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"The whole idea of trying to find out what the average man
thinks, instead of assuming that he thinks what he ought to
think, is novel and unwelcome. Social surveys are viciously
attacked from left and right alike. Yet some mechanism for
testing public opinion is an obvious necessity of modern
government and more so in a democratic country than a
totalitarian one. Its complement is the ability to speak to
the ordinary man in words that he will nnderstand and
respond to.'' George Orwell., Tribune, 1943: 'Propaganda and
Deor>tic Speech • •

(47 years on, the authors would extend Orwell's sentiments to
women as well) •
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IN'l'RODOC'TION

THE VICTIMISATION SURVEYS

It is important before we present the results to outline the major uses
of surveys such as this one.
The sample survey of criminal victimisation is a well-established method
for estimating the incidence in populations of crime in which the
victims are individuals and/ or households.
typically involves asking

~amples

This research technique

of the general public about crimes

which may have been committed against them in some preceding period,
such as a year or six months.
The major purpose of victimisation surveys is to

~ain

a more accurate

estimate of the true extent of crime than that provided by the official
crime statistics compiled by the police which are subject to widely
acknowledged problems of accuracy, the most serious of which is the
failure of a high proportion of victims to report criminal incidents to
the police.
Victimisation surveys have many uses, especially for policy makers and
planners concerned with police effectiveness and the impact of crime
upon victims, non-victims and neighbourhoods.

The questionnaires on

which the surveys are based are designed to yield information, not only
about criminal incidents, but also a wide range of factors which may be
associated

with

victimisation.

Such

information

includes

the

characteristics of victims and (if known), offenders, the time and place
of the event, its impact, and the reporting or non-reporting of the
event.

There is also an intention to relate victimisation to factors

-
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such as age, race, gender, place of residence, etc. and to estimate the
impact of victimisation upon attitudes and behaviour.
Two of the most important areas addressed by the surveys are:
- the fear of victimisation in relation to the actual extent of crime
- the response of the police, their behaviour towards the victims, and
the subsequent attitudes of victims to the police.
Victimization Research in Britain

In this country four national surveys have been conducted by the Home
Office: the British Crime Surveys of 1982, 1984 and 1988, and the
Scottish Crime Survey of 1983. However useful these national surveys
are, they have the widely recognised limitation of being too wide in
their focus to be of use in many areas of policy making. Crime is
extremely focussed by locality, and for this reason local surveys are
necessary.
The Centre for Criminology has been to the fore in conducting local
crime and policing surveys. To date we have worked on the following
projects:
Merseyside Crime Survey (Home Office funded)
Islington Crime Survey (local government funded)
Broadwater Farm Survey (for the Gifford Inquiry)
North London Neighbourhood Watch Evaluation Survey (local
government funded)
Hilldrop Environmental Improvement Project
(Department of the Environment funded)
Hammersmith and Fulham Crime and Policing Survey (local government
funded)

-

3

-

We have built up a level of expertise in this area and specialize in
selecting large samples to allow breakdown by area, age, gender, race
and employment status. Part of our task in many of these projects has
been intensive consultation within the community, both before and after
surveys, to assess peoples' problems in the area and to feed back data
to them afterwards.
Cllaracteristics of the Second Generation Crime Survey

The second generation of victimisation studies which have been developed
at the Centre for Criminology attempt to extend the width of previous
surveys, utilising a more precise method of analysis and a greater local
focus.
These surveys cover the traditional scope of victimisation
surveys, but add new features. The traditional areas covered include:
(a)

distribution of crime, fear of crime, precautions taken about crime
and impact of crime on victims;

(b)

public encounters with the police, public demands on police,
response times, public assessment of Police attitudes and
effectiveness;

(c)

the above factors in relation to social structure of the locality.

In addition, the following new areas have been included in the scope of
the surveys:
(a)

extension

of

crime

questions

to

include

racial

and

sexual

harassment, heroin abuse and other areas of anti-social behaviour;
(b)

in the area of policing, building on the work of the Policy Studies
Institute, we have included questions on the public's policing
priorities with regards to various types of crime, assessment of
police officers, experience of and belief about police
illegalities, the effectiveness of police complaints system, and
opinions as to control and accountability of police forces;

-

4

(c)

in the area of service delivery it is now recognised that crime
prevention policy must be multi-agency in scope. Accordingly, the
questionnaire has been extended to include problems of service
delivery and demands on other agencies besides the police, such as
the local council (e.g. speed of repairs service to council flats
that have been broken into, public assessment of which agency
should be responsible for various types of crime prevention) and
the role of victim support schemes.

1be Uses of Crime Surveys

1. Social Audit
By basing their results directly on the experience of the public, such

surveys allow an estimation of the real level of crime, including the
'dark figure' of crime unreported to the police, a figure particularly
high in the categories of crimes of violence and domestic offences.
This facilitates the estimation of the real clear-up rate for crime and
an assessment of police performance in crime control.
It can gauge
public confidence in the police and in other agencies involved in crime
prevention. Such assessments of public opinion can therefore be seen as
extending the democratic process and information available for public
evaluation of the performance and behaviour of state agencies~
2. Pinpointing

Planners are enabled to pinpoint the precise locations of particular
crime problems such as heroin abuse, sexual assault, burglary in terms
of geographical location, and the social groups victimised.
This
facilitates the rational allocation of resources and provides
identifiable targets for local action.
3. Policy Intervention

Additionally surveys provide an initial estimate of public support for
various policy initiatives. Also, they facilitate the development of
5
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working principles for intervention. For example, the knowledge that
the low clear-up rate for crime is essentially a problem of the lack of
cooperation between certain groups in the population and the police
which, in turn, is a result of alienation of those groups due to
perceived police malpractice. This type of knowledge, gained through
survey research, greatly extends the scope of rational policy formation.
4. Data Resources

Such surveys generate a database which is of use, not only as a one-off
report, but as a resource which can be of continued use.
Most
immediately, this is because of the amount of data generated which may
be repeatedly referred to, for example, when a particular problem or
incident occurs. Importance also is the base provided by a survey for
the measurement of changes over time, for example as an assessment of
the impact of policy innovations. Finally, of course, the data, as an
!
added extra, provides a useful source of general demographic statistics
(e.g. of employment rates by social group, or the concentration of
single parent families).
5. Stmoary

The second generation crime surveys developed at the Centre for
Criminology widen out from the focus solely on crime and policing, to a
range of anti-social behaviour and harassment and problems of mu1 tiagency intervention and service delivery. They allow a focus on local
areas geographically and socially and the experience of particular
groups in the connnuni ty. As a policy resource they provide a social
audit for the community, a means of pinpointing the location of social
problems, a guide to policy intervention, and a database for future
comparison.

-
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Sample Design

Sample design for criminal victimisation surveys has been hampered by
the problem of having two main units of study which in a perfect world
require two seperate sampling approaches.The first unit,the household,is
of interest because particular crimes are directed primarily at the
domestic environment; burglary is the best example of this. The second
unit,the individual is quite clearly the specific target for another set
of crimes such as physical assault or street robbery.Scientifically it
is impossible to construct a sample which is both representative of
individuals in the population and of households because households
contain

varying

numbers

of

individuals.The

usual

compromise

solution,which we have used in the Second Islington Crime Survey,is to
select a random sample of households and from each household to select
randomly an individual who acts as the household representative. This
compromise solution has two effects which must be borne in mind when
evaluating the results from ciminal victimisation surveys.The first
effect is that because the individual with the most accurate information
about

the

household

is

not

specifically

targetted

there

is

the

probability that respondents with low levels of information about their
own household and other members of the household are interviewed. This
creates a tendancy to underreport in relation to crimes against the
household; the magnitude of this effect cannot be measured. The second
effect of a compromise sample design is caused by the necessity to
weight the sample of individuals according to the known demographics of ·
the population, this causes error when,as in Islington, we are dealing
with a shifting population where demographic information tends to be
innaccurate

particularly

in

relation

to

minority

groups.We

have

attempted to reduce this effect by using an internal audit from the
survey itself but the problem cannot be totally eradicated.
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'Jhe Sample

A target sample of 2160 households was selected using the Post Office
Address File.The Post Office Address File was considered more
appropriate than the Register of Electors because it is updated every
three months and does not suffer from the problems of underepresentation
of minority groups associated with the Register of Electors.The target
sample was selected using 48 different sampling points. Each sampling
point fell within the boundaries of a different Polling District, this
ensured a complete coverage of the Borough.
Response Rate

In all 1621 questionnaires were completed.As a ·proportion of the target
sample this represents a reponse rate of 76.5%.However only around 15%
of those approached refused to complete a questionnaire,a further 10% of
addresses were not suitable for a number of reasons;no longer in use as
a domestic residence for example.A subsidiary study of those who refused
to complete the quesionnaire showed that refusers were more likely to
have been victims of serious crime in the recent past than those who
agreed to complete the questionnaire.This bias was noted in The 1988
British Crime Survey (Home Office Research Study 111.1988) but is not as
yet accurately quantifiable.
Victimisation Rates fran Crime Sut:veys

It should be noted that overall biases in crime surveys including those
caused by ,interviewer bias and by reticence on the part of the
respondent tend cumulatively to produce an underestimation of
victimisation rates.Although this is true of the entire range of crimes
covered by crime surveys it is likely that the underestimation is
greatest in relation to sexual offences and domestic violence.

-
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Differences Between the First

am SecorKl

Islington Survey

A number of changes have been made in the basic structure of the
Islington Crime Survey series.There have been a number of methodological
changes but the main develpoments have been in relation to questionnaire
design.This has involved the introduction of a number of new topics.The
main ones of concern here are:

A.

Fear of Crime.The structure of this section has been changed to
give a more complex view of Islington resident's apprehensions about
crime in public places.

B.

Sexual Offences.A new section has been introduced on experiences of
sexual abuse and of incest.This reflects the current public concern
in these crimes.

C.

Health and Safety at Work.Crime surveys have,despite the original
intentions of their authours, tended to concentrate on the heavier
end of crime and on those crimes which appear in the official
criminal statistics.This has led to the exclusion of such areas as
Health and Safety Violations despite the damage that these can do to
individuals and their families.

D.

Credit and Housing Problems.It is important for crime surveys to
attempt to anticipate trends in criminal and illegal activity if
they are to make a significant contribution to social policy
decisions.It seemed to us that with the continuing credit boom
alongside high interest rates that consumer credit violations and
loan sharking were likley to feature more prominently in people's
lives.It also seemed likely that with the transformation of the
citizen's relationship to the housing market,both private and
council,housing problems should be included in current crime
surveys.
-
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CHAP.mt 1: CRIMINAL

VICTIMISATI~

Jmglary in Islington
As noted in the First Islington Crime Survey burglary presents the

questiormaire designer with a number of problems. The public are not
clear about the different definitions used by the legal system and the
police.This category has been plagued by confusion as to the differences
between forced entry,illegal entry,burlary with loss and burglary
without loss.In order to simplfy and to gather more accurate figures we
concentrated on the most common notion of burglary;breaking and entering
with loss of property.
The table below sets out the findings from ICSl, ICSZ and the current
British Crime Survey.
TABLE 1.1 Jmglary: Canpari.son of :OCS, ICSl and ICS2

BCS(l989)
Burglary with loss
plus without loss

7%

Burglary with loss

4%

Attempts without loss

4%

ICSZ

ICSl

12%
7%

Quite clearly burglary represents a serious problem in Islington with a
rate, for successful burglaries, of more than twice that of the country
as a whole.
The rate for attempts is more problematic, as already
noted.Throughout the British Crime Survey Series attempts have roughly
equalled successful burglaries,if this is true of Islington then there
would seem to be no appreciable increase in attempted and sucessful
burglaries over the period.
- 10 -

The following table shows the relationship between the respondents
evaluation of their household income arid whether a burglary had occurred
in the last year.The respondent was asked to rate household income as
"Living
comfortably
on
present
income", "Coping
on
present
income", "Finding it difficult on present income", "Finding it very
difficult on present income".
TABLE 1.2 Caoparison of Burgled and Non-Burgled: by Household Incone

Not Burgled.

