluation

Ekblom (1998) argues that the lack of reliable evaluations of large-scale implementations has limited our knowledge of the effectiveness of local initiatives involving less sophisticated targeting and planning.  One exception was the Home Office’s evaluation of the mainly situational action against domestic burglary implemented in the Safer Cities Programme (Ekblom et al., 1996a; 1996b).  In this programme, action in some 300 of the 500 schemes was evaluated using survey or recorded crime data or both.  Depending upon the background rate of burglary, intensity of action and the outcome measures used, impact ranged from about 10 per cent to 30 per cent reduction in expected levels of crime.  

A number of evaluations of targeted crime prevention and crime reduction initiatives have been carried out in recent years, and they provide a less than optimistic picture as to whether local interventions achieve their aim (e.g. crime reduction) and benefit those most in need.  The evidence is limited and, with respect to crime reduction, is less than convincing.  An audit of community safety initiatives in the 1990s found that only 17 evaluated projects out of 335 could be seen as successful and 101 were described as unsuccessful (Audit Commission, 1999).   The Evaluation of Phase 2 of the Safer Cities Programme found that programmes had only a marginal effect on recorded crime in project areas (DETR, 2000). The evaluations have drawn a number of conclusions regarding what works in terms of crime prevention, which include lessons about the roles of the Police and other services in reducing crime and improving community safety.

Evaluations of other programmes (e.g. SRB) have also contributed to our understanding of community safety issues in deprived neighbourhoods and how the activity of the police and other agencies can have an impact on crime reduction in these areas. [See Focus on findings from SRB Evaluation.]

Types of intervention

Several frameworks have been developed to classify and analyse the different kinds of crime prevention measures implemented in the context of regeneration-led community safety initiatives (see Gilling, 1997, Clarke, 1995).  The Audit Commission (1999) draws on a framework developed by Hough and Tilley (1998) which distinguishes between crime prevention - which includes methods of enforcement and situational prevention measures, such as improving physical and environmental security - and the prevention of criminality - which involves community, social and developmental prevention targeted at reducing offending behaviour. 

Enforcement activity

Few regeneration initiatives have argued for increasing enforcement activity as a serious or sustainable means of reducing crime. Hough and Tilley (1998) note that the consensus in the research literature is that small gains can be bought at the margin by intensifying activity, but often at a high price. (See Sherman et al., 1997) for a review of this evidence.)  Similarly, research suggests that, while very low levels of policing can result in high crime levels, after a certain threshold of police activity has been reached, additional increases in traditional policing activities - and visible police patrol in particular - have a very limited impact on crime (Sherman et al., 1997; Reiner 1996; Homel, 1994; Clarke and Hough, 1985). 

However, in his analysis of approaches to policing problem housing estates, Morris (1996) identifies high visibility patrolling and targeted patrolling as an effective means of police enforcement.  Such activity is seen to increase the sense of community safety, disrupt criminal activity and counter witness intimidation. Morris argues that this approach is not incompatible with community policing and can be combined with community investment and relationship building to underpin a POP approach to crime reduction.  Civil enforcement, based on co-ordinated action by the police and local authorities, is also identified as an important element in a strategy which seeks innovative solutions to problems of crime and nuisance using both short and long-term measures.  This is consistent with the argument put forward by Pitts and Hope (1997) that differences in outcomes, such as a reduction in youth crime, can be associated not only with the degree of social exclusion but also with the ways in which local enforcement and support agencies are organised.

Focus on findings from SRB evaluation

Much of the SRB evaluation, based on local case studies and residents surveys, are still in the early stages.  Findings so far relate mainly to:

(i)
the extent of fear of crime and the importance of crime and fear of crime in determining attitudes to the neighbourhood; and

(ii)
initial analysis in a very small number of areas of the impact of SRB initiatives.

The results of the baseline residents survey of 7 SRB areas show that dissatisfaction with the area is related to income and ethnicity - with relatively well off and white household tending to be more dissatisfied.  Dissatisfaction relates to feeling unsafe at home and particularly walking alone at night, as well as dissatisfaction with accommodation.  The results are robust across areas, but there are significant differences in the extent of dissatisfaction between areas - with the worst results in an inner urban estate with high vacancy rates and large proportions of young males.

Satisfaction with the area is significantly lower than in England as a whole, with 13% dissatisfied with the area as compared to 3% for the country as a whole.  Crime, vandalism/hooliganism and drugs are all seen as particularly associated with dissatisfaction.

In the SRB areas, over 40% thought their area unsafe as compared to 11% nationally.  36% saw crime as a serious problem as compared to 20% in the English comparator.  Fear of attack, youths and drug dealing were identified as particular problems in some or all of the areas.  Perception of drug abuse as a problem was very strong, 23% of SRB households concerned, compared with the national average of 3%.  42% felt unsafe walking at night as compared with 10% nationally.  Moreover, involvement with the community is significantly lower than in the country as a whole.  15% had experienced break ins and 20% had experienced more than 2 crime related problems.  However, repeat victimisation above 2 did not increase dissatisfaction proportionately.  Policing was seen as helping to alleviate crime by 75% of respondents.

Evaluation of change as a result of SRB initiatives based on a small number of short duration SRB initiatives suggest that they have generated improvements in safety and crime prevention and that these improvements are valued by the community.  In the Limehouse Farms SRB area (Chigwell, Essex) the main objective was to tackle both the physical and social decline on parts of a council estate.  Physical changes improved perceptions of safety both in the home and walking alone at night.  Almost 30% thought the police were doing a better job (although 37% thought not) and improved safety and reduced crime was ranked third after improved housing and environment.

In Northumbria, the objectives included developing a coherent drugs strategy across the region to reduce both drug misuse and fear of crime, as well as sustainable regeneration.  Large numbers of projects have been set up concentrating on providing advice in schools and improving awareness more widely.  The number of notifiable offences in the region went down significantly between 1995 and 1997, although drugs crime actually went up.  Some of these changes could be associated with the impact of the initiative, but many other factors were also relevant.

Sources:

Evaluation of the Single Regeneration Budget Challenge Fund: First Final Evaluation of the Three SRB Short Duration Case Studies, A Brennan, J Rhodes and P Tyler, Discussion Paper 111, Department of Land Economy, University of Cambridge, 1999

New Findings on the Nature of Economic and Social Exclusion in England and the Implications for New Policy Initiative, A Brennan, J Rhodes and P Tyler, Discussion Paper 101, Department of Land Economy, University of Cambridge, 1998

Evaluation of the Single Regeneration Budget Challenge Fund: Key Results from the Residents' Baseline Social Survey, C Whitehead and L Smith, Discussion Paper 100, Department of Land Economy, University of Cambridge, 1998

People, Place, Tenure: What Determines Attitudes? C Whitehead, LSE, mimeo, 1999

Situational Initiatives

In their review of neighbourhood based crime prevention initiatives, Osborn and Shaftoe (1995) argued that crime prevention activity has tended to be biased towards physical security and design measures. The Audit Commission (1999) also found evidence of the prevalence of situational approaches.   Staff in fieldwork sites attributed this prevalence to a number of factors, including pressure from funding regimes which favour such measures, public and political support for “visible” measures such as these, and the fact that they are easier to evaluate because their impact is more immediate. However, both studies conclude that there is little evidence that situational measures alone lead to sustained reductions in crime. On the basis of their evidence, Osborn and Shaftoe (1995) argued that short-term physical measures aimed at crime reduction tended initially to displace crime rather than to reduce it, and that crime levels rose again once the initiative ended. 

Housing-led regeneration initiatives have often included situational measures as a key part of their approach. Evans (1998) outlines the Housing Plus initiatives using four categories, one of which is prevention of crime. This included physical measures, alongside intensive management and social measures, which are seen to provide both personal and area benefit. In their study of the implementation of a Priority Estates Project (PEP), Hope and Foster (1992) provide three perspectives on decline and renewal: estate design, local partnership/management and links between concentration of social disadvantage and growth of social problems. They found environmental design modifications and improvement in management quality (including tenant involvement) interacted with changes in tenant turnover and allocation to the estate.  Their combined effect altered the internal ‘culture’ of the estate and led to differences in criminal activity between different parts of the estate and between various tenant groups.   

A feature of many past initiatives is that the measures enacted were usually short-term, and were withdrawn when the problem abated or to meet other resource demands, leading to a resurgence of the original problem (cf. Power and Bergin, 1999).  Farrington (1996) and the Home Office (1998) also found that measures to reduce crime through physical and recreational measures have not been fully effective.  They found that increased surveillance and victim protection measures have merely displaced or diffused crime to other locations.

Dedicated geographical policing

In their evaluation of a series of regeneration initiatives based on the model of Neighbourhood Management, Power and Bergin (1999) argue that most of the case study sites they looked at adopted special security measures because of inadequate ground level policing. They claim that a dedicated neighbourhood police unit is the optimum local service delivery model. However, they accept that a replicable and affordable model of security cannot be provided by the police alone. They conclude that neighbourhood management must be linked with proactive localised policing, and they conclude that sustained policing, linked to warden-style services, can transform conditions. [See Focus on findings from Power and Bergin, 1999.]