Burgled.
Comfortable.

9%

91%

Coping.

5%

95%

Difficult.

7%

93%

Very difficult.

9%

91%-

This table shows quite clearly that low income families and very high
income families are both dramatically more likely to be burgled. This
confirms again the finding from I.C.S.l that low income families,of
which there are more,are disproportionaly more likely to suffer
burglarly.
A recent feature of Council policy has been the expansion of provision
of security devices in council properties.We wished to evaluate whether
this policy had been effective in reducing the number of successful
burglaries.The table below seems to confirm this.
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TABLE 1.3 Comparison of :&lrgled and Non-:&lrgled: By Type of Tenure

Private

Council

Private
Rented

Burgled

10%

4%

11%

5%

Not Burgled

90%

96%

89%

95%

Co-Op/H.A.

As was found in I.C.S.l council housing is generally less prone to

sucessful burglary though not necessarily less prone to attempts. This
may be due to recent council policies.However by comparing those
households with different levels of security devices ranging from
burglar alarms to reinforced doors against whether or not they have been
burgled in the recent past a slightly different picture emerges.
TABLE 1.4 Comparison of Jmgled and Non-:&Jrgled: By Security

High
Security
Burgled
Not Burgled

Low
Security Security
Mid

7%

6%

7.5%

93%

94%

92.5%

- 12 -

The difference here between households with security devices and others
is hardly significant and would throw some doubt on the case that recent
policies have been the cause of the low burlary rate in cotmcil
dwellings. The relationship is complex since the existence of security
devices does not imply that they are used by the housholders nor is
there any information on whether security devices were introduced before
or after the burglary.
Policy Implications

A more detailed study of burlary in Islington is required in order to
evaluate futher the effectiveness of household security in reducing the
burglary rate.This would be complex to do but worthwhile in relation to
the amotmt of money being spent on houshold security.It would be
beneficial to the cotmcil to further examine and publicise the
difference between the likelihood of a sucessful burglary in a cotmcil
dwelling and of that in a private dwelling.
Further Aspects of Burglary

It should also be noted that not only does Islington have an excessively
high burglary rate relative to the country as a whole but a full 30% of
households in Islington have experienced a burglary at some time.Given
the trauma often associated with burglary this would make it an
extremely important issue in Islington.Although arotmd 60% of households
were insured against theft aproximately one quarter of those who were
not insured gave answers which suggested that they could not afford
household insurance.As we have seen low income families are
disproportionally likely to lose property through burglarly and it seems
a significant proportion will not receive any compensation through
insurance

- 13 -

Vandal j sm in Islington

The Brish Crime Survey(1989) reports 5.3% of households as experiencing
vandalism in the previous year,in 1986 the Islington Crime survey
reported 20.2% of households in Islington experienced vandalism. The
second Islington Crime survey gives a fuller breakdown of these
figures,see table below.
TABLE 1. 5 Vandalism

Entering the home, damage to property

2%

Vandalism to building

7%

Damage to vehicle (respondent)

9%

Damage to vehicle (other household member)

5%

Overall 17.9% of households reported some type of vandalism occurring in
the last year. This suggests a lowering of the general rate since
I.C.S.l. and a higher rate than for the country as a whole.This is
expected since vandalism would seem a more significant feature of Inner
London than elsewhere.
What is quite clear is that vandalism to vehicles is the largest part of
this category. This is even more pronounced when vehicle owners are
tabulated against vehicle damage. Of car owners 21% had their vehicle
damaged in the last year. The British Crime Survey reports 8% of car
owners experienced at least one incident of vandalism.
A much larger group of respondents had seen vandalism occurring
( 35%). The difference in the two figures is due to the inclusion of
public property. That around 18% experienced vandalism and 35% saw
vandalism occurring suggests an enormous amount of public property
vandalism in Islington.Around 40% of those who witnessed vandalism tried
to stop it in some way but only 20% reported the crime.
- 14 -

Policy :I:q>lications

While the people of Islington should be commended for their willingness
to intervene when they witness vandalism, reporting of these offences to
the police or the council should be encouraged.This would be helpful to
the police but more importantly this would assist in the speedy and
efficient repair of any damage.This is an important element of any crime
policy,not only that damage to buildings,such as broken doors or windows
leads to the probability of further crime but also that unrepaired
damage may lead to increased fears about crime amongst local
residents.In a seperate discussion we mention that those who saw
vandalism,dirty streets or poor street lighting,all symbolic of
commmity disorder ,as a big problem in their locality were more than
three times more likely to express high levels of fear about crime
generally.
1heft :frao the Person

estimated 6.6% of the population of Islington had something stolen
from them during the year and in 12.2% of households a household member
was victimised in this way.
An

Theft from the person was defined as :"Have you had anything you were
carrying stolen-or has anyone attempted to steal-out of your hands or
from your pockets or from a bag or case?"The British Crime Survey in
response to this question reported a rate of 2.4%. The British Crime
Survey reports a drop in this category due to reclassification of the
offence,it should be noted that the Islington Crime Survey(2) has used
the same definition.This precludes a comparison with I.C.S.l.
Victims of Personal 1heft

Victimisation through theft from the person is dependent on a number of
personal circumstances such as whether the individual spends more or
less time in public places,whether the individual appears to be worth
- 15 -

robbing or whether he or she appears vulnerable.The tables for theftby
gender, age and race appear below:
TABLE 1.6 Personal Theft: By Age

16-24 25-34 35-44 45-54
yrs.

yrs.

yrs.

yrs.

yrs.

9%

10%

6%

3%

6%

3%

91%

90%

94%

97%

94%

97%

Theft
Non-Theft

55-65 65+

yrs.

TABLE 1. 7 Personal Theft: By Race

White.

7%

4%

93%

96%

Theft
Non-Theft

Non-White.

TABLE 1.8 Personal 1heft: By Gender

Theft
Non-Theft

Male.

Female.

4%

8.5%

96%

91.5%
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A In.nnber of factors increase the possibility that an individual will
have something stolen from them.The strongest factor is gender,women in
Islington are more than twice as likely to be the victims of this crime
than men. Youth is also a strong factor, the group most likely to be
victimised being in the range 16-34.There is a less clear racial
component but it does seems that whites are slightly more likely to be
victimised.
These figures do not give any indication as to why these particular
factors are important but one can hypothesise that young people spend
more time in public places, women may appear more vulnerable and the
racial disparity may be to do with combinations of the above as well as
notions of poverty which are tied up with race.
Policy Implications

The numbers of cases of theft from the person which are revealed in a
survey such as the Islington Crime .Survey are not enough to look at a
number of key variables.The first is the examination of which kinds of
public places are most likely to produce this crime.Is the supermarket
more dangerous than the street?The second is which parts of Islington
more dangerous than others .A victimisation survey to examine these
details would have to be very intensive and expensive.However much of
these information could be gleaned from a closer examination of crimes
reported to the police along with further information on what kinds of
resistance were made by the victims in cases when the thief was
unsucessful. This would be extremely useful in establishing guidelines
for the public in avoiding this crime.
Hlysical Assault

A number of problems occur which effect the measurement of violence in
victimisation surveys,the most significant problem being that
individuals have widely differing notions of what constitutes
violence.Generally speaking those people who rarely experience violence
in their everyday lives tend to have a lower threshold when classifying
- 17 -

violent acts against themselves.Those people who regularly experience
violence will often dismiss,or not recall,what they see as minor acts of
violence.This phenomenon is also effected by where the act occurrs,for
example minor acts of agression which occur in the workplace may more
often be regarded as serious than those which occur in the home. The
social distance between agressor and victim also plays a part,minor
scuffling between youths may be dismissed wheras
between a

the same actions

youth and a police officer will be regarded in a very

different light.Respondents being interviewed in their own homes may
also be reticent to discuss violence in the home. These factors tend
towards an underestimation of violence overall,and also can result in
higher rates of violence being reported by certain groups which differ
in quality from those reported by other groups
An estimated 7.2% of the population of Islington experienced at least

one physical assault over the year. The only comparable table in the
current British Crime Survey appears in the chapter on Ethnic Minority
Risks. See table below:

TABLE 1.9 Physical Assault: Comparison of :OCS and ICS2 by Race

White.

B.c.s.

Afro-Carribean.

5.5%

9%

7%

6%

Assaults.
I.C.S.2.

The interesting point here is that I.C.S.2. did not find an appreciable
difference in assault rates between these groups while the British Crime
Survey reports a very significant difference. There are two possible
explanations for this. The first is that the Islington survey did not use
an ethnic booster sample and therfore is less prone to sampling error

- 18 -

caused by this method. The second is that it may be that Afro Carribeans
in Islington are subject to greater ievels of violence and therfore
underreport to a much larger extent.However it may simply be appropriate
to accept the figures at face value and suggest that because of the
particular mix in Islington this disparity does not occur.
Sexual Abuse in Islington

important aspect of the second Islington Crime Survey is the expanded
number of questions on sexual abuse.Although there has been a great deal
of interest in this subject in the last few years most commentaries have
been based on numbers of cases reported to agencies who deal with this
problem.Not since the MORI poll of 1983 (unpublished) has there been an
attempt to measure the frequency of sexual abuse in a population using
such a high sample.
An

There are a number of problems associated with surveying sexual abuse to
do with both interviewer and respondent reticence.However we hope that
because these questions appeared at a late stage in the interview both
respondent and interviewer would have developed confidence in the
process and would be more likely to be frank.
The first series of questions involved sexual assault.Around 4% of the
sample reported that in the previous year they had experienced some
level sexual assault which involved physical contact.Three quarters of
these respondents reported low level pestering but a full quarter
described the event as an assault.Since sexual assault was almost
exclusively reported by women we can say with confidence that around 8%
of women in Islington were sexually harrassed or assaulted in the
previous year and that one woman in fifty living in Islington was
sexually assaulted during the year.
The second series of questions were concerned with sexual experiences
between adults and young people under sixteen years of age.In law these
are all sexually abusive even when the young person is male.Of women 8%
- 19 -

had been sexually abused before the age of sixteen.Men reported a higher
incidence of around 12%.
The higher incidence for men should not be supr1s1ng since,as was found
in a recent study (Sexual Experiences Between Boys and Adults.DJ West.T
Woodhouse.l989. )it is quite common for young males to have sexual
experiences with adult women.In almost all cases neither party regards
this as an abusive relationship.However a number of these males will
have been abused.
Respondents were asked whether the adult with whom they had the sexual
experience was related to them,a rough guide to the level of incest.Of
males 5% reported that the experience was with a relative and 8% of
females.This means that around one woman in every hundred living in
Islington and one man in every two hundred have been the victims of
intra-familial sexual abuse.

Policy Implications

There is quite clearly a large pool of people living in Islington who at
some stage in their lives would benefit from some level of therapeutic
help because of experiences during their childhood.Because of increased
publicity and greater public awareness of the effects of sexual abuse
pressure groups are increasingly vociferous in making demands on social
services.The council should be aware of the level of need predicted by
the above figures.
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CHAPrER 2: CRIME AS A PROBLFM
Neighbourhood Problems

Any study of crime needs to be able to place it in the context of other
perceived neighbourhood problems.
We were particularly keen to identify changes in public perception since
the first Islington Crime Survey (ICSl), as the relative ranking of
crime as a major problem would throw some light on the efficacy of the
fight against crime over the following four years.
Furthermore, we decided to add two innovations: firstly, we extended the
list of possible problems to cover any likely possibility; and secondly,
we asked respondents a further question, where they had to rank what
they saw as the three "most serious" problems in their area and the two
"least serious".
The rationale behind this was that, although both
homicide and toothache, for example, are regarded as a problem, most
people would see the former as more serious than the latter.
We were also interested in pinpointing different emphasis among
different sections of the population. If, for example, x percent of
respondents saw "poor street lighting" as a major problem in their area,
did this mean that everyone equally saw it this way, or did it mean that
there was greater emphasis among, for example, women and the elderly?
Given the current debate about fear of crime, any such greater emphasis
amongst a particular section of the population would have more than
passing policy implications.
If, indeed, as some have claimed, the
problem was one of fear of crime amongst the elderly and women
generated, to some degree, by the media, and 'real' crime was about
young men butting each other, then one would expect this to be reflected
in different groups' perceptions of their area.
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TABLE 2.1 Neighbourhood Problems Big and Bit %

ICS2

ICS1

Difference

Crime

80.5

71

+

Vandalism

78

68

+ 10

Dirty Streets

76

N/A

N/A

Unemployment

74

87

- 13

Poor Housing

67

61

+

Air Pollution

60

N/A

N/A

Facilities for Young People

57

66

- 9

Poor Health Service

51

N/A

N/A

Poor Street Lighting

49.5

N/A

N/A

Abuse

49

N/A

N/A

Racial Tension

40

25

Sexual Harassment

38

N/A

Poor Public Transport

34

26.5

+

Poor Schools

32

34

- 2

Police Behaviour

29

N/A

N/A

Poor Working Conditions

24

N/A

N/A

Prostitution/Kerb Crawling

18

N/A

N/A

Drug

*

*

9.5

6

+ 15

N/A
7.5

33.5% Don't Knows

Overall the most striking features on changes in people's view of their
area since ICSl are growing perceptions of crime as a problem; the
increasing predominance of environmental issues like dirty streets,
vandalism and air pollution; and the decline in perception of
unemployment as a major problem.
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TABLE 2.2 M>st

and least Serious Problems %

Most

Least

Unemployment

41

Prostitution

36

Crime

40

Poor Public Transport

28

Vandalism

36

Police Behaviour

22

Poor Housing

30

Poor Street Lighting

16

Dirty Streets

30

Racial Tension

14

Air Pollution

13

Even when one examines what people spontaneously cite as the most
serious problems, all these score highly with the exception of air
pollution,

which is probably because it is something that is not

consciously experienced and is difficult to concretise.
there is a
problems,

So, overall

consensus of what constitutes the most serious social

but

there

are

important

differences

between

people

of

different ages, gender and race.
There is also a consensus on the least serious problems, but again,
there are differences of emphasis between different groups and some
important caveats have to be made vis-a-vis schools, sexual harassment
and police behaviour.
Crime

Crime is seen by most people as a major problem in their area and cited
more frequently than other problems.
-

But, perhaps surprisingly, only
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just over half think there is more crime in their area than in the rest
of the country. But 78% think burglaries are committed by people from
their area; an identical figure to that in ICSl.
There is little difference between men and women, but those over 45
years old and black people tend to think there is less crime in their
area than elsewhere. We excluded those from other ethnic minorities in
our analysis due to the relatively small sample numbers.
Without reading too much into these figures, it appears likely that
those under 45's have a more realistic notion of the relative position
of their inner city area vis-a-vis crime compared to the rest of the UK,
and black people might feel reluctant to overstress levels of crime in
their area due to understandable reticence at having their neighbourhood
labelled as a high crime area. Given the socio-economic position of
most black people, it is highly unlikely that they live in low crime
parts of the inner city.
TABLE 2.3 Crime Compared with the Rest of the Cotmtry
%Who 1hink 1here is a Lot or a Little ~re:
By Age, Gender and Race

Overall

Gender

Age

51

Men
50
Women 52

16-24: 51
25-44: 59
45 +: 44

Race
White: 52

Black 42

Women and whites are more likely to view crime as a problem in their
area than men and black people. But the most striking difference is by
age. As people get progressively older, they are less likely to view
crime as a neighbourhood problem.
Even when people are asked to
identify the most serious problems, young people are as likely to
identify crime as their older neighbours.
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Overall, this would seem to suggest that perception of crime as a
problem is realistically based on the likelihood of victimisation and on
your knowledge of crime in the neighbourhood. If older people in inner
city areas have unrealistically high fears about crime, it is likely
that it would be reflected in their evaluation of crime as a problem and
its seriousness.

TABLE 2.4 Crime as a Big or Bit of a Problem by Age %

16-24

25-34

35-44

45-54

55-64

65 +

88

83

85

80

79

69

TABLE 2. 5 Crime as One of the

~st

Serious Problems By Age, Gender and

Race%

Gender

Age

16-24 25-44 45+
41

41

40.5

Race

Men

Women

39

42

Black White

41

33

TABLE 2.6 Crime as a Big or Bit of a Problem by Gender and Race %

Race

Gender

Men

Women

Black

78

83

74

White
81

Public Perceptions of the Crime Rate

Most crime surveys try to ascertain public opinion on whether crime has
increased, as this throws some light on their perception of the quality
of life in their neighbourhood. Although there is a downturn in the
number of people who think that crime is more common, there has also
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been a downturn in those who think crime is less coiiillon.
'Ihe most
startling figure is those who think people are more afraid to go out by
themselves after dark.
This is a startling reflection of people's
perception of a crumbling of the quality of life over the last four
years. This perception is particularly apparent amongst those under 45
years old by a factor of three to two.
In ICSl we argued that people's perceptions of crime are underpinned by
an underlying reality and that the closer we get to the heart of the
inner city, the closer the gap between perception and reality. Existing
evidence substantiates that argument, but a number of caveats need to be
made. firstly, the term 'crime' in itself is partially redundant, as
people obviously distinguish on both a moral and a prioritisation sense
between one criminal offence and another. Secondly, people are more
concerned with the sheer volume of more minor offences like vandalism
and burglary than the spectacular crimes like armed robbery. Not only
is it this kind of offence that mainly concerns the public because most
people experience it in one form or the other, and its combined effect
adds up to something substantial, but also people's perceptions of it
are likely to be more in tune with its underlying reality. Thirdly, the
emergence of issues like 'dirty streets' and 'air pollution' place
offences like burglary, vandalism and harassment on the same continuum
in the sense that they are part and parcel of what people see as a
decline in the quality of life. People see themselves as surrounded by
squalor: dog excrement on the streets, polluted water, vandalised
property, litter, verbal abuse, beggars, and household burglary - all
are perceived paradigms of disorder, social disintegration and a sharp
decline in the quality of life. Crime as a public issue is being moved
out of its traditional parameters and is converging both in the public
eye and conceptually with green issues. In this sense, crime is now a
green issue.
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TABLE 2.7 Public Perception of Changes

in

the Crime Rate over the last 3

years % ( ICSl in brackets)

More Connnon

Less Connnon

About the
Same

57

(61)

6

Burglary (domestic)

62

(68)

6.5 (10)

Fights & Disturbances
in the Street

37

(31)

11

(25)

51.5 (44)

Vandalism

56

(53)

7

(16)

37

(31)

Sexual Assaults on Women

56

(48)

6

(20)

38

(32)

Heroin Use

58

(N/A)

9

(N/A)

33

(N/A)

Domestic Violence

29

(N/A)

10

(N/A)

62

(N/A)

Sexual Abuse of Children

56

(N/A)

5

(N/A)

39

(N/A)

Physical Cruelty towards
Children

54

(N/A)

6

(N/A)

41

(N/A)

Racial Attacks

35

(N/A)

12.5 (N/A)

52.5 (N/A)

Prostitution/Kerb
Crawling

14

(N/A)

29

(N/A)

57

(N/A)

People being afraid to
go out by themselves
(after dark)

81

(N/A)

2.5 (N/A)

16

(N/A)

(11)

37

(28)

Street Robbery

32

(23)

Public Perception of Police Success Rates

This public frustration is further highlighted when one looks at
people's perceptions of police success in dealing with specific crimes.
Their lack of confidence in the police is likely to reinforce feelings
of frustration and general social disorder.
Furthermore, it shows a
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further increase since ICSl in those lacking confidence in the ability
of the police in fighting crime.
Although we discuss policing in greater depth elsewhere in this Report
and the relationship between public perception of police behaviour and
public knowledge of crime elsewhere, it is worth noting at this stage
that the combination of a growing sense of social disorder and
dislocation, high levels of crime, a breakdown in public confidence in
the ability of the police to deal with crime, and the alienation of
those who hold most knowledge about crime from the police, add up to a
potent recipe for inner city disaster in the war against crime of
previously unknown proportions.
TABLE 2.8 Police Fairly or Very Unsuccessful in Dealing with Crime %

ICS2
Street Robbery
70
Domestic Burglary
73
Fights and Disturbances in the Street 43
Street Fights
N/A
Vandalism
80.5
Sexual Assaults on Women
66
Heroin Pushing/Selling
57
Domestic Violence
63
Physical and Sexual Abuse of Children 56
Racial Attacks
66
Drunken Driving
36

ICSl
61.5
66
N/A
30
66
57
43
N/A
N/A
N/A
N/A

Difference
+ 8.5
+ 7

+14.5
+ 9
+14

Unemployment

Unemployment has not only declined in most people's eyes as a problem,
but also, as a 'big' problem. This view is in line with the easing up
the unemployment rate generally and is likely to continue in inner city
areas in the south east if current changes in economic development,
employment, structure and social demography continue . But it is still a
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problem for young men in particular and black people in general, and is
still regarded by many as a serious problem, albeit, in many cases,
somebody else's problem.
TABLE 2. 9 Unemployment as <De of the !t>st Serious Problems
By

Age, Gender and Race %
Age

Gender

16-24 25-44 45+
45

44

36

Race

Men

Women

Black

42

37

59

White

38

Enviromuental Issues

Environmental issues are of increasing concern.
Vandalism, air
pollution and dirty streets not only are regarded by most people as a
problem, but nearly a third think vandalism and dirty streets are a
serious problem. Politicians of all political parties nationally have
already latched on to this issue and it · is likely to remain a public
concern for some time. Dirty streets, in particular, will present many
local authorities with the problem of meeting rising public expectation
in a period of declining resources.
Dirty streets are seen by all age groups as a major problem (76%, 79%
and 72.5% respectively),but is taken more seriously by older people.
TABLE 2.10 Dirty Streets are <De of the !t>st Serious Problems By .Age%