Other initiatives also point to the importance of dedicated neighbourhood policing, including the introduction of home beat officers based on the Golf Links Estate in the London Borough of Ealing, and community police providing regular patrols of blocks on the Mitchell Hill Estate in Glasgow. Evaluation of such initiatives stress the importance of community policing and involvement with community-based initiatives.  They suggest that, not only should patrol activity be locally-based, but it is also important that police are involved in local community activities (e.g. youth recreational activities) and that action is taken to facilitate their participation in regeneration and community safety initiatives e.g. representation on steering groups responsible for the planning, design and programme delivery  (Osborne and Shaftoe, 1995).

Focus on findings from Power and Bergin (1999)

This study was carried out for the SEU.  It examines a range of neighbourhood management approaches, mainly concentrated on housing, in order to identify good practice within the social exclusion agenda and to give some indication of costs.  The majority of the case studies were in London.

The report is not, in the main, directly evidence-based, in that the details of the research and the basis of the findings are not presented.  Rather, it summarises qualitative views arising from the case studies covering the attributes of the different approaches and their perceived success.  In the context of policing, it provides some evidence on the direct costs of scheme provision, and makes comparisons with more general estimates of policing costs per person/household.  

In all seven areas studied, security is identified as one element of the remit.  In all but one the lead organisations are housing based.  Specifically policing based models are excluded as neighbour as neighbourhood management is the primary focus.  However, in all but one of the case studies, there are links to the police service and in some there are complementary police initiatives.

Power and Bergin cite the example of the Broadwater Farm Estate, in support of the argument that ‘a dedicated neighbourhood police unit is the optimum local service’ (p45). They claim that on this estate dedicated policing has lowered crime rates, increased informal reporting on minor incidents to parents rather than formal recordings, leading to fewer young people getting criminal records and has resulted in better relations with the police. 

Their analysis also provides an estimated costing of localised proactive policing per head of population.  The report claims that localised policing at Broadwater farm costs £67 per head or £200 per household, which is less than one-third of the average cost per citizen in London (£220) but is far more input than police would normally dedicate to single estate of 1000 dwellings. The costs include 1 Superintendent and six police officers, calculated at £200,000. This figure is compared to the average per capita policing cost for the Metropolitan Police services, multiplied by the 3,500 residents on the estate which is estimated at £770,000. They include costings to cover the additional neighbourhood warden/super-caretaking support at £23-£40 per resident p.a. However, the study provides no information on the basis used to establish their estimated costings.

One of the case studies concerns a town centre and stresses the importance of adequate security and policing in such locations as town centre problems spill-over to other neighbourhoods and have a negative impact on the general area.

Power and Bergin argue that policing is the clearest example of a dedicated service that requires neighbourhood level organisation, at least in difficult areas.  They claim that this model has produced measurable benefits in low crime, positive community relations, enhanced sense of security, positive impact on staff morale, neighbourhood conditions, community relations and rent income through increased security and lettability. 

Source: Power and Bergin, CASE Paper 31, December 1999

Social Initiatives

Historically frameworks have drawn a distinction between those responsible for the maintenance of law and order and those responsible for dealing with the consequences of crime.  However, the weight of research evidence points suggests that sustained crime reduction at neighbourhood level can only be achieved through multi-agency partnership working.  This involves undertaking targeted crime reduction alongside longer term interventions to address the economic and physical regeneration of areas, and the improved life chances of residents. (DETR, 2000; Audit Commission, 1999; Power and Bergin, 1999; Osborn and Shaftoe 1995; Morris, 1996).

A number of the evaluations of specific regeneration initiatives, such as SRB and City Challenge, draw important lessons about partnership working (e.g. Brennan, Rhodes and Tyler, 1998).  Although some of the partnerships had clearly experienced problems, the evaluations were generally positive. The value of the partnership approach has also emerged from more detailed locally-based studies.  

The principal benefits of partnership working are seen to be policy integration and financial linkages. The latter provide additional mainstream investment from a range of services and agencies.  Evaluation of SRB projects has highlighted the development of frameworks which bring together issues of crime prevention, enforcement and welfare support for victims of crime.  Furthermore, alliances involving all the key partners have reached strategic decisions about funding, thereby providing a more holistic service for residents (Brennan, Rhodes and Tyler, 1998).  

In general, evidence suggests that partnership working can enhance inter-agency co-operation and improve delivery of programme delivery whatever the scale. Power and Bergin (1999) claim that, in contributing to neighbourhood management approaches in difficult areas, the police and other services benefit directly from better conditions, more security and improved environmental maintenance and that, by operating with direct support in a properly run neighbourhood, their performance can rise.

Neighbourhood wardens

One element of the SEU’s (1998) proposed national strategy for improving the conditions of Britain’s poorest neighbourhoods was the encouragement of neighbourhood warden schemes.  The concept of neighbourhood wardens and the implementation of relevant schemes was subsequently examined by Policy Action Team 6 (PAT 6, 2000) and the Home Office Policing and Reducing Crime Unit (Jacobson and Saville, 1999).  Both these reports suggest that neighbourhood warden schemes appear to be promising.  It is argued that such schemes, which vary considerably in their aims, funding and focus, can help to address many of the problems faced by deprived neighbourhoods.  Preliminary evidence suggests that warden schemes, often in conjunction with other local initiatives and working in conjunction with the police, can contribute to reductions in crime and fear of crime and can help to reverse social and environmental decline. 

A more detailed evaluation of a sample of eight neighbourhood warden schemes supports the view that such schemes do have a role to play in neighbourhood renewal (Stockdale, Whitehead and Gresham, 2001).  The evaluation argues that neighbourhood warden schemes can contribute to reducing fear of crime and increasing people’s quality of life.  Focused schemes can be effective in dealing with sub-criminal activity and minimising the impact of anti-social behaviour. They can fill gaps in existing provision and complement work done by the police, councils, registered social landlords and other agencies.  However, with one or two exceptions, the evaluation provided little support for the view that wardens contribute to crime reduction. Moreover, the evaluation highlights that warden schemes are subject to various tensions and that a range of issues must be addressed if they are to realise their full potential.  Warden schemes need both clear aims and to be tailored to meet local needs and priorities.  They require well-trained staff, strong leadership and supportive management and new schemes require guidance on implementation and good practice. (Such guidance will be provided by the Neighbour- hood and Street Wardens Programme located within the Neighbourhood Renewal Unit, which has overall responsibility for implementing the National Strategy Action Plan. The Programme was allocated £13.5 million to pump-prime warden schemes and to-date some 85 warden schemes have been funded in England and Wales.)  Schemes also need advice on performance measurement and monitoring, and on evaluation, which is essential to answer questions that remain about their longer-term impact.  Most importantly, government, local partners, the community and all those who have a stake in the outcomes of neighbourhood warden schemes, must have realistic expectations of what they can achieve.  The evaluation concludes that warden schemes are a valuable element in a portfolio of initiatives but should not be seen as a panacea. 

5.5
Identifying and targeting vulnerable neighbourhoods

The Association of Chief Police Officers (ACPO) Social Exclusion Portfolio
Recent work by the ACPO Social Exclusion Portfolio recognises the problems which are often encountered by deprived neighbourhoods and their residents and seeks to develop a framework within which the police service can respond to the needs of deprived neighbourhoods.  

The ACPO Social Exclusion Portfolio was established to develop suitable models for applying best value principles to the policing of deprived neighbourhoods and to identify good practice with respect to policing styles.  The terms of reference are: ‘To ensure that policing both enhances and contributes fully to social inclusion, particularly in relation to the effective partnerships and policing styles in deprived or high crime neighbourhoods, thus assisting to reduce crime and build safer communities.’

Project work undertaken by the group, which includes the identification of vulnerable neighbourhoods and consideration of their implications for resourcing and policing style, is being undertaken by senior officers from the seven major urban forces, led by the ACC West Midlands.  This work reflects the growing recognition that concentration on vulnerable neighbourhoods that experience high crime levels could make a significant contribution both to meeting best value crime reduction targets and to neighbourhood renewal.  The work also recognises the need to review whether current resourcing levels are sufficient and to identify appropriate policing styles.  It is appreciated that police managers are likely to be faced with difficult decisions about the resourcing of deprived neighbourhoods, possibly at the expense or detriment of other aspects of policing.  The development work also emphasises the importance of local strategic partnerships in addressing the complexities of neighbourhood renewal.      

The West Midlands Police have been leading the development of techniques for identifying vulnerable neighbourhoods i.e. neighbourhoods which suffer high rates of victimisation and as such are assumed to place disproportionate demands on the police.  Once identified, consideration can then be given to the policing and other needs of such neighbourhoods in terms of resourcing, service delivery and outputs/outcomes.  The rationale for this work is the recognition that tackling the complex picture of disadvantage in deprived neighbourhoods requires a long-term approach that is co-ordinated, clearly focused on outcomes and undertaken in partnership with the community.