Age
16-24 25-44
17

29

45+
37

There is little difference in terms of gender and race.
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Air pollution is identified by three out of five people as a major
problem, but is yet to be taken as a serious problem. A small minority
think it one of the least serious problems and there is no variation
between different groups.
At this stage it is only possible to
speculate why it is regarded as a major problem, yet not taken very
seriously.
Vandalism comes second only to crime as a problem and is spontaneously
mentioned as third only to crime and unemployment in terms of its
seriousness.
It is a phenomenon that seems to divide by age and
irritates people more as they get older, irrespective of gender and
race. Is it because the young are unfeeling and under-socialized, or
that they seem indifferent to what is a sore to their elders, or is it
because they don't notice and/or lacks the responsibility of their
elders; or is it because their elders, in an inner city context, are
hyper-sensitised to what is, by and large - without disregarding costly
and socially damaging acts of anti-social wilful destruction -ugly
graffiting and minor damage? Perhaps it is due to increasing alienation
amongst the young. We could speculate to the millenium, but this is a
key area where both local authorities and the private sector in the
inner cities are going to have to put their heads together to combat the
vicious cycle of ten thousand pin-pricks adding up to a severe pain.
TABLE 2.11 Vanda1ism as One of the

16-24
23

~t

Serious Problems By Age %

25-44
35

45+
43

Poor housing is endemic to all inner city areas, and it is unsurprising
that it constantly appears as a major social problem in social surveys.
It is also unsurprising that it is mentioned as a serious problem by 40%
of those between sixteen and twenty four years old, compared to 26% of
those over forty-five. This, by and large, reflects a growing housing
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crisis among the young due to rising house prices and the drying up of
the Council's housing pool.
Less Serious Problems

A list of what people think are the most and least serious problems
helps put all problems into some kind of context; but without further
examination, particularly of problems deemed least serious, can be
misleading.
It is quite possible for the population as a whole to
regard something as not being serious, while key groups, for example,
parents in the case of schools and young people in the case of the
police, hold sharply differing views from the norm.
Police Behaviour

Although most people do not regard police behaviour in general as a
problem or a serious problem, this is less so among the young in general
and black people in particular. Whi~e it is unsurprising that the young
are more critical of the police as they are more likely to come into
contact in a conflict situation with them, it is important that good
relations between the two are maintained, as policing is dependent upon
a flow of information, and the young tend to hold the most knowledge
about crime.
It is also equally important that good relations are developed between
the police and the black community, as police discrimination and racism
in the past has lead to well-documented tragic results. It may be fine
that older people have a love affair with the police force, but given
their lack of information about crime in their area and their remoteness
from potential social flashpoints, older people's contribution to social
harmony and the fight against crime is going to be limited. In fact,
when we were compiling the Broadwater Farm Crime Survey for the Gifford
Enquiry, many elderly people, living in a block of council flats
predominantly occupied by older people, told us that they were unaware
of the riot on the estate until they tuned into the evening news on
television!
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Our findings show there is still cause for concern, as the yonng and

black people are more critical of police behaviour than other sections
of the population and, significantly, young people also feel that they
are treated unfairly by the police.
TABLE 2.12 Police :Behaviour Big or Bit of a Problem by Age %

16-24

25-44

45

37

45 +
20

TABLE 2.13 Agree Strongly or Slightly Treated Unfairly by the Police

by Age%

Excluding Don' t Knows

16-24

25-44

45 +

53

28.5

59

30

12
13

Knowledge of Crime

This link between those who have the most knowledge of crime being most
alienated from the police, on one hand, and those who have the least
knowledge of crime, on the other, is highlighted when one examines
responses to a series of self-reporting questions on others and self on
committing a series of criminal acts.
Although there are limitations to this type of question in that, for
example, people can exaggerate or withhold information, the general
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trend when compared with age groups, shows that young people have the
most knowledge about crime.
Pertinently, given the current debate about drugs, the figures reflect
changing social mores, particularly in knowledge of, and attitude to,
cannabis use. It is quite apparent that these figures, taken with the
fact that the public place cannabis-use as a low police priority, make a
complete nonsense of the current practice of some police forces in
putting resources into this area.
A more relaxed attitude towards
cannabis use as practised by the Amsterdam police might better serve the
public interest.
Furthermore, one could speculate whether the relatively low claimed
knowledge about sexual assault and street robbery reflects overall low
knowledge, public antagonism to these offences, or both.
In short, there is little doubt that those who are most alienated from
the police have the most information to offer, and those who are most
pro-police have little to tell them of any value.
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TABLE 2.14 Knowledge of Crime by Age

45 +

Overall

16-24

25-34

35-44

53.5
31
19
38
18

69
43
35
56
13

77
46
25
51
24

69
39
20
48
25

21
10
8
15
10

13.5
4.5
5
20
4.5

20
8. 5
10
19
9

16
6
7
26
5

15
7
5
26
2

8

31
Smoked Cannabis
Used Heroin/Hard Drugs
4
Knowing!y Driven Over the Limit 19
14
Stolen from Shop
Stolen from Anyone Else
8.5

41
6
14
25.5
12

49
8
27
19
13

42
5
32
15
10.5

'Know Someone Who Has' %
Smoked Cannabis
Used Heroin/Hard Drugs
Vandalised
Stolen from Shop
Caused Accident by Reckless
Driving
Burgled Someone's Home
Sexually Assaulted
Committed Racial Attack
Paid for a Prostitute
Robbed Someone in the Street

*
2
13

*

'Have You Ever?' %

* = Less

8

*
8
3
3

than 1%

Racial Tension

Although twice as many people see crime as a major problem than racial
tension, this latter group still constitutes a sizeable minority. But
on the positive side, most don't see it as a serious problem.
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However, younger people and blacks are more likely to view it as a major
problem than the rest of the population and this could reflect their
social interaction at street level.
TABLE 2.15 Racial Tension by Age and Race %

Age

16-24 25-44
45
Big or Bit of a Problem 52.5

45+
29

Race
White
Black
48
36

Drug Abuse

There are some sharp differences by age in perception of drug abuse as a
major problem. Those who are the most likely to have abused drugs and
hold the most information about illegal drugs, i.e. people under 45
years old, are more likely to see it as a big or bit of a problem in
their area. For those age sixteen to twenty four, 66%; twenty five to
forty four, 54%; and those over forty five, 37%. This would suggest a
realistic core to attitudes towards drugs and it would appear from other
data discussed earlier that the public is more sophisticated in the
sense that it can distinguish cannabis from heroin, and a surprisingly
high number of people under forty five years old have tried cannabis at
some time in their lives.
Sexual Harassment

Younger people are more likely to regard sexual harassment as a problem
than older people, which is probably due to the fact that they are more
likely to experience it. But few regarded it as one of the most serious
problems, and women are only marginally more concerned than men. 53% of
those aged between sixteen and twenty four see it as a big or bit of a
problem; 44% of those aged between twenty five and forty four; and 26%
of those over forty five.
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Poor Schools

Although only 32% think poor schools are a major problem, just over one
third "didn't know".
This could be due to one or a combination of
factors. It is possible that only those who are directly involved with
schools are able to formulate an opinion, or it could be that many
people aware of the fact that Islington Council takes over education in
1990 are waiting to see what the future holds in store.
But, although poor schools are not regarded as one of the most serious
problems, 49% of those who hold an opinion see it as a major problem.
Discontent is particularly pronounced amongst the two younger age groups
- 44% of the oldest group "don't know".
TABLE 2.16 Poor Schools by Age and Race %

Age

16-24
Big or Bit of a Problem
35
Excluding Don' t Know

48

25-44
37

45+
9

52

44

Race
Black
White
36
30
47

48

Social Class

most perceived problems, there is a consensus between middle class
and working class people, particularly on what is deemed the major
problems - crime, unemployment, dirty streets and poor housing. This
consensus is reinforced when one examines what people identify as the
most serious problems. What differences that do exist reflect class
dependency on a service, for example; public transport, or a more
liberal attitude amongst the middle classes, to social problems such as
drug abuse.
Major variations between the social classes can be
summarised as follows·:
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TABLE 2.17 One Social Class Identifying a Problem !bre than Another
Social Class % +

Middle Class

Working Class

Sexual Harassment 5
Air Pollution
11
Dirty Streets
5

Poor Public Transport
10.5
Poor Health Service
7
Facilities for Young People 7
Drug Abuse

7

The following reflects the degree of consensus, with the notable
exception of dirty streets, on which problems identified as one of the
three most serious problems:
TABLE 2.18 !bst Serious Problems By Social Class %

Working Class

Middle Class
Crime
Unemployment
Dirty Streets
Poor Housing
Vandalism
Air Pollution

40
40
37
27
37.5
20

41
42
25
33
35
18

These findings would seem to indicate that there is not only a
consensus, but that variations are relatively minor and are determined
by economic and cultural factors.
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Attitudes to Crime and Victimization

There has been some debate about why people may think that crime is a
major problem in their neighbourhood. Is it because they have been a
victim themselves or lmow someone who has been a victim or is due to
unrealistic fears amplified by the mass media?
In one sense, one would expect victims of crime to regard crime as a
major problem in their neighbourhood, but it provides one piece of the
jigsaw in the answer to what fuels fear of crime.
cross-tabulating perception of crime as a major problem in the
neighbourhood against criminal victimisation in the past twelve months,
it can be unsurprisingly established that there is a direct correlation
between the two.
By

TABLE 2.19 Crime as a Big or Bit of a Problem by Victimisation %

Victim

Non-Victim

(Everyone 80.5)
Threatened,hit or had
force used on them

86

79

Touched in a sexual way

97.5

79

Sexually Assaulted

92

79

So, what about non-victims of crime? To evaluate their perceptions, it
is necessary to establish who feels afraid, who is careful in their
behaviour because of fear of crime, who worries about crime and who has
lmowledge of crime.
Then it is possible to tease out the various
factors that constitute public attitudes to crime in the inner city.
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CHAPrER 'DIREE: FEAR OF CRIME

Fear of Crime

The term 'fear of crime' is often used very loosely by the media, the
public and social scientists. The subject is often treated as though
fear, like crime, were undifferentiated.
There lies a danger in
treating responses to vague and ambiguous questions relating to fear of
crime as raw data without first eliciting what exactly it is we are
discussing. There is often a lack of clarity over what measurements of
fear of crime are in reality measuring. It is our intention to develop
an understanding of fear of crime which breaks down the abstract general
category of crime and fear of crime into particular experiences, and
behaviours, which characterise the material realities of inner-city
life.
Fear of crime is a major social problem. The fear of being criminally
victimised has debilitating effects upon both the individual and society
generally. Its consequences extend far beyond the anxiety or concern it
causes individuals and penetrates deep into the fabric of our society.
And yet fear does not have an even effect on all areas of society.
Fear, rather, is mediated through social divisions of gender, race,
class, income, employment and life-style.
Fear of crime has been the subject of much recent debate. The debate in
this country was sparked off by the findings and conclusions of the
First British Crime Survey (Hough and Mayhew, 1983).
Conventional
surveys like the British Crime Survey (BCS), have tended to concentrate
upon the relationship between fear of crime and supposed objective
criteria of the risk of victimisation (be that gathered from survey data
or official statistics).
They argued that a gulf exists between
people's risk of criminal victimisation and their fear. They singled
out women and the elderly as specific social groups who, in their minds,
most clearly express this paradox. As social groups, they argued, women
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and the elderly express levels of fear disproportionate to their actual
(sic) risk of victimisation.
It is implicit, in the Home Office argument, that both women and the
elderly respond irrationally in their level of fear, and, therefore,
that fear of crime as a matter of concern, can be analysed as a distinct
entity,

that it can be separated off from crime and victimisation

generally.

Following this line of thought the conclusion that Hough and

Mayhew arrive at is that " ••• in some areas fear of crime appears to be a
serious problem which needs to be tackled separately from the incidence
of crime ••• " (1983: 26).

At a policy level this means separating off

people's fears from crime levels.
There seems to have emerged the unspoken assumption behind Home Office
policy that little can be done to effectively reduce crime levels but
that we can reduce fear.
that

the

two are not

This assumption is grounded upon the belief
that

strongly related,

and leads

emphasising the latter at the expense of the former.

to over-

Consequently, the

virtues of Neighbourhood Watch are extolled, at least as a means of
altering community attitudes and reversing

the

cycle of fear

and

decline, while, at the same time, we hear that in London, police are
advised in guidelines that: "Screened-in crime is not likely to exceed
15% of all allegations".

In other words: only 15% of crimes reported by

the public are likely to justify investigation (Independent 5.7.89).
What is missing in this approach is any real evaluation of the more
tangible social structures and institutions which underpin and mould
conmn.m.ity attitudes.

This is not to deny that symbolic or social

psychological aspects of community play a part in shaping fear, but that
structural elements remain fundamental.
It is our purpose to concentrate upon these structural elements, by
emphasising

the

interrelationship between actual

levels of fear.
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victimisation

and

1he Survey

The traditional measure for fear of crime used by the BCS is to elicit
responses to the following question: "How safe do you (or would you
feel) walking alone in this area after dark?" For the purposes of this
survey this was felt to be an inadequate measure of fear for a number of
reasons:
(a)

The question relates specifically to people's perceptions about
their safety on the street. This leads to two problems: first,
it does not relate specifically to criminal victimisation.
Expressions of doubt about one's safety could derive from a
number of sources unrelated to directly criminal activity: i.e.
the dangers posed by traffic hazards, poor pedestrian walkways,
youths on bicycles, dogs, etc.
Secondly, expressions about
safety reflect a narrow set of concerns which may not include
mere anxieties or worries which must be of concern when
assessing fear of crime data~

(b)

The question treats those who do go out in their area alone at
night and those who, for whatever reason, do not, as if there
were no difference between them. However, in relation to the
question asked these two sub-groups of the population are
radically different. The question asks those that do go out and
those that do not, to do two qualitatively divergent things when
responding to the question: the first are asked to base their
answer upon experience, while the latter are asked to imagine
what it might be like if they did go out alone at night, a task
tmrelated to their own behavioural experience.
Thus, the
question is asking different questions of different groups, and
yet the responses are treated alike. When examining the data we
are given no indication as to whether the respondent's answer is
based upon personal experience or based upon a flight of the
imagination.
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was decided that, for the purpose of the Second Islington Crime
Survey, a number of amendments should be made to traditional survey
measurements of fear of crime.
It

(a)

Fear of crime should be defined more tightly. To this end we
identified three 'areas' of fear - which relate to the social
space that they govern:
- the street
- public transport
- the home
Fear is defined in relation to these social spaces and analysis
of the data is limited to the relationship between fear and the
space mentioned rather than generalised across all areas of
social life.

(b)

Fear of crime is related directly to behaviour of the
respondents, and how it affects the quality of their life. Thus
questions were asked which relate fear strictly to the
respondents' behaviour.

Fear of Cri.nE 'When Out Alone at Night on the Street

From the First Islington Crime Survey (ICSl) (Jones et al, 1986), it
was discovered that a considerable number of people do not go out
alone after dark. It was decided to explicitly recognise this subgroup of the population when designing the questionnaire. To this
end the questionnaire broke down the population into subgroups based
on whether they go out alone at night in their area after dark:
i.

ii.

those who do go out, even if not very often:
those who never go out alone after dark

Both groups were then asked questions concerning their fear of crime
which relate specifically to their own behaviour.
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The first group was asked, how much, when out alone after dark, they
worry about the possibility of being a victim of crime. Responses
were coded; 'a lot', 'quite a bit', 'not very much', 'not at all'.
The second group was asked: "given that you don' t go out after dark
in this area, how much is this due to a fear of being a victim of
some crime?" The same responses as for the first group were used.
For most purposes of analysis these groups were studied separately.
The reason for this is that in relation to much discussion these
populations have separate concerns and anxieties which result in
separate consequences. For example, it is clearly not valid to ask
those who never go out alone after dark whether they avoid certain
areas or carry anything to defend themselves, and to include them in
such data collection would merely confuse any discussion of avoidance
behaviour and fear. However, for the purpose of some more general
issues the two groups are reunited in order that the full sample can
be examined.
Fear of Crime

Public transport was identified as an area of particular interest in
relation to fear of crime.
Public transport includes buses, the
undergronnd and British Rail (tube stations in the Borough of
Islington include: Kings Cross, Caledonian Road, Holloway Road,
Highbury and Islington, Arsenal, and the Angel). There are a number
of reasons for the inclusion of public transport as a specific area
in relation to fear:
(a)

as a result of recent public debate concerning crime on public
transport in London, this was identified as a potential area of
public concern;
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(b)

as a public space its represents a particular set of problems in
relation to fear which, in certain ways, differ from fear when
walking the streets alone at night. Public transport represents
a confined social space which is intimately shared with others.

The question concerned fear when using public transport after dark in
the respondent's area.
Once again, the population was divided into those that use public
transport and those who do not. Again, those who said that they did
not use public transport were asked if fear of crime was a reason for
not going so, and if not, they were asked what alternative reasons
they had.
Fear in the Home

One of the most basic prerequisites .o f life is to feel safe in your own
home, so we asked people whether they sometimes felt unsafe in their o'~
home because of the possibility of being a victim of crime. Over one
third (37%) did feel unsafe, but more striking was that nearly one in
two women felt unsafe.
However, any notion that this was predominantly elderly women is
scuppered when one analyses the data by age. There is no difference
between those under 45 years old and those aged between 25 and 44, and
only a small difference compared with those under 25.
Women are not irrational, and some of this fear must be due to
victimisation and/or knowledge of others' victimisation. Furthermore, a
pertinent question is how much reflects hidden levels of domestic
violence?
Black people are also more likely to feel unsafe than whites. Given
their over-concentration in the lower socio-economic groups and poorer
areas, this is probably less surprising.
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Since 1984 there has been an increase amongst both men and women feeling
unsafe in their own homes. How far this is due to irrational amplified
fear and how for this is materially based, we will return to.
TABLE 3.1 Saoetimes Feeling Unsafe in Own lboe due to Possibility of
being Victim of Crime % (ICSl in brackets)

Gender

Age

16-24
31.5

25-44 45+
37

37

Race

Men

Women

Black

White

23
(18)

49

40.5

(37)

(37)

36
(26)

For many women the home is the site of much sexual and physical assault
(Stanko, 1985). From the survey's findings we discover that 49% of
women and 23% of men said that they 'sometimes' feel unsafe. It is, of
course, impossible to tell whether the threat comes from within the
house (i.e. domestic violence), or from outsiders breaking in.
Clearly, more work needs to be done in relation to questionnaire design
to elicit such information. But what it does tell us is that the home,
or 'private' area of a woman's life, is not an escape from fear. While
fear of crime in public places may force many women to withdraw from
participation in public, particularly at night, into the home, their
sanctuary itself presents dangers and fears. Women's fear of public
abuse may increase women's dependence upon the home, but it is doubtful
whether it also increases their belief that the home is a safe place.
Fear in the home remains reasonably constant throughout the different
types of tenure, which might lend weight to the suggestion that the
threat for some, at least, comes from within the home.
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TABLE 3.2 levels of Feeling lmsafe %
PRIVATELY
OWNED

Sometimes

36

COUNCIL PRIVATELY HOUSING
ASSOC.
RENTED
OWNED
30
37
34

(The Table represents percentages of the total sample)
Women who had been victims of sexual assault, either inside or outside
the home, expressed fear in the home more frequently than those who had
not, but they similarly expressed high levels of fear in relation to
the street at night.
A greater number of people who had had their home burgled during the
previous 12 months expressed fear in their home, which suggests that
the threat from outsiders also plays a part in people's fear.
That having been said, no real relationship reveals itself between
those who have taken a series of target hardening measures - by way of
precaution to restrict access of outside intruders - and fear.
Respondents were asked if they had a number of special locks or
security devices in their home as a precaution against crime.
A
composite scale was created comprising those respondents who had such
precautionary devices. And yet there was little, or no difference in
relation to feelings of lack of safety in the home.
No simple relationship, therefore, seems to exist between security
devices and a greater feeling of safety.
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TABLE 3.3 Daoestic Security Devices and Fear in the HOOJe %

Scale of Domestic
Security

Fear in
The Home

No Fear

High

37

63

Meditnn

37

63

Low

40

60

(The Table represents percentages of the total sample. 'Low'
represents those respondents who had, none, one or two;
'meditnn' represents three or four, and 'high' represents more
than four, of the devices listed).
Avoidance Behaviour

In this section we attempted to refine information on whether people
went out after dark and on whether they avoided certain people or
certain streets and areas if they did go out.
The rationale behind this is that it is very easy to give an automatic
'yes' to a question related to staying at home due to fear of being a
victim of crime.
Victimisation is just one of a ntnnber of
possibilities, including child care corrmi tments, infirmity, lack of
social facilities in the area, addiction to television and lack of
disposable income.
Although this reduced our ability to measure changes since ICSl to one
general question on the fear of crime, it enabled us to establish which
groups go out after dark; who stays in predominantly because of fear of
criminal victimisation; and who fears being a victim when they go out
after dark.
Although those over 45 years old stay in after dark, they are only
marginally doing so because of fear of crime. Furthermore, when people
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do go out, there is little difference in the levels of fear of crime by
age. This would suggest that peoples' fears are largely determined by
an interplay of their likelihood of victimisation by social group;
their perceived vulnerability and their knowledge of crime in the area.
In contrast, women are not only less likely to go out after dark, but
also stay in more than men because of fear of crime. When women do go
out they are more careful than men. The figures for women under 25 are
staggering.
It is not an exaggeration to conclude that many women in
inner city areas live in a state of curfew.
TABLE 3.4 Staying in Very or Fairly Often after lark:
By Age and C-ender %

Age

Gender

16-24

25-44

45+

Men

Women

36

44

63

40.5

74

TABLE 3.5 Went out Alone, Fear of VictimiSation: A lDt and ~te a Bit:
By Age and Gender %

Age

Gender

16-24

25-44

45+

Men

Women

34

40

37

34

57

TABLE 3.6 Staying in a lDt or ~te a Bit after lark because of Fear of
Victimisation: By Age and Gender %

Age

Gender

16-24

25-44

45+

Men

Women

27

27

31

17

43
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When people do go out after dark, women are more careful than men as a
precaution against crime. There is little variation by age, though
younger people are more likely to go out with someone else, but on the
other hand, are less likely to avoid 'certain groups' of people. This
further reflects how fear of crime infringes on women in inner city
areas and would suggest that the most appropriate panacea to this state
of affairs for women would be a reduction in crimes against the person
in general and women in particular.
It is clear that for women of all ages, crime is a considerable reason
as to why they do not go out after dark at night. These figures show a
disturbingly high number, not only of elderly women, but of women of
all ages. The findings seem to confirm the conclusions reached in the
First Islington Crime Survey, that in inner-city areas like Islington,
there exists a virtual 'curfew on women'.
Not going out alone at night is a form of avoidance which sits at the
most extreme end of a continuum, including other forms of avoidance,
i.e. avoiding certain streets, certain types of people, etc., which we
have already discussed. As the whole of the picture begins to emerge,
we see that in different ways of all women, it is young women who are
most actutely affected by fear of crime in terms of adjusting their
behaviour as a consequence of their fear. While all women are deeply
affected by fear, younger women take more stringent efforts in their
daily lives, and routine behaviour to avoid victimisation or
threatening situations.
It seems that young women either do not go out at least partly because
of fear of crime - some 90% of those who do not go out alone after dark
- or when they do go out they take some form of precaution - some 91%
of those who do go out take some form of precaution either 'always',
'very often' or 'fairly often'. Thus some 91% of all women under 25
take some form of avoidance (ranging from not going out alone at night
to avoiding certain streets or people, etc. 'fairly often'. See Table
3. 7).
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In terms of people carrying weapons for self-defence, very few people
claim to do so. But in contrast with 8% overall, 15% of those under 25
years old claimed to carry some kind of weapon after dark. As this
figure is likely to be a conservative one, due to possible reticence in
admitting to carrying a weapon after dark, this is an ill omen in terms
of potential future serious rates of acts of violence against the
person.