The work comprises a number of strands.  The first strand involves identifying vulnerable neighbourhoods and identifying the associated intervention opportunities. The second strand focuses on applying the analytic framework so as to address the problems experienced by vulnerable neighbourhoods.

Identification of Vulnerable Neighbourhoods

The first phase of the work was the identification of demographic factors associated with neighbourhoods which are vulnerable to crime, i.e. experience a high level of crime. (The importance of demographics in understanding the incidence of crime is a feature of the National Intelligence Model (NCIS, 1999)).   The analyses relied primarily on 1991 census data but the model would be improved by incorporating other multi-agency information – relevant data are available but the lack of boundary congruence makes their use problematic.   The initial analyses focused on one Operational Command Unit (OCU) which contained a New Deal site.  The analyses were conducted at sector and beat level – relatively large units of analysis. (Subsequent analyses were conducted at ED level; an ED within an urban area comprises some 5-10 streets.)  Correlational analyses indicated that a number of demographic indicators were associated with vulnerable neighbourhoods.  It is important to recognise that the correlations indicate links with, rather than causes of, crime. Also, the inclusion of a variable does not imply involvement in criminal activity; it may simply reflect a high level of victimisation.  The factors identified at this stage are merely illustrative and may change in future analyses.  [See Focus on ACPO Social Exclusion Portfolio: Identification of vulnerable neighbourhoods - preliminary analyses.]

Analyses for different crime types at ED level

Further analysis was conducted at an ED level for three boroughs in the West Midlands Police area using data on burglary dwelling, vehicle crime, violent crime, robbery and criminal damage (for the three-year period March 1997 – February 2000).  Although this provides a basic vulnerability profile of offender, victim and location characteristics that correlate with each of the above crimes, data inadequacies mean that the results must be treated with caution at this stage. Future analyses will be based on more complete crime data and will also include a wider range of locally available information as well as census data.

Using this approach to analyse local level data, it is possible to identify opportunities for intervention with respect to offenders, victims and locations, both in general and in relation to specific crime categories. [See Focus on ACPO Social Exclusion Portfolio: Identification of intervention opportunities - preliminary analyses.]

Focus on ACPO Social Exclusion Portfolio: Identification of vulnerable neighbourhoods - preliminary analyses

Demographic Indicators associated with vulnerable neighbourhoods (based on analyses at beat level)
Excellent indicators
Levels of unemployment




Single parent households

Good indicators

Levels of vacant accommodation




Levels of households without a car




Levels of 16-24 year old residents

Fair indicators

Levels of local authority accommodation




Levels of flatted accommodation




Levels of ethnic community population




Levels of households without central heating




Levels of overcrowded housing




Levels of 10-15 year old residents

Poor indicators

Levels of private rented accommodation




Levels of households with low amenities
Focus on ACPO Social Exclusion Portfolio: Identification of intervention opportunities - preliminary analyses

Identification of intervention opportunities 

Offenders: Recorded offence data display clear patterns in relation to ages of offending and victimisation.  These highlight the potential that pre-emptive and diversionary intervention can have on offending and the importance of partnerships with local schools.  For example, 39% of those who commit criminal damage are aged 14-21, 12% are aged 15 and 16 years of age and 2.5% are under 10 years of age.  Also, 41% of robbery offences are committed by those aged 16-19 years of age.

Victims: Similarly, there are clear patterns in the ages of victims which vary according to crime type.  

Location: Correlations with demographic characteristics vary with crime types but there are a number of constant themes which indicate the potential for addressing crime through social and physical neighbourhood renewal.  For example, the total unemployed 16+ as percentage of economically active and lone parents with dependent children as percentage of total both emerge in four out of the five crime categories.  Residents aged 16-24 as percentage of total residents, households with no car as percentage of total and ethnic minority residents as percentage of total are present in two out of the five crime categories.  The most significant attributes of those locations where robbery is prevalent are total ethnic minority residents as a percentage of total, households privately rented as percentage of total, households with spaces vacant as percentage of total and percentage of residents aged 16-24 years of age.

Applying the analytic framework

The next step is to use the analytic framework to guide resource deployment, policing activity and service delivery and to evaluate the relation between policing inputs and outputs/outcomes. 

Using a range of demographic and socio-economic data it is possible to identify vulnerable neighbourhoods i.e. those EDs with a higher than average crime rate (i.e. compared with the force area (or OCU) area as a whole).  The analyses so far conducted suggest that patterns of vulnerability vary according to the crime type under consideration.  However, certain OCUs (and forces) are likely to contain higher percentages of neighbourhoods vulnerable to specific crimes.

Those areas which are identified as vulnerable to crime obviously suffer a high rate of victimisation.  (Further analyses are required to relate information about the residence of victims and of offenders to location.  Only then will it be possible to draw conclusions about the extent to which offences, victims and offenders are co-located.)  The identification of vulnerable neighbourhoods is seen as a pre-requisite to a problem solving approach to policing (cf. Leigh, Read and Tilley, 1996; 1998).  It is also seen as a ‘product’ in the National Intelligence Model (NCIS, 2000).  The approach is seen as different from intelligence-led policing in that action is predicated on the basis of ‘community intelligence’ - information about the demographic/socio-economic make-up of the area - rather than on intelligence merely about criminals.  Given that many of the factors which are linked with crime are not under the control of the police, partnership activity is essential.  However, the police can play an important role in developing local partnerships and in sustaining their activity, so that each partner works with their own performance indicators whilst contributing to those of other agencies. 

Those areas which are vulnerable to crime are assumed to generate more demands on the police.  The next step is to determine what, if any, is the relation between demand and funding and other resourcing decisions. Similar analyses are needed relating vulnerability and resource use, in terms of policing activity and style.  Analyses are also required which examine the relation between levels of deprivation, and hence demand, and outputs and outcomes, especially those performance indicators which relate to service delivery.  These analyses have yet to be carried out by the West Midlands research team.  

West Midlands OCU Commanders will be provided with the analytic framework and demographic analysis for their policing area.  They will be able to bid for additional officers from the Crime Fighting fund on the basis of identifying local problem(s) and what the officers will be used for.  The centre will make decisions on allocation.  

Related work in the West Midlands Police

Collaborative work with a local health authority (in Walsall) aims to develop a drugs strategy which reflects both the National Strategy and local conditions.  It became clear that existing intelligence structures were not sufficiently sophisticated and were not adequate to contextualise drugs and crime in the local community.  The current aim is to apply the National Intelligence Model to the problem of drugs and to develop and apply ‘community intelligence’ to place the problem in its local context.  Current work uses post-coded information about drug misusers (held by the local health authority) to map drug use against crime and indicators of social deprivation. The aim is to use ‘community intelligence’ from the health authority, social services and the probation service to understand the spatial relations among drug use, crime and deprivation and then to deploy resources and to task officers appropriately.  These contextual analyses will also inform other groups (e.g. Drug Action Teams) and thereby seek to encourage such teams to intervene proactively rather than merely respond.  

Profiling the London Boroughs

Unpublished research (commissioned by the MPS) examines the relation between various demographic/socio-economic indicators and certain measures of police performance in the 32 London Boroughs.

In the first phase of the research the 32 London Boroughs were grouped on the basis of the Local Index of Deprivation.  Using this index, the boroughs appear to form four discrete groups characterised by low, average, relatively high and high deprivation.  The analysis goes on to examine various socio-demographic indicators and police activity/performance measures across and within the four groups.  Two of the measures examined are number of stops/searches and racial incidents.  Although the means for these two measures increase as a function of deprivation across the four groups, there is wide variation within each of the four groups (personal communication).  Such analyses highlight the complexities of the inter-relationships. Clearly, it would be useful to examine these data further (http://www.policingforlondon.org).

5.6        Joint working and resource issues in deprived areas 

Problems

The Audit Commission’s (1999) review of community safety initiatives concluded that partnership, while essential, was problematic. For example, consultation among partners can be weak; an analytical approach is sometimes lacking; some partners are not fully integrated and there is often evidence of territorialism. Moreover, it is clearly important that community safety work needs to be incorporated into already crowded corporate agendas if it is to be given the organisational priority necessary to prompt appropriate action. The report comments that to-date community safety has not been integrated with other corporate agendas, so this requirement will be a major challenge for partner agencies. There is a clear need to align organisational priorities in formulating strategies to improve community safety, in order to ensure that the appropriate resources are made available for these initiatives, in line with organisational priorities. For example, HMIC 2000 found that pressure on resources leads police services to disengage from youth and schools liaison programmes in favour of other spending priorities.

The Audit Commission and others have argued for the need for partner agencies to identify the relevant areas in which they can act and the appropriate contribution that they can make to developing and sustaining community safety. 