TABLE 3. 7 lbnen Aged Ulder 25 and Fonos of Avoidance %

Avoidance
Go Out with Someone Else
Rather than Alone

Always/
Very Often

Fairly Often

Combined

47

24

71

8

5

13

Avoid Certain Types of
People

41

27

68

Avoid Certain Streets

40

27

67

5

4

9

Carry Something to Defend
Oneself with

14

5

19

Take at Least Some Form
of Avoidance

68

23

91

Go Out with Dog Rather

than Alone

Carry Something to Alert
Other People with

(The Table represents percentages of the sample - those who do go out
alone after dark).
The results also show that it is predominantly women who tend to take
such precautions. In relation to carrying alarms such results may seem
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obvious, but in relation to objects to defend themselves this represents
an interesting finding. More than one in ten women (11%) who go out
alone at night regularly ('always', or 'very often') carry something to
defend themselves with. It seems that disproportionately it is younger
women who take such precautions, for women aged under 25 the figure
rises to one in seven (14%). Those women who do carry things to defend
themselves with tend to be those who go out more regularly than other
women.
This suggests rational rather than irrational behaviour on
behalf of women in terms of the manner in which they take precautions as
a result of the fear of crime. Those, mainly young women who do go out
after dark, take keen precautions.
It should again be stressed

that, in relation to things that people
carry to defend themselves with, these figures are an underrepresentation, due to the dubious legality of self-protection.
In order to assess general trends regarding avoidance behaviour, all the
questions were collapsed into one composite measure which we called the
'scale of avoidance behaviour'.
TABLE 3.8 Avoidance Scale Scores by Age and Gender %

WOMEN

MEN

AVOIDANCE
High

16-24

25-54

55 + ALL

16-24

25-54

55 + ALL

5

3

12

5

22

21

20

21

Medium

24

22

31

24

46

42

48

43

Low

71

75

57

32

37

32

35

71

(The Table represents percentages of the sample. 'High' represents those
who adopt three or more forms of precaution/avoidance behaviour;
'always' or 'very often', 'Medium', represents those who adopt one or
two forms of precaution/avoidance behaviour;
'Low' represents
the rest of the respondents who go out alone at night.)
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In general age does not affect avoidance behaviour of women. but it is a
factor for men. Advanced age tends to bring about keener avoidance
measures and precautions for men. The difference between men and women
is reduced as age increases. Elderly men, like most women, take the
responsibility for their own safety more seriously.
TABLE 3. 9 Avoidance Scale Scores and Fear of CrinE by Gender

Fear

Meditnn

High

Men

Women

A lot

37

Quite a Bit

Low

Men

Women

Men

39

1

19

4

6

30

45

12

40

10

29

Not Very Much 30

12

35

34

49

45

4

21

7

40

20

Not At All

3

Women

(This Table represents percentages of the sample).
As might be expected, worry about fear of personal victimisation is
strongly related to precautionary behaviour, as is shown by the above
Table.
Public Transport

Safety on public transport, particularly after dark, has always been a
controversial issue in inner city areas. Assaults on transport staff
have lead to trade union action and the media intermittently run stories
on the issue in general and assaults on the public in particular. This
culminated, nearly a year ago, amid great media hype, with the emergence
of New York style 'Guardian Angels' on London's underground. Although
violence on London's underground and bus system is nowhere near that of
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New York, it does have a bearing on whether people feel safe using it at
night, and thus whether it inhibits people's social activity.
In Islington 39% claim ownership of a motorised vehicle, but only 30% of
women as opposed to 49% of men. Furthermore, those over forty five were
less likely to own a vehicle and with women, were less likely to have
access to the use of a private vehicle. It is, therefore, apparent that
safe access to public transport is particularly important for older
people and women.
Despite this obvious need, there is direct correlation with age of nonusage of public transport after dark and half as many women again as men
don't use public transport at night. This is partly due to the pattern
of motor vehicle access and partly due to other factors, touched on
earlier in this chapter, as to why certain groups don't go out at night.
But when people were asked about fears for their personal safety on
public transport at night, although there is little difference by age,
43% of women worried about their own personal safety, and the same
number avoided public transport due to fear of criminal victimisation.
It is obvious that this prevailing state of affairs directly infringes
upon women's lives, and further exacerbates what is, for many women,
effectively a night-time curfew. It is also unsurprising that it is a
matter of major public concern and that the mass media intermittently
focus on it.
The First Islington Crime Survey revealed that a considerable number of
people avoid using public transport as a precaution against crime: 20%
of women and 6% of men said that they avoid buses, tubes or trains
either 'often' or 'always' (Jones et al, 1986: 167). It was decided to
tap further this particular area of social space and how it relates to
fear of crime. We asked respondents whether they use public transport
in their area of social space and how it relates to fear of crime. We
also asked respondents whether they use public transport in their area
after dark, and if they did, to what degree they were worried for their
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own personal safety when using public .transport. If they did not, they
were asked whether they avoid public transport because they fear being
the victim of crime.
54% of respondents said they used public transport in their area after
dark.
TABLE 3.10 1hose Who Use Public Transport and Fear of Crime X

Level of Fear

All

Men

Women

16-24

25-54

55 +

A Lot and Quite a Bit 30

16

43

29

29

28

Not Very Much and
Not At All

84

57

71

71

72

70

(This Table represents percentages .of those who use public transport
after dark) •
From this Table we can see that gender remains a considerable factor
concerning fear of crime in this particular environment. 43% of women
who use public transport at night express a significant level of fear
('a lot' or 'quite a bit').
This compares with 57% of women who
expressed fear of crime in relation to public streets when they go out
alone at night, suggesting that public transport, like the street, is a
hostile environment for many women.
Age does not reveal itself as a factor in relation to fear of crime on
public transport, and this is true for both men and women.

- 54 -

TABLE 3.11 Those liJo Use Public Transport and Fear of Crime I

Class

Race

Level of Fear
White

Black

Working

Middle

4

7

7

4

Quite A Bit

22

34

25

22

Not Very Much

40

28

36

40

Not At All

34

31

32

34

A Lot

(This Table represents percentages of those who use public transport
after dark) •
In relation to fear of crime on public transport, we see that race
becomes a factor with 41% of black people expressing significant fear as
against only 26% of white people. Class has also become an increased
factor.
Similarly, by looking at those who do not use public transport and who
give fear of crime as a reason, we discover the same patterns emerging.
Age tends not be a factor, whereas gender and race are.
What the figures reveal is that of the total sample. 43% of women and
5% of men do not use public transport because, at least to some degree,
they fear being the victims of crime.
How do we explain these differences in between fear of crime in the
street and public transport?
First, in relation to age, it seems that vulnerability shifts.
Travelling on public transport differs from walking the streets in that
it constitutes shared space with others.
In such a situation flow
The more people there · are, the less
becomes an important factor.
vulnerable an individual is likely to feel. Age references flow by way
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of time.
Generally, the later in the evening you travel, the fewer
people use public transport. This generalisation is not always true,
often the last tube at night is very busy, or the number of people using
the buses will increase when the pubs close. However, as young people
are more likely to be using public transport later in the evening, it
may well follow that they will have a somewhat heightened sense of their
vulnerability, while the opposite effect may be experienced by the
elderly.
Secondly, as one would expect, the reliance upon public transport
relates to financial wealth. Those who have the means to do so, can
more easily avoid public transport in areas, or at times that they might
perceive themselves to be most vulnerable, by taking a taxi, for
example.
Those who depend upon public transport are the most
vulnerable. This is referenced by class. Similarly, those respondents
who own or have access to a car or other transportation, expressed lower
levels of fear in relation to public transport, compared to those who do
not. They, as a result of their car ownership or access to private
transport, do not have to rely upon public transport to the same degree
as those who do not.
Finally, in relation to the differences concerning race, it seems
appropriate that a similar explanation to that used in the discussion of
gender differences might apply: that black people experience harassment
compounding their fear.
The data gathered shows that black people
generally experience higher levels of harassment, or what we have called
1
public abuse 1 •
TABLE 3.12 Public Abuse by Race

am

Gender

Black
Men
Harassed Last 12 Months

Women

23

56

Men
20

(The Table represents percentages of the total sample).
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White
Women

41

While this does not show itself in relation to fear of crime on the
streets to any significant level, it may express itself in relation to
public transport because of the nature of the space that the fear
relates to.
Public transport represents a confined public space in
which there is often no immediate escape and which people are forced to
share with others.
This situation may increase fear, particularly for those most likely to
experience abuse. It is impossible to tell from the data if this is the
experience of women, as they express high levels of fear, both in the
street and on public transport, but black people's fear seems to
increase significantly in relation to white people's in such confined
public spaces. "
TABLE 3.13 Fear and Those Who Use Public Transport %

Men

Black
Women

White
Men Women

Fearful Who Had Been Harassed

45

63

30

58

Harassed Who Were Fearful

42

71

20

42

(The Table represents percentages of those who use public transport.
Fearful represents those who answered, 'a lot' or 'quite a bit~.
An examination of the Table shows us that quite clearly black people

have a much stronger relationship between public abuse and fear, even to
the extent that the same percentage of black men who had been harassed
were fearful, as were white women.

-
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'Jhose 'Who Do Not Go Olt Alone After IBrk

Over 1 in 4 people do not go out alone after dark in their area
(26%).The over 55's are heavily represented in this group: over half of
them do not go out (51%).
TABLE 3.14 Waoen 'Who Never Go OJt By Age %

16-24

26

25-54

27

55 +

68

(The Table represents percentages of the whole sample).
It is clearly wrong to suggest that because these people do not go out
that they are necessarily fearful of crime. There are many other valid
reasons as to why people may be unable or unwilling to go out, or simply
prefer to remain indoors. It is an inexcusable leap to suggest that
these people are all terrified to step across their front door alone
after dark. That having been said, when questioned as to why people do
not go out alone after dark, fear of crime featured strongly in their
reasons.
TABLE 3.15 How filch Is Fear of :Being a Victim of Crime the Reason

for Not Going Olt Alone After Dark?