Developing partnership action in vulnerable neighbourhoods

Another strand of the ACPO social inclusion work highlights how the European Fellowship Quality Management (EFQM) ‘Excellence’ model can provide a framework for developing individual agency and partnership strategy and action that can successfully tackle crime and social exclusion in vulnerable neighbourhoods.  By asking a series of questions under each of the model’s headings (e.g. enablers, policy and strategy, people, partnerships and resources, processes and results) the model can encourage effective individual and inter-agency action.  The model emphasises the need to monitor performance against planned outcomes and to evaluate outcomes against inputs with a view to ensuring effective service delivery.  The aim is to enable local police commanders responsible for policing vulnerable neighbourhoods to deploy resources strategically, to create effective partnerships, to develop a local policing style founded in problem solving and partnership working and to implement an approach to policing that is rooted in principles of Best Value.  An analysis of BVPIs which categorises specific Best Value indicators using the victim, offender and location (opportunity) criteria, will help OCU commanders to demonstrate to partners how they can contribute to crime reduction. 

The importance of developing measures which relate to social exclusion and regeneration is beginning to be recognised.  The Audit Commission in conjunction with relevant departments and agencies proposes to develop a set of Quality of Life indicators.  Also, the Cabinet Office Measurement and Performance project  (MAPP) has looked at how performance measures can be used to help support the work of partnerships, such as Drug Action Teams and regeneration partnerships. 

The importance of seeing crime reduction in the broader, inter-agency context is highlighted by an analysis of all those initiatives which have the potential to have an impact on crime.  These initiatives relate not only to crime directly but also to unemployment, neighbourhoods and communities, children and young people, housing and health. (An illustrative list is provided in Section 4.2.)  The range, complexity and inter-relatedness of many of these initiatives demonstrate the impossibility of attributing changes in crime levels to police intervention alone.    

Furthermore, the focus on partnership working will mean more complex arrangements for implementation and greater complexity in evaluating resource use and its impact. There will need to be more extensive collection of data relating to inputs, outputs and outcomes by all participating agencies so as to permit analyses of the links between resource inputs and consequences.

Pressure on resources

Pressure on resources and competing priorities continually force O/BCU Commanders to assess where and how they deploy their available resources.  Discussions with senior officers suggest that, although all areas of the police service would welcome higher levels of resourcing, deprived, urban areas face a concentration of problems which places them under severe pressure.  Many of those responsible for policing such areas would argue that additional resources are needed to maintain even a minimum level of service delivery.  Equally, it is recognised by the majority that the nature of the problems in these areas means that they can be addressed effectively only through partnership working.  However, the fact that many of the partnerships are in their infancy and face communication and data sharing difficulties means that the potential rewards will take some time to be realised.  Also, partnership working which is so essential in deprived areas also has resource implications.  A particular problem at the current time appears to be the lack of monies for ‘joined up’ work, such as partnership initiatives requiring matched funding.  The pressure on resources in deprived areas can be exacerbated by the challenges of translating the rhetoric of partnership into action.
5.7 
Summary

Direct evidence on the relation between deprivation and policing is very limited.  There is evidence that additional resources can have an impact on targeted crimes and other aspects of life in deprived and non-deprived areas alike.  But, ‘more’ policing is not necessarily welcomed.  Differences in perceptions of the police are related not only to disadvantage but also to contact with the police.  Experience and perceptions of the police are also related to ethnic group membership.  However, it is not clear that differences in perception always reflect differential service delivery.  Indeed, evaluations of specific initiatives show great variations in satisfaction.  Current work, which links crime with socio-demographic factors at neighbourhood level, aims to take account of such factors in the future when allocating resources and directing effort at a local level.   Pressure on resources is an issue in both deprived and non-deprived areas, but it is recognised that the potentially disproportionate pressures experienced by deprived areas and the growing emphasis on joined-up, area-specific responses may lead to difficult resourcing decisions in the future. 
6.
Variation in other service provision and performance 

6.1
Criminal Justice System
The Police Service acts as a gateway to the other operational agencies and services which contribute to the maintenance of law and order. These include the Crown Prosecution Service (CPS), Serious Fraud Office, Magistrates, Crown and Appeal Courts, the Prison Service, Probation Service, Criminal Defence Services, Criminal Injuries Compensation Scheme for Victims, and other victim and witness care services. 

There are a number of problems in attempting to link the performance of the various agencies which form part of the Criminal Justice System (CJS) to deprivation at an area level. The most salient issue is that many of these agencies do not provide services directly to local populations. In many cases it would be extremely difficult, if not impossible, to determine the level of service delivered to residents of particular areas – and almost certainly impossible to link service delivery to areas of deprivation, since these services do not have a local area focus. For this reason Bramley et al. (1998), in their analysis of public spending at local area level, excluded most of the services in this sector, including prisons, courts and the legal system as being essentially national in character. Bramley identified as an exception to this the probation service, which has identifiable clients who (generally) have addresses which can be linked to local authority areas or wards.  To the extent that the courts and the prison service have local catchment areas, and were the data to be available, similar arguments could be applied in these cases.  Legal advice, and victim and witness care services are further exceptions.  

Issues of data collection and boundary alignment in the CJS

In 1999 a Strategic Plan 1999-2002 and a Business Plan 1999-2000 were produced for the whole of the Criminal Justice System (Home Office, Lord Chancellor’s Department and Attorney General, 1999).  The purpose of the Strategic Plan is to set out key aims and objectives for the Criminal Justice System, and to highlight ways to improve how various parts of the CJS work together to achieve these aims. The strategy recognises the need for the diverse elements of the system to work together more effectively, and proposes a number of measures designed to overcome some of the current difficulties which hamper joint-working between agencies in the criminal justice arena.

One of the main issues highlighted by the document is the difficulty of information exchange between the various parts of the system.  The use of different recording systems results in delays and inefficiencies in the way that the system processes cases. The Strategic Plan therefore outlines proposals for the development of a medium-term strategy to integrate information systems and improve business processes among the Police, CPS, Magistrates’ Courts, Crown Court, Probation and Prisons. The Integrating Business and Information Systems (IBIS) project will enable the electronic exchange of information between different parts of the CJS, which should improve the efficiency and effectiveness of the system in processing cases, and develop the evidence base on criminal justice procedures. 

A further issue which impedes effective joint working between criminal justice agencies is the fact that the current boundaries governing the different services do not match. Ministers have agreed that the 42 local Police Service areas should be adopted to determine the local boundaries of all CJS agencies. The Strategic Plan outlines a number of measures to align the boundaries. These include the recent restructuring of the CPS consistent with Police Service areas, and proposals to align the Probation Service in the same way. There are also proposals to restructure the Prison Service so that its boundaries do not cut across Police Service areas, and to amalgamate Magistrates’ Courts Committee areas. Consideration will be given to aligning other boundaries such as those of the Crown Court. The alignment of these boundaries in the future will greatly facilitate the collection of information regarding service delivery in different areas.

Costs of the CJS

A model of costs and flows through the criminal justice process, developed in the Home Office, in collaboration with the Lord Chancellor’s Department and the CPS, provides estimates of average CJS resource costs for different types of crime (Harries, 1999).  This model draws on activity sampling of CJS staff and court time and on flows of defendants through the system, and on resource costs from CJS agencies, to provide resource costs estimates for all agencies in the criminal justice process.

Performance measures for the CJS

The Strategic Plan sets out performance measures and targets for the whole of the CJS related to meeting its strategic aims. A number of the proposed measures mirror those included in the BVPIs for police services, and are intended to be drawn from the same identified data sources. These include: the level of crime (to measure growth of crime), the level of fear of crime, and the level of public confidence in the CJS – all to be measured by data from the BCS.  The CJS indicators also propose including measures of the level of disorder based on BCS data. The possibility of analysing BCS data by ACORN category means that these measures could provide some indications of differential perceptions and attitudes in deprived and non-deprived areas. However, unless they are modified, the size and structure of the sample limit the conclusions that may be drawn. 

The CJS indicators also include a number of elements for which data are not currently collected and which will require the development of new measures.  These include: the economic cost of crime, measures of just processes and outcomes, measures on the rights of defendants, time from arrest to sentence or other disposal for all offenders and the satisfaction level of victims, witnesses and jurors with their treatment in the CJS. It is possible that these measures could also be used to assess the relation between deprivation and performance of elements of the CJS, provided that they are collected alongside relevant socio-demographic data, and are susceptible to analysis at a sufficiently small level of aggregation to show meaningful results. In practice this would mean analysis at the very least at local authority borough level, and more desirably at ward or enumeration district level.

Thus, although the Departments have set performance measures for the CJS as a whole, the strategic plan notes the existence of a number of problems with the quality, completeness, consistency, relevance and transparency of the basic data agencies currently collect. The report concludes that there needs to be agreement at local and national level about what information should be collected and how it should be used to determine joint action to improve performance.

6.2
Probation Service

Probation services are currently organised around 54 area committees. However there are proposals to align Probation Service boundaries with Police Service areas (see above).  Probation Service responsibilities include providing pre-sentence reports to courts, running bail hostels, and supervising probation, community service and combination orders. Unlike the Police Service, whose focus is on offences, the Probation Service is client-based. For this reason Probation Service data can be analysed down to ward level based on residence of clients. In his analysis of public spending at local area level, Bramley et al. (1998) found that non-prison specific expenditure (which is 80% Home Office and 20% local authority) was lower than the national average in two of the case study areas (Nottingham and Middlesex) but higher in the third (Merseyside).  In Liverpool, expenditure was positively related to deprivation and even more strongly to tenure, as well as being concentrated in central areas. 

6.3
Crown Prosecution Service

Since April 1999, the CPS in England and Wales has been organised around 42 areas which are congruent with police service areas. However, the current data collection systems within the CPS do not enable any analysis to be conducted to determine patterns of service provision at local level.  There is currently no central database for the CPS as a whole and all information is held locally. Moreover, the CPS only collects statistics for internal performance related to numbers of cases and their outcomes. These case statistics are not broken down by offender and no demographic information about offenders is collected. The CPS does have a racial incident monitoring scheme to track whether the racial motivation element is taken into account throughout a case history.  However, these figures are only available at CPS area level.

6.4
Courts

Information on various aspects of the performance of the Courts is collected by a number of different agencies including the Lord Chancellor’s Department and the Home Office. However, the data collected are essentially management information related to the processing of cases. Almost no demographic or area-coded information is collected which would allow analysis of differential performance in deprived and non-deprived areas. 

The Lord Chancellor’s Department collects statistics from courts’ casework data in 14 generic categories, recording volumes of cases, trials, sentences, appeals, but collects no information around area demographics. The Home Office collects sentencing statistics which are presented by Court areas and can be tabulated by police service areas as a best approximation for comparison with other agencies in the CJS.  However, sentencing statistics record only the age and gender of defendants, and the court code.  Although these statistics permit analysis of spatial variation in terms of court location, they do not permit analysis in terms of deprivation.  There are currently plans to introduce the postcoding of sentencing data.  This would facilitate small area level analysis and would enable sentencing patterns to be related to deprivation.  However, these data will not be routinely collected for five to ten years.

Some research has been carried out to examine service provision in different areas within the CJS.  A recent report produced jointly by the Lord Chancellor’s Department, CPS and Home Office (1999) found considerable variation in the time taken to progress cases through the Magistrates courts. For the most serious cases it takes between 60-100 days to complete a case on average.  The number and length of adjournments are major determinants of the time taken by cases, but there is no single national source of data on reasons for adjournments.  The report also highlighted major problems with the liaison between the police, CPS and courts and other public bodies which accounted for half of the ineffective hearings. However, no attempt was made to analyse these findings with respect to local area conditions, such as levels of deprivation.

The Lord Chancellor’s Department is commissioning research to look at evidence of direct discrimination and indirect discrimination against ethnic minorities in the courts, and another project looking at gender differences. This research might cast light indirectly on the experience of residents of different areas, although the focus on individual characteristics will make it difficult to draw generalisable lessons that will be applicable to areas as a whole.
6.5 Prisons

Her Majesty’s Prison Service maintains some 135 prison establishments (some of which have private sector involvement), together with a further 35 training units and other/central services.  There are twelve categories of establishment: female closed, female local, female open, Category B, Category C, dispersals, male local, male open, male remand centres, male closed youth offenders institution (YOI), male open YOI, and male under 18s.  Although there are analyses comparing different types of institutions, there are no analyses which relate prison service performance indicators to deprivation based, for example, on offenders areas of residence.  

Where convicted offenders serve their prison sentence depends upon the nature of the offence/length of sentence and the availability of accommodation in an appropriate establishment.  Given the uneven distribution of different types of establishment in England and Wales and the rising prison population, one area of potential concern is the distance between an offender’s home and the prison to which he/she is allocated.  Given the likely concentration of offenders in particular neighbourhoods (i.e. deprived neighbourhoods), demand for prison places is likely to exceed supply in certain areas.  This may result in prisoners from deprived areas being more likely to be sent to distant establishments.  This can create difficulties for those family and friends who wish to visit and reduce both the family contact and social support available to prisoners from deprived areas.  No data are currently accessible which might throw light on this supposition.  

6.6 Advice and Support services

The Access to Justice Act (1999), the provisions of which came into effect on 1 April 2000, established the Legal Services Commission (LSC) - formerly the Legal Aid Board - to co-ordinate and oversee the provision of legal aid and advice services. The LSC allocates funds to priority areas through contracts, and works in partnership with Local Authorities and other funders of legal services. The priorities of its work are set at national and local levels to ensure that resources are spent on areas of greatest need. The reasons behind the changes implemented by the Act were outlined in the Consultation Paper on the Community Legal Service. This stated that different types of service are distributed unevenly across England and Wales, that need is not coherently assessed (because funding for advice is provided by a range of bodies) and that, as a result, funding does not consistently follow need. The Paper specifically emphasised that levels of need vary widely between relatively small geographical areas, and stressed the importance of a system of local needs assessment as the most effective means of targeting provision at those in need (Lord Chancellor’s Department, 1999). Elsewhere discussions of the relative merits of rationing and cost-containment in legal services have argued that whatever solution is adopted, claims on available resources would still have to be prioritised (Dingwall, Fenn and Tuck, 1998).

Eligibility for legal aid is means tested. Claimants must have a weekly disposable income of less than £80, and disposable capital of less than £1000. However, the Assessment of Need for Legal Services Document produced by the Regional Legal Services Committee (1999) points out that in seeking to determine levels of need on an area basis – rather than on an individual basis - no national information is available on income and capital.  Therefore, need cannot be estimated in this way. The report concludes that data on benefits currently constitute the best available proxy measure for eligibility for legal aid. Income support data are the only data which are available at a sufficiently local level i.e. ward level. 

In addition to the use of benefits data to assess likely overall eligibility for legal aid, predictive models have been developed for assistance in relation to certain categories of law.  These identify key factors which are likely to indicate the need for legal help in particular categories of work.  Models have already been developed for debt, housing, and welfare benefits services. Work is on-going to develop models for immigration work and  “general eligibility”. All of the predictive models draw on socio-demographic data, and point to the lack of available data at appropriate local level for modelling.  Frameworks for local level needs assessment have also been developed (Moorhead, 2000). However, the report sounds a note of caution in using indices of deprivation to calculate the need for legal aid services. The report comments that the Jarman index, for example, is based on factors which affect the workload of primary health care professionals, not all of which are relevant for assessing the demand for legal services. But, the report concludes that both the Jarman and DETR indices provide useful background information about the relative locations of deprived populations.

The Legal Services Commission also collects data about the customers of its services.  The data recorded includes the subject matter of advice sought, the type of proceeding (plaintiff, defendant, third party), the age, gender and financial circumstances (through eligibility) of clients, and their names and addresses including postcodes. The collection of postcode information means that it should be possible to conduct some detailed local level analysis of demand for and use of legal aid and advice services in deprived and non-deprived areas. However, this analysis has not as yet been undertaken.  

Other agencies such as Victim Support also serve local populations.  However, the current information systems do not permit any analysis of differential need or service provision in deprived and non-deprived areas. Funding allocation to victim support services is calculated by size of area, crime rate, and other factors which affect the cost of service provision.  With the exception of crime level, funding is not related directly to deprivation. Moreover, the regular data collected by victim support services covers only the number of people seen, and do not contain demographic information. There are, however, plans to collect a broader range of data about clients of victim support services once their new referral system software is put in place.

6.7 
Summary

The only area, other than policing, where there has been analyses directly relating deprivation and expenditure is the probation service.  Even here, the material is very limited and does not show a consistent pattern.  In this and in many other contexts, the development of geo-coded information would make such analyses possible in the future.  However, in most instances residential location is not, even in principle, an important element in determining either desirable levels of service provision or method of delivery.
7.        Overview and conclusions 

This final section sets the review in context by reiterating some of the key relationships underpinning the questions posed, and outlines the key findings that emerge from the review.  It identifies the major barriers to addressing the relation between policing (and other elements of the CJS) and deprivation, and highlights opportunities for future work.

7.1        FindingsPRIVATE 

PRIVATE 
Introduction
Three distinct stages are required in order to evaluate resourcing and effectiveness of policing and other criminal justice services in deprived as compared to non-deprived areas:

i)
clarification of the links between crime and area-based deprivation and their impact on residents;

ii)
assessment of the level and nature of police resources made available in deprived and non deprived areas; and

iii)
determination of the links between the input of resources and the outputs and outcomes of policing, in particular their impact on levels of crime and fear of crime.