%

A Lot

41

Quite a Bit

24

Not Very Much

16

Not At All

19
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%

(The Table represents percentages of the sample - those who do not go
out alone after dark).
From the above Table we see that nearly two-thirds of the people give
crime as a reason for not going out, and 41% believe it to be a
considerable part of the reason.
TABLE 3.16 Haw~ is Fear of :Being a Victim of Crime the Reason for

Not Going Out Alone After ·Dark? %

16-24

25-54

A Lot/Quite a A bit

82

Not Very Much/Not At All

18

55 +

All

67

61

65

33

39

35

(The Table represents percentages of the sample - those who do not go
out alone after dark).
We see that disproportionately it is the younger people (of those who do
not go out) who express fear of crime as a major factor. We. see that
82% of people aged under 25 who do not go out alone at night in their
area do so at least partly due to the fear of crime. Furthermore, 52%
of those under 25 expressed fear of crime as a high level reason ( 'a
lot') as against 44% of those aged between 25 and 55, and 37% of those
aged over 55.
The elderly, it would seem, express alternative factors as the reason
for not going out after dark. As much as 22% of those who do not go out
aged over 55 suggested that fear of crime was 'not at all' the reason
for not going out alone after dark. Alternative reasons given by the
elderly include: physical restrictions, financial restrictions, nowhere
to go, prefer to stay in with partner, etc.
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TABLE 3.17 Bow

}i)ch

is Fear of Being a Victim of Crime the Reason for

Not Going Out Alone After Dark %

Men

Women

All

A Lot/Quite a Bit

39

71

65

Not Very Much/Not At All

61

29

35

(The Table represents percentages of the sample - those who do not go
out alone after dark).
Gender remains a decisive factor in fear of crime. Women as a social
group are most restricted by their fear of crime. 71% of women who do
not go out give crime as a reason for that curtailment upon their
freedom. Of those, some 46% of women suggest that fear is a high level
reason ('a lot'), as against only 23%· of men.
Age seems to be relatively more important for women. Thus, although men
of all ages of those who do not go out generally identified fear as less
of a factor, age differences did not reveal themselves as significant.
It should also be added that the number of men, particularly young men,
who never went out was so small as to make the value of any differences
questionable.
TABLE 3.18 How

}i)ch

Is Fear of Being a Victim of Crime the Reason for

Not Going Out Alone After Dark? %

Women By Age

16-24

25-54

A Lot/Quite a Bit

90

75

70

Not Very Much/Not At All

10

25

30

55 +

(The Table represents percentages of the sample - those who do not go
out alone after dark).
- 60 -

Yormg women once again seem to express the higher levels of fear, by
giving fear of crime high priority as a reason for not going out alone
after dark. Some 59% of women who do not go out and are under 25 gave
fear of crime as 'a lot' of the reason, as against 48% of those aged
between 25 and SS, and 42% of those aged over SS.
At this stage a note of caution should be sounded, for a respondent
engaged in a social survey, fear of crime may appear to be one of the
few socially acceptable reasons when asked to justify the lack of
activities that they are involved in outside the home. That having been
said, people were asked for alternative reasons and many people were
candid in their answers. Also, the number of people who answer that 'a
lot' of the reason was fear of crime (given the possibility of
alternative degrees of fear) suggests that fear of crime is a
considerable factor in keeping many people prisoners in their own homes.
Maxfield, examining evidence from the 1984 BCS suggests that restricted
personal mobility is "largely unrel~ted to fear of crime" (1987; 35).
Maxfield goes on to conclude that: "The type of person you are (for
instance, married, elderly, or with yormg children at home) is more
important in determining how often you go out than fear of crime"
(21987; SO). This conclusion is directly contradicted by the findings
we have discussed.
The findings of this survey suggest much higher levels of fear of crime
as a reason for not going out alone at night. A principal reason for
this must be the inadequacy of a national crime survey when dealing with
concepts such as fear of crime which are intrinsically related to local
area. Fear in an inner city borough like Islington cannot be conflated
with fear experienced by inhabitants of different urban areas let alone
rural villages (as the BCS does).
Furthermore, Maxfield's findings are a nonsense, for to suggest, as he
does, that: "mobility appears to be more restricted by age, marital
status, gender, and having yormg children in the home than it is by
fear" (1987; 36), ignores the fundamental fact that gender, and, to a
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de t e.1..1
........J.U.na
; t es of f ear •
1esser degree, age, are pr1me

Of course, "the

type of person you are" detennines "how often you go out", but so does
the type of person detennine your level of fear of crime.
Having analysed those who do not go out as a separate group, it is
worthwhile briefly to examine this group in relation to the whole
sample.
In doing so, we discover that while a higher proportion of
elderly women have alternative reasons for not going out, nevertheless a
large number of elderly women who do not go out give fear of crime as a
reason. While more young women who do not go out give fear of crime as
a reason, they represent a small number of all young women.

17% of the whole sample never went out alone
after dark in their area, wholly or partly due to a fear of crime. This
rises to 31% for those over 55. This compares with the BCS results (for
inner city areas) of 4% of the whole sample and 18% for the elderly
(1985; 40).
It was discovered that

TABLE 3.19 Those 'Who Do Not Go Out at Night Giving Fear of Crime as a

Reason, Expressed as a Percentage of the 'Whole Population by

Gender

Women

Men

16-24

24

1

25-54

22

2

55 +

54

16

(The Table represents percentages of the whole sample those who answered
'a lot' or 'quite a bit' as the role that fear of crime plays in keeping
them off the streets alone after dark).
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Many, as the Table below demonstrates, take stringent precautions or
develop highly sophisticated avoidance patterns.

TABLE 3.20 Always, Very or Fairly Often Taking Precautions against Cr:iDE
after IBrk: % by Age and Gender

16-24

Age
25-44

45 +

Gender
Men
Women

Go Out with Someone Else

41

28.5

29

17

45.5

Stay Away from Certain
People

46.5

53

50

38

68

Stay Away from Certain
Streets

45

43

45

17

43

Night-Time Activities

Figure A shows how fear of crime relates to how often people go out
alone at night. 1 • The table represents the mean frequency of how often
respondents go out alone after dark in their area 2 by age and gender
and fear of crime.
Figure A does not suggest a 'simple relationship' between
out less often as suggested by Maxfield in examining
"There is a strong simple relationship between anxiety
safety and the average number of nights spent outside the

fear and going
the BCS data:
about personal
home." (1988).

Maxfield is able to make such an assertion because he fails to break age
groups down to expose gender differences. What Figure A shows is that
the simple relationships begins to break down somewhat for women,
suggesting that for women it is not merely a question that: "people who
feel very unsafe (fearful) are less mobile than those less afraid
(fearful)" (Maxfield, 1988).
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THOSE WHO GO OUT ALONE AFTER DARK:
FEAR BY MEAN FREQUENCY OF GOING OUT
ALONE AFTER DARK BY AGE AND GENDER

Fig. A

HOW OFTEN PEOPLE GO OUT AFTER DARK
3~-----------------------------------------,

2.5

2

.....

1.5

.....

0.5

>25

>55

25-55

<25

WOMEN

MEN

-

~ QUITEALOT

ALOT

0

[Z] NOT VERY MUCH

-

64

-

NOTATALL

25-55

>55

While there is some form of relationship between increased fear and less
mobility, it would appear that, for women at least, the picture is more
complicated.
From the available data we are unable to tell which of the following
factors lie behind such a relationship:
(a) those who are most fearful have restricted their activities because
of their fear;
(b) those who are most fearful prefer to spend their leisure
differently (Maxfield, 1988);
(c) those who are most fearful tend to be those people bound by other
responsibilities: i.e. women with domestic responsibilities;
(d) those who are most fearful are restricted in their night time
activities -the elderly (Yin, 1982).
Mobility is restricted by other factors than fear alone: age, gender,
marital status, having young children, poor health, etc.
Figure A shows that age is an important restricting factor; differrences
in mobility across age groups are as significant as differences within
age groups.

1 Figure A relates only to those who do go out after dark in their area,
even if only just around the corner.
2 The mean frequency of how often respondents go out alone was
calculated by allocating different values to responses to the question,
'How often do you go out after dark in this area, even if only just
around the corner?'. The value 3 was given to those who answered 'very
often'; 2 to those who answered 'fairly often' and 1 to those who
answered 'not very often' •
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Women and Fear of Crime

From the examination of the data from this survey, as well as other
surveys, the single variable which most affects fear of crime is gender.
Women express higher levels of fear than men.

We have seen how fear of

victimisation in public places has serious effects for women.

Many

women limit their participation in public as a direct response to their
fear.

That limitation may be partial -

avoiding certain areas,

by going out less often,

avoiding certain types of people,

avoiding

public transport - or it may be total - never going out alone at night.
What we have also discovered, by breaking down fear into three social
spheres, is that fear pervades different areas of women's activities,
forcing them to recognise their fears and their attempts to negotiate
safety.
How do we understand this differential expression of fear by men and
women?

The approach of Hough and Mayhew (1983) in analysing the BCS

data, is to argue that this is an "irrational" response on behalf of
women because the actual risk of women's criminal victimisation, and
particularly elderly women, is lower than that of men.

It is our

intention to use the data gathered from this survey to debunk that
argument.

Instead, we shall argue that there are a number of material

gender differences which explain the high levels of fear expressed by
women.

It is thus our intention to begin to develop a gender specific

deconstruction of fear of crime.
The first point to mention is that in relation to crime there can be no
'objective'

or

'actual'

subjective element.

level of risk.

Crime has a specifically

Crime, and fear of crime, do not exist outside a

social context, they depend upon definition, or labelling, whereby the
act takes on a specific social meaning.

And that meaning is governed by

relationships, between the actors, offender and victim and the labelling
institutions.

Risk has tended to be deduced from official statistics,

or more recently from victimisation surveys.
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Due to the complex nature

of crime, we can never be as presumptuous as to suggest we have
discovered the 'true' level of crime. Through victimisation surveys we
may be able to go a great deal further than police statistics, but we
are still uncovering an iceberg.
As Stanko rightly argues, victimisation surveys themselves have a 'dark

figure', most notably in relation to crimes against women, mainly
concerning rape, sexual assaults, and domestisc violence (1988). Crime
surveys have traditionally had difficulty in revealing much crime
against women. The first BCS, for instance, managed to report only one
attempted rape. Various social constraints inhibit the disclosing of
instances of violence against women - not least because the attacker may
well be sitting in the same room while the survey is being conducted.
In addition, the problem of non-respondents leaves much criminal
victimisation undetected. For social surveys to be random samples of
the population, particularly in relation to crime surveys, they cannot
ignore the problems posed by those who refuse to take part, or who, for
whatever reason, are unable to participate. Of course, many of the nonrespondents in crime surveys will be exactly those people who fear crime
the most, the elderly and women.
Non-respondents remain a vital,
untapped, source which structurally skew assessments of 'actual' levels
of victimisation.
Finally, as well as there being a problem of quantitative assessment,
there is a problem of qualitative assessment.
Respondents may not
express certain acts against themselves, violent or otherwise, as
criminal, despite the fact they may feel a clear sense of threat, harm
or loss. There are many reasons why this should happen; they may not
have been reported and, therefore, not labelled as such; they may wish
to report the incident but feel that those to whom they would report may
not agree or challenge their belief; they may fear embarassment or
humiliation (for women the time honoured assumption that 'she was asking
for it', may act as a strong deterrent); they may assume that, in their
understanding, the act did not fulfil the full legal prerequisites of a
crime, etc. This, again, is something which may well affect the whole
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population, but is more likely to be concentrated most heavily amongst
the less powerful groups. In a gender stratified society that clearly
includes women.
As a result, we need to look elsewhere than juxtaposing risk rates

against fear of crime for explanations.