When evaluating the evidence it is important to stress that most area-specific analyses are either based on deprived areas (with little or no comparison with non-deprived areas) or on person-specific attributes - either in terms of the victim or offender.

i) 
crime and area deprivation
The evidence from the literature clearly shows that there is more crime and disorder in deprived areas as compared to non-deprived areas - whether at local authority/BCU, ward or ED level. Because perpetrators tend to reside near where they commit offences and near their victims, there is also evidence of higher co-location between victims, offences and offenders in deprived than in non-deprived areas.  Similarly, there are higher concentrations of repeat victimisation and of repeat offenders.

Once the make-up of the population in deprived as compared to non-deprived areas is taken into account, the evidence of area-specific concentration is less clear-cut - in other words, the evidence for a disproportional area- specific effect is not clear.  There are suggestions that the nature of the area may impact on the types of crime committed, but no quantitative evidence. Although there appear to be increased levels of low level problems, such as rubbish, noise, street gatherings, uncontrolled dogs etc., it is not clear that these problems are inherently related to higher crime levels.  
The variation in crime levels within deprived areas, even when attributes of the population are taken into account, is considerable - as it is within non-deprived areas. 

The concentrations of crime observed in deprived areas are strongly associated with increased fear of crime and concern about policing.  However, there is some, limited, evidence that those who live in high crime areas and repeat victims are more, but not proportionately more affected than those in low crime areas.

High crime rates are closely associated with negative attitudes to the area.  These in turn are seen as impacting on both involvement in the community and business investment in that community.

The evidence on crime and area deprivation thus suggests that there is more crime and probably (but not certainly) proportionately more; that much of the higher incidence of crime relates to concentrations of types of people rather than to the specifics of the areas; but that area deprivation may impact on the nature and extent of crime.

ii)
police resources
To a significant extent, local police resources are allocated in relation to workload and therefore in relation to ‘demand’.  As crime is higher in deprived areas, demand-led resources are equally higher.  Resources per head of population are certainly higher in deprived areas.  What is not clear from the evidence is whether they are proportionately more - i.e. that resources per crime are higher.

The basic level of resources is seen as too low across the country, whether in deprived or non-deprived areas.  Over and above the basic resourcing, there are growing numbers of special initiatives against particular crimes and, increasingly in high-risk areas.  These mainly target one, or a small number, of specific offences and in consequence tend to concentrate resources in deprived areas or, more usually, in parts of these areas, based mainly on offence-specific statistics.  They often reallocate resources from basic levels of (responsive) policing, and also may change the mix of policing strategies.

In principle, there may be economies of scale in policing as a result of concentrations of perpetrators, offences and victims.  Equally, the police may see it as worthwhile to concentrate more resources in these areas.  There is no evidence to determine which, if either, of these hypotheses is correct. There is evidence of concentrating resources in hot-spots which are often within deprived areas, but are also at transport nodes and in business and entertainment (i.e. non-residential) areas.

Overall, the evidence on resourcing shows that the allocation of police resources is offence rather than area-based. However, because of the local concentrations of people involved in crime as victims or perpetrators this results in higher levels of resources in deprived areas (or parts thereof), both with respect to basic local police services and special initiatives.  Again, although it can be shown that there are more resources it cannot be shown that there are proportionately more – e.g. more per crime rather than per head of population.

iii)
effectiveness
There is very little quantitative evidence on the links between resources, outputs and outcomes, even at the national level. In particular, there is little or no evidence on the costs of policing per arrest or clear up. 

There are some limited qualitative assessments and some hypotheses which can be inferred from the evidence. It might, for instance, be expected that, because of the concentrations of repeat offenders, arrests in a deprived area might lead to proportionately more detections.  Also, there may be spatial economies of scale because of co-location and secondary offences. However, there is very little direct evidence on these issues or about the mix of crimes and clear ups, the chance of successful prosecutions or other demonstrations of effective policing. 

The impact of reduced levels of resources for basic services appears to be less visibility, a smaller proportion of crimes reported, more crimes not addressed and greater fear of crime. 

There is some evidence of crime reduction and other benefits from particular concentrations of resources and specific initiatives.  There are also examples of area-wide reductions in crime. However, there is also evidence of displacement to other areas and concern that the impacts may be short lived if resources are time limited.

Particular mixes of policing strategies (e.g. patrols and stop/search) appear sometimes to be seen as increasing harassment, as well as providing increased security.  

More generally, the impact of special initiatives, whether area based or directed at specific crimes, appears to be higher visibility, more crimes reported and addressed, more clear ups in absolute terms and less fear of crime but greater concern among particular groups about police harassment.  What is not clear is whether there are proportionately more clear ups, especially in the longer run; whether, if there are, this reduces the next round of criminal activity; and whether overall crime rates are reduced or whether simply displaced to other areas.  

Summary of key findings

· There is very limited evidence that directly addresses the question of whether the outputs and outcomes of policing activity in deprived and non-deprived are comparable.

· Available evidence does suggest that where resources are directed at specific problems in deprived areas they can have an impact on crime reduction. 

· Many of the successful interventions in deprived areas rely on partnership/multi-agency working to address the inter-linked problems in such areas.

· The presence of multiple interventions in deprived areas makes it difficult if not impossible to determine whether outcomes, such as crime reduction, are directly attributable to police activity. 

· Survey results suggest that people who live in deprived areas express more negative views about the police than those in more affluent areas.

· Reactions to the police are related to demographic/socio-economic characteristics and to personal contact with the police.

· Members of ethnic minorities and marginalised groups within society express more negative views about the police service.

· Irrespective of whether actual service delivery is related to deprivation, people’s constructions and perceptions of police activity are related to experience of both disadvantage and police contact. 

· Access to the police appears to be self-limited among certain groups – such as those dissatisfied with the police and those who have been stopped/arrested – by an unwillingness to report victimisation.

· Self-limiting access may also apply to members of certain groups who believe the police will not take them seriously.

· Stop and search data, although notoriously difficult to interpret, do suggest that the tactic of stop and search impacts disproportionately on members of ethnic minority groups.

· Certain policing activity, such as patrols, although generally welcomed, can lead to allegations of over-policing, especially in deprived areas. 

· There is evidence that some policing tactics in deprived areas are designed to impose social control rather than to enforce the law. 

· In terms of perceptions, people’s experience of deprivation and negative experiences of policing may serve to reinforce each other.

· The differential reaction to policing activity in deprived and non-deprived areas may suggest an ‘ideal-point’ model of policing, whereby the appropriate level and style of policing is context dependent.

· Evidence from studies linking policing to regeneration suggests that a locally-based police presence (or neighbourhood warden scheme) can contribute to neighbourhood confidence and renewal, at least in the short term - there is as yet little evidence about long-term impact.

· Although policing services in deprived areas may receive more resources than those in non-deprived areas, the resources available appear insufficient to cope with the concentration of problems and higher demand. 

· Although the police service may seek to provide the same level of service to everyone, inadequate resourcing may mean that it is unable to achieve this goal.

· The existence of differences in service delivery is likely to mean that negative perceptions may be validated in reality.

7.2 
Barriers

A number of factors have contributed to the lack of direct evidence concerning the relation between policing and deprivation.  These centre on the nature of the questions asked, the limitations of crime and deprivation data and the inadequacies of data relating to policing inputs and outputs/outcomes. 

The nature of the questions posed

The relations among deprivation, crime, resource inputs, and outputs/outcomes are complex. Although it may be possible to demonstrate that some of the key variables are associated with each other, the causal links are less clear. Assumptions are required about how the various factors are related to and impact on each other.  Essentially, it is necessary to adopt a pragmatic model, whereby higher levels of resourcing for the police are assumed to lead to increased performance and service delivery.  

Even then resourcing estimates at local level are difficult to obtain. The process of identifying and costing inputs to police activity is in it infancy.  Output and outcome measures are relatively primitive. Furthermore, it is often difficult, if not impossible, to link inputs to outputs/outcomes.

There are very few studies which provide direct comparisons of deprived and non-deprived areas.  Those that do exist are restricted to comparisons of crime levels or, in some cases, of resource allocations.  In order to draw any conclusions about differences in performance and service delivery, it is necessary to draw inferences from studies conducted for other purposes. This raises issues of interpretation, including generalisability and context effects. 

Limitations of crime and deprivation data

There is a general lack of confidence in the validity and reliability of crime statistics but they do provide the most accessible data source for examining traditional outcome measures of police activity, such as crime reduction.  In the past, it has not been easy to compare deprived and non-deprived areas with respect to such measures for a variety of reasons.  These include:

· concern about the validity and robustness of crime statistics;

· the lack of national crime data disaggregated to an appropriate unit of analysis;

· the lack of boundary congruence between operational units in the police service, local areas (e.g. local authorities, wards, EDs) and organisational units in other services who have information concerning deprivation; and

· the lack of geo-coded crime statistics and other agency data.

Crime and deprivation statistics

Actual, reported and recorded crime statistics

Attempts to examine the relation between deprivation and crime are hampered by the limitations of existing data. There is a need to distinguish between actual, reported and recorded crime levels. However, while nationally collected statistics exist for recorded crime, actual and reported crime levels can only be estimated. The BCS is considered to be the most authoritative source for estimating actual and reported crime levels.  It is also a major source of data on people’s fear of crime and their perceptions of the police. But, this is a national survey based on a relatively small sample. Both small area comparisons and the ability to link perceptions to recorded crime at local level are restricted by the sample’s size and structure.  

Surveys conducted at force level also provide information about people’s perceptions of police performance and related issues.  Inclusion of performance indicators related to estimates of actual crime levels, fear of crime, and feelings of public safety in the new suite of Best Value indicators will oblige police services to gather data on these issues locally. However, Police Authorities will not be required to set local targets for these indicators until 2002/3 using baseline data provided by the BCS to be conducted in 2001.  (This assumes both a larger sample size overall and larger area quotas.)

Boundary differences between the police and other services

Many of the crime statistics which are currently available nationally are collected at police service level. In the past police service areas and local authority districts did not usually correspond (see Reilly and Witt, 1996; Witt et al., 1999). The differences in boundaries between operational police units, local authorities and other agencies greatly complicate the correlation of crime statistics with other relevant demographic data and the exchange of information.  The situation has improved since the implementation of the 1998 Crime and Disorder Act, which resulted in the creation of Crime and Disorder Reduction Partnerships. These are designed to co-ordinate a multi-agency approach to community safety issues and have been established using local authority boundaries. However, as highlighted earlier [Section 4.3] the boundaries of many police BCUs and beats are still not congruent with those used by local authorities or with the organisational units of other agencies who collect information concerning deprivation. 

Absence of data at local level

Even where it has been possible to achieve an acceptable degree of correspondence between police service areas and local authorities, their usefulness for analytic purposes is limited.  Areas of this size are too large to generate a meaningful analysis of deprivation and its impact. Although deprivation is frequently discussed at local authority level, this is not necessarily appropriate for comparative analyses of performance and service delivery.  Deprivation is unevenly distributed within boroughs and so analyses using smaller units of analysis (such as EDs or postcodes) are likely to prove more productive. 

The crime data which would be necessary for mapping crime to other variables at local level, are not routinely available.  Where locally-based data are collected they are held in different formats by different police services so are not nationally comparable. As a result, most of the studies undertaken to examine the relationship between deprivation and crime have drawn on aggregate data. The problems inherent in using aggregate data on crime rates to test models of individual crime decisions is well-documented (e.g. Blumstein, Cohen and Nagin, 1978; Carr-Hill & Stern, 1979; Farrington et al., 1986). Ideally one would need to assess socio-economic factors influencing criminal activity at the micro-level. Unfortunately the current level at which police data are collected makes it very difficult if not impossible to generate meaningful correlations with socio-demographic factors at local level.  These problems led Witt et al. (1999) to conclude that ‘To our knowledge panel data gathered on police service units remains the lowest level of aggregation where we can readily take account of the economic characteristics of the population.’ (p.395).

The availability of crime data at sub-force level will improve from 2001 with the systematic collection of crime figures at BCU level (closer to the size of Local Authorities).  Analyses using these data will provide some insights into crime levels in deprived versus non-deprived authorities.   However, BCU and local authority areas are still too large a unit of analysis to map deprivation meaningfully. A single local authority may contain wards, EDs or postcodes with high levels of deprivation alongside others which are relatively affluent. But, crime data are not available for levels below BCUs, except within individual police services.  Also, local police beats typically do not correspond with local authority or other area divisions.
Geo-coding and data sharing 

The government’s vision of a joined-up approach to tackling the issues faced by local communities and increasing service delivery at neighbourhood level, highlighted the need for data sharing between agencies (as set out in the 1998 Crime and Disorder Act section 115). However, there are problems with translating the principles into practice.  Many agencies express concerns about protecting the anonymity of individuals and issues of data warehousing, systems joining, protocols on data sharing, comparability of data and accountability.

Issues of comparability of data and the need to map crime and deprivation meaningfully at neighbourhood level has led to calls for geo-coding of police and other relevant data. The Home Office is examining the possibilities of postcoding both crime and offender data. However, these systems will not be fully operational in the near future and localised projects remain the only current source of such information.

For example, Project LION (London Information On Net) which is being tested in the London Borough of Lewisham prior to being implemented pan-London, provides a database containing multi-agency data. Agencies which have supplied data include the Metropolitan Police Service, the local authority, the relevant health authority, the London Fire Brigade, the Probation Service and the London Ambulance Service. The available datasets vary in their level of disaggregation but most are referenced by ward and, in some cases, by ED.  (It is likely that postcoded information will be made available in the future.) The aim of the ‘proof of concept’ scheme in Lewisham is to use the geographically coded information from a range of agencies to support joined-up working to address problems of crime and disorder.  By developing and supporting new processes for joined-up working, Project LION aims to target resources more effectively and ultimately to reduce the demand on services caused by crime and disorder. 

Linking inputs with outputs/outcomes

Bramley  et al. (1998) highlight a number of practical problems in attempting to cost policing activity and relate input costs to outcomes. Many of these problems derive from lack of data on both the input and the output side.

Inputs

Disaggregating expenditure to local areas is often difficult, if not impossible. Major difficulties arise not only from the lack of congruence between local authority wards and police operational areas but also from the functional organisation of policing. Bramley was forced to rely on estimates of expenditure for local areas based on total police budget for operational units, working from stations with day-to-day responsibility for case study territory. The budgets were variable in the detail they included and the scope of higher level functions excluded.  His estimates were based on apportionment of operational budgets for management areas to wards on the basis of proxy indicators of workload, such as incidents or calls. However, aggregated measures of workload do not differentiate between residents/non-residents, or between private/other buildings etc.  More recently, Brand and Price (2000) were forced to rely on just one police service’s activity sampling exercise to estimate the proportion of police activity that is crime-related.

Activity driven estimates may anyway be an inadequate guide to the ‘final incidence’ of benefits which flow from the activity. For example, lower insurance premiums may disproportionately benefit the more affluent. It can be argued that it is perhaps better to see police apportionment as providing evidence on how much the costs of the general public good are affected by particular urban social and physical conditions. But even then, estimates are crude because some aspects of cost (e.g. police patrol) may be driven more by the population and area to be covered than by volume of incidents.

Outputs/outcomes

The position concerning performance and service delivery is equally problematic. Existing measures provide only limited insight into access to police services and service delivery. There is a need to develop measures which tap into both provision and quality of people’s experience at a local level. The measures available provide only partial information about policing activity and people’s experience of such activity.  Where such measures do exist, they are rarely available at local level.  Data are needed which are statistically adequate to reflect genuine contrasts in local experience of service delivery and quality, and which provide both detailed location coding and reliable trend information.   

Links 

There has been little analysis of how resource inputs are related either to the outputs of police activity, such as arrests, or to outcomes, such as crime reduction or perceptions of community safety.  This deficit derives as much from the fact that such analyses have not been seen as a priority in the past, even at a national level, as from the lack of relevant data at local level.  

7.3 
Opportunities

Changes in both the level at which data are collected and the nature of those data offers enormous potential for enhancing our knowledge of the relation between policing and deprivation.   However, this potential will not be realised unless additional data are collected, especially in relation to policing resources and outcomes, and unless further analyses are conducted at an appropriate spatial level. 

Increased boundary congruence

From April 2000, some crime data has been available at BCU level across the country. However, crime reduction information (based on year-on-year comparisons) will only start to become available at this level of disaggregation from 2002. Moreover, preliminary information on trends in crime reduction will only be available at this level of disaggregation from 2003. So, although the increased boundary congruence will facilitate comparisons, their full benefit will not be realised immediately.  The existence of both crime information at BCU level, combined with the development of families of BCUs which police similar – in socio-demographic terms – environments will encourage analyses at a more local level. Such data will allow comparison, within families and across the country, of overall crime/types of crime by BCU and, at a later date, of crime reduction.

Inputs, costs and links with outputs/outcomes

Previous work (e.g. Stockdale et al., 1999) and current experience of evaluating programmes funded under the Crime Reduction Programme indicate that the principles of economic evaluation are only just beginning to be applied to policing activity. More information is required on policing inputs and associated costs – current data collection is both ad hoc and incomplete. Only when there is information on policing resources at BCU level will it be possible to compare costs per crime or costs per crime reduced. Also, until there is evidence on the resourcing of police activity at local level and on the links between resourcing, inputs, costs and outputs/outcomes, it will be impossible to address basic questions about service provision and effectiveness, or how they might vary across areas and/or groups.  Analyses of effectiveness and service access at local level also require more sensitive measures than those currently available – there is a need to ‘tap into’ all those aspects of policing which are likely to affect service delivery, access and performance.