Rather, we need to ask two

associated questions:
(a)
(b)

Why do women express greater fear?
Why do men not express high levels of fear?

Let us take these questions in turn.
First, and following on from the above discussion, women may actually
have higher levels of victimisation due to the systematic underestimation of crimes against women, otherwise known as 'invisible
crimes'.
Feminists' research has uncovered much larger levels of victimisation by
women.
In the late 1970's in the United States, Dianna Russell
conducted a random sample survey including a range of forms of sexual
violence.
Research using similar methodology has been undertaken in
this country, most notably by Hanmer and Saunders (1984). Adopting a
broad definition of sexual violence, their survey, based in Leeds,
revealed that 59% of women had had at least one experience of sexual
violence in the previous year. A more recent study by Jill Radford, in
Wandsworth, London, found that as much as 76% of the women had
experienced some form of sexual violence in the previous year.
This survey confirmed the conclusions of most other crime surveys, that
there is a strong relationship between victimisation and fear. Those
who have been victims in the past 12 months are more likely to express a
fear of crime.
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Stanko points out, however, women' s experiences of violence are
"lifetime experiences, and not a reflection (as in the case of most
surveys) of experiences within the previous year" (1988;45). With this
in mind we asked respondents if they had 'ever been sexually assaulted'
and if they had 'ever been physically assaulted' to the degree that they
needed medical attention (this was added to identify serious assaults
only). Some 10% of all women had been sexually assaualted, 4% of women
on more than one occasion. Those women who admitted to having been
sexually assaulted or physically assaulted at some time, generally
expressed higher levels of fear in relation to all areas examined.
As

In relation to sexual victimisation, it is quite clear that the wording
used in a survey is crucial.
Appreciating the subjective dimension
involved in defining such acts, we adopted a compromise between the
broad 'physical violence' used in some feminist research, and legalistic
definitions of assault, preferring to ask if respondents had experienced
anything which they regarded as sexual assault.
The relationships between fear and victimisation increases as the type
of crime is more closely associated with the space which the fear
governs. Accordingly, those who have been the victim of a theft from
the person, an assault or sexual assault, are more likely to express
fear in relation to streets at night (where those types of offences may
occur) than those who have been the victim of property offences or other
crimes more obliquely related to street crime.
Women tend to express a greater sensitivity towards personal safety as a
result of victimisation.
There is, however, no simple ca~al relationship between victimisation
and fear. Victimisation may actually cause individuals to modify their
behaviour (as we have already seen) in such a way as to limit their risk
of victimisation. As well as forms of avoidance, individuals who have
been victimised may neutralise their experiences in other ways, blaming
themselves, or protecting themselves.
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Secondly, as we commented in ICSl, the experience of victimisation does
not affect people equally.
There is no such thing . as the 'equal
victim'. People differ in their ability to deal with victimisation.
Women and the elderly are obvious examples of the unequal victim. In
different ways they are more vulnerable to the disturbing effects of
victimisation. The potential violations that women may experience are
unique to themselves. The physical disadvantage of the elderly, not
only to propel, but also to recover from the aFtack, leaves them more
vulnerable.
The prospect of being the victim of violent crime is,
therefore, generally much more alarming for women and the elderly due to
their greater vulnerability. Vulnerability is something that those whom
it affects are acutely aware.
Inequality in relation to victimisation reflects social as well as
physical inequality. Thus, fear often compounds other social problems
(as we have already seen fear is higher amongst the working class).
Economically women and the elderly are often the most deprived groups in
society. Vulnerability affects other social groups, namely the poor and
ethnic minorities (Baumer, 1985; Taylor and Hale, 1986).
Finally, there is the problem which was touched on earlier concerning
the quality (rather than quantity) of victimisation.
Women often
experience what they may perceive as victimisation, but which may not be
labelled 'criminal' as such, which nevertheless, seriously affects the
way in which they relate to people and their surrounding environment.
What is referred to here may be called unchallenged 'public abuse', or
what Jones et al referred to as 'non-criminal street violence' (1986) the insults, harassments, abuses and incivilities to which women are
particularly prone.
The importance of 'public abuse' is that while incidents may not appear
in criminal statistics, they do have a disturbing effect upon women,
creating a different reality for women than for men. Abuse, harassment
or incivilities by strangers represent incidents of public hostility
against women, particularly considering much abuse is directed at
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women's sexuality.
Public abuse and harassment hold a threat of
physical harm, and it reminds women that they can be, and, indeed, are,
targets for sexual assault.
This is reinforced on each subsequent
occasion of abuse. Individual instances of 'abuse' merge into a hostile
and threatening (male) public environment, and the threat is posed, not
by individual men, but by men generally.
Some commentators like Warr (1985), have suggested that women's higher
reported level of fear stems from women's fear of rape. Warr argues
that fear of rape is something that women continually carry around with
them. It is part of their everyday concern. Fear of rape, therefore,,
stands behind women's fear of all other forms of sexual and physical
violence. Even if this is only partly true, then it is understandable
how the unchallenged cycle of public abuse and harassment can act as a a
trigger to such fears.
When we looked at the data we discovered that, not surprisingly, the
vast majority of those who had experienced public abuse during the
previous 12 months were women, and mainly young women at that.
76% of those who had suffered some form of public abuse in the previous
12 months were women. Those women, who had been victims of public abuse
constitutes 43% of the total sample of women.
TABLE 3.21

Women and Public Abuse (in previous 12 lOOiltbs) %

16-24

66

25-54

50

55 +

16

Average

43

(The table represents percentages of the total sample of women).
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Looking further, those women who had experienced public abuse in the
previous 12 months had much higher levels of fear. When those women
were sub-divided into two groups:
(a) those who had experienced public abuse on numerous occasions
('very often' and 'fairly often')
(b) and those who had experienced public abuse on less numerous
occasions,
we discovered that fear grows with increased public abuse,
reinforcing its importance as a factor in fear of crime.

thus

TABLE 3.22 WooJen, Public Abuse and Fear of Crime in Relation to

the Street: Fear %

Not Victim

Victim

Multiple Victim

Cum Victim

Go Out

46

64

73

67

Stay In

67

82

97

87

(The Table represents percentages of the total sample of women.
represents those who answered 'a lot' or 'quite a bit').

Fear

The above data demonstrates the relationship between public abuse and
fear of crime for women, showing a substantial increase for both groups
at each step with increased occurrences of abuse.
Multiple victimisation, as many other commentators have suggested, is an
important element in the lasting effects of victimisation upon the
victim (Germ, 1988). Public abuse appears to be no exception.
As well as restricting women's access to public spaces, public abuse

results in greater reliance by women on men as escorts, particularly at
night. Ha.runer and Saunders (1984) have noted that this dependency on
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men actually creates the conditions where it is easier for individual
men to assault women that they know without necessarily fearing
retaliation. Thus, they locate public abuse as part of a much wider
vicious circle of violence against women,which separates the public and
private spheres of women's lives, limiting their access to the public
sphere and making women more reliant upon their private sphere, where
violence may also be located.
If we can now turn to the second question that we originally posed we
can identify further reasons for the divergences between male and female
recorded levels of fear of crime. Instead of asking: 'What is deviant
about high levels of expressed fear .by women?' we should, perhaps, be
asking: "What is deviant about the low levels of expressed fear amongst
the male half of the population?' Maybe women are actually more in tune
with reality as expressed through their fear than men.
Much feminist research has shown that in most disciplines, criminology
included, norms have tended to be defined in male terms, reducing women
to deviant roles or silencing them completely from the discourse
(Heidensohn, 1985 and Gilligan, 1982). In relation to the traditional
approach to fear of crime, this has clearly been the case. Rather, it
would seem logical that much of the difference between expressed levels
of fear can be put down to macho male culture which inhibits men from
expressing their true fears. Put simply, men seem to be unwilling to
reveal their sense of fear that they carry around, but rather prefer to
express fearless bravado expected in a male defined society.
Folk Devils and '!t>ral Panic Revisited?
Fear of Crime and the M:lss lBtia

Debate about the fear of crime has been recently brought to a head by
the publication of Michael Grade's Home Office Working Group's Report on
Fear of Crime.
Although much of the report is balanced, it does
highlight two trends inside official administrative criminology: (a) the
artificial separation of fear of crime as a problem from crime itself,
and (b) an academic flirtation with 1970's Labelling theory.
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Although the Working Party itself would not adopt such a position, the
implications of moving in this direction are clear. Fear of crime is as
much of a problem as crime itself, i.e. let us forget about the fact
that England and Wales has the highest crime rate since the war, and
let's concentrate on people's "irrational" fears and the media must be
more "responsible" and "regulate" itself in order not to fuel fear of
crime.

"The effect of crime reporting by the media is almost
inevitably to increase fear.
This becomes
unacceptable when, as so often, crime is reported in
an unbalanced way, with a stray emphasis on violent
and unusual crimes, and on particular types of victim
(notably young women and old people).
The public
receives only a distorted impression". (Grade, p.2)"
While there is little doubt that the mass media coverage of crime adds
to fear of crime (Heath, 1984), it is inaccurate to suggest that if the
mass media did not report crime, fear of crime would be eradicated and
the public would hold no knowledge of crime in their locality.
As we have argued, existing evidence suggests that people's fear of

crime in inner city areas - where the mass of crime occurs - has a
rational kernel and their fear, with the exception of the over 60's, is
directly related to their possibility of victimisation. Indeed, the
Grade Report recognises as much:

"Knowing a victim, witnessing a violent crime,
personal experience of crime, however long ago these can all influence levels of fear. Add to this
list those frightening events which are not
technically crimes and people's total experience of
crime can be quite substantial." (p.15).

In terms of elderly people, it is unsurprising, given their relative
social isolation and physical vulnerability, that they are more prone
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to fear of crime.
But given that they ~ objectively vulnerable,
these fears cannot be said to be "irrational".
So how far should the mass media not concentrate on "particular types
of victims" (notably young women and old people) and concentrate
instead on the mass of crime? There are at least three reasons why the
mass media should cover the former, as well as the latter. First, in
terms of women, they are reporting on a phenomenon that is of major
public concern, and, as we have argued elsewhere, firmly related to the
experience of women in inner city areas.
Second, there is not a
sameness about crime on victims and people do make qualitative
distinctions between different kinds of crime and different kinds of
A physical attack on an elderly person, however rare an
victims.
occurrence, is a more serious crime than a physical attack upon a young
man due to the fact that the elderly are more mentally and physically
vulnerable, and, unsurprisingly, the public are likely to perceive it
in this light. If the media failed to report on this kind