Availability of relevant data 

The inadequacies of the information available at neighbourhood level has already been noted in the PAT 18 Report and recommendations made for future data collection (SEU, 2000b). The recommendations deal with various categories of deprivation and social exclusion, including crime.  The PAT 18 Report identifies three types of crime information which are needed: fear of crime; numbers of different types of crime, including domestic burglary, autocrime and violent crime; and, offender data.  These data types come from different sources (e.g. local surveys, the BCS, recorded crime statistics, Police National Computer and the Probation Service) and will necessarily be of differing degrees of robustness and validity at local level. Moreover, there are no proposals to collect information on costs of policing or on policing activity, outputs or outcomes.  In consequence, the proposed data types make only a limited contribution to informing our understanding of service delivery and access. Additional performance measures will be required if conclusions are to be drawn about the relation between deprivation and the quality and performance of the police at local level. 

Relevant measures at local level will fall into a number of different categories. Some measures will only be appropriate at certain levels of disaggregation.  The measures suggested here are intended to be illustrative rather than definitive or exhaustive. [See Focus on potential measures of policing resources, outputs and outcomes.] Also, it will be important to include measures which focus on the quality both of police activity (e.g. preparation of case papers) and of police-public interactions.  A focus on quantitative performance measures, at the expense of indices of quality, can result in such measures acting as perverse incentives. 

In order to generate a more complete picture of the demand for policing services – especially latent demand – data are required from a wide range of agencies.  Data sharing raises issues of confidentiality and data compatibility.

The growing recognition of the usefulness of geo-coded data – from all relevant sources – will encourage locally-based analysis of key relationships.  The focus so far has been on examining the relation between crime levels and deprivation. The wider availability of geo-coded data will not only allow such analyses to encompass a broader range of data from relevant agencies, but will, in principle, also permit examination of the relation between policing (and other agency) inputs and outputs/outcomes.  Such analyses assume that the police and other relevant agencies have the necessary IT equipment and technical support to generate the necessary data.  These issues will be key to the success of Project LION and similar projects designed to encourage data sharing and joined-up working. However, unless there are common standards for the collection and exchange of information and for data analysis many of the potential benefits of datawarehousing to support inter-agency co-operation will not be realised.

Partnership working 

The existence of CDRPs creates an ideal opportunity to examine the impact of partnership working in relation to deprivation.  All 376 Partnerships were asked by the Home Office (Crime Targets Task Force) to provide a report describing their achievements during the year April 1999 to March 2000.  They were asked about the extent to which explicit aims had been met and to identify those factors which were instrumental in achieving success or which had impeded success.  An accompanying questionnaire requested specific information about overall crime and specific crime categories.  Analysis of these returns in relation to deprivation would provide information about differential patterns of crime reduction and other performance achievements.

Focus on potential measures of policing resources, outputs and outcomes
Resource allocation

Budgeted workforce targets; actual levels; actual levels as percentage of targets.

Outcome of application of within-force resource allocation formula.

Costed policing plan: functional and spatial allocations.

Size of budget under local control.
Access to policing services

Distance to police station.

Opening hours of police station front offices.

Crime management units: hours open for telephone reporting of crime and disorder.

Speed of police response to emergency calls.

Level of support provided to witnesses.

Level of failure to report victimisation

Style of policing

Percentage of staff on uniformed operational patrol.

Number of person-days spent on uniformed patrol.

Nature and deployment of community response teams.

Deployment of specialist teams e.g. drugs.

Number of warrants granted for drugs searches.

Number of anti-social behaviour orders granted.

Number/nature of neighbourhood warden schemes.

Disproportionality 

Number/percentage of ethnic minority stop/search.

Stop/search arrest rates.

Number/percentage of resented stops.

Satisfaction with policing services and access

Public attitude survey data.

Front-office questionnaire data.

Staff perceptions and satisfaction.  [Note: MPS-wide staff survey on-going.]

Complaints against the police.

Reasons for failure to report victimisation

Levels of/changes in crime and disorder

Total notifiable offences (TNOs).

Number of particular types of offences.

Crime associated with deprivation as a percentage of TNOs.

Race/hate crime allegations and referrals to Community Safety Units.

Crime reduction – overall and in relation to particular crime categories.

Reduction in disorder calls/incidence of quality of life crimes.

Performance policing plan objectives.

Arrests and detections

Number of arrests 

Level/percentage of judicial disposals for key offences.

Number of unexecuted warrants.

Partnerships 

Performance against CDRP objectives.

Formal links with local community e.g. gay groups; ethnic minority groups; business/town centre partnerships. 

Number of multi-agency schemes operating e.g. drug action referral schemes, domestic violence forums.

Number of schools involvement programmes operating.

Level of participation in youth diversionary schemes.  

Community involvement

Lay visitor panels operating.

Police Community Consultative Groups.

Number/activity of Neighbourhood Watch schemes.

Number/activity of Victim Support schemes.

ACPO initiatives

Once analyses have been conducted at BCU level, the principles can be applied to smaller areas – provided the data are accessible.  The development work being led by the ACPO Social Exclusion Portfolio has given a valuable impetus to the task of understanding the origins of demand in deprived areas as compared with non-deprived areas. These analyses complement other research which seeks to understand the relations between crime and disadvantage.  This work has so far focused on levels of crime, rather than considering crime reduction and how this or other outcomes are linked to resource inputs and police activity.   The next step is to extend the analytic framework to encompass funding and other resource allocations, policing outputs and outcomes.  Comparisons between areas of differing amounts or types of deprivation can then be made in terms not only of crime (as one indicator of demand), but also in terms of resources, activity and impact.

7.4 
Conclusions 

Once crime and other data are both available at BCU and CDRP level, it will be essential to conduct basic comparative analyses.  Increasing data availability should make the following analyses possible:PRIVATE 

· Based on 2000/01 data it will be possible to examine levels of crime by BCU area by overall level and categories of crime.  Given that BCUs are mainly congruent with local authority areas this will make it possible to clarify how crime patterns vary across areas - including between deprived and non-deprived areas on different definitions of deprivation. In particular, it will make it possible to assess the extent of concentration of crime in particular areas.

· At the same time it may be possible to examine resource allocation at BCU level. However, as there has been no central direction as to how such data should be collected there will be no consistency between areas in what is included - in particular non-local expenditures will be dealt with differently across police services and is likely to account for between 10% and 50% of total police service expenditure.  Comparisons could therefore be very misleading, but in principle this will allow both an assessment of resource allocation between deprived and non-deprived areas, and of resources per head of population and per crime within these areas.  The value of this analysis would be greatly enhanced if consistent data collection techniques were put in place.

· In 2002, using information from 2001/02 and 2000/01, it will be possible to analyse one year’s evidence on crime reduction by area. This will allow comparison of changes in deprived and non-deprived areas and, with additional information available from the census and the deprivation indices, analysis of changes in relation to particular attributes of the areas. These in turn could be related to changes in resources to produce an estimate of differential costs in relation to crime reduction.

If it is possible to obtain consistent BCU data these analyses will allow simple comparisons of crime, police resourcing and one measure of effectiveness - crime reduction by area - across the country.  Analyses looking in more detail at crime and categories of crime in relation to attributes of deprived areas below the level of BCU may also be possible.  These depend on increasing availability of local statistics and will be greatly enhanced by the results of the 2001 Census. (There are real dangers in basing policy judgements on analyses that use 1991 Census data.) Analyses involving police resourcing will require the development of consistent rules for data collection at below BCU level.   These will inevitably become more arbitrary as the spatial unit of analysis becomes smaller.
Analyses of local areas, such as those conducted by members of the ACPO Social Exclusion Portfolio, by academic researchers (e.g. Hirschfield, Wiles and colleagues) and by evaluators of initiatives funded by the Crime Reduction Programme, may also be a fruitful information source. Some of these analyses need to be extended to include data on policing resources, activity and outcomes and an assessment of their inter-relationship.

There is scope for further analysis of in-force surveys of the residents’ views, where the size and structure of the sample permit area and group comparisons (e.g. MPS MORI Survey). However, it will be important to determine whether differences in perception reflect differences in actual service delivery.  

More comprehensive analyses, particularly those relating inputs to output and outcomes – i.e. looking at the mix of service delivery and its effectiveness - will require detailed evaluations of particular programmes and initiatives.  Equally, assessing whether the effect is to reduce or more to displace crime will require in-depth case studies. 

A prerequisite is national analysis of activity based costings broken down by area and activity type.  Another is the development of appropriate measures of outputs and outcomes and their relative values.  Some of the preliminary work in this area is being undertaken in the context of Home Office Evaluations of Crime Reduction Programme initiatives.

In summary, the available data provide some insights into the relation between policing and deprivation but the picture which emerges is based, in the main, on inferences from studies with a different focus and/or which use inadequate data. Consequently, it is limited in both its conceptual and spatial coverage.  Over the next few years it should be possible to gain a far greater understanding of the relationship between crime, crime reduction and area characteristics. It will require considerable additional data gathering and analysis before it is possible to understand either the patterns of resource allocation at the local level or the relative effectiveness of service delivery.
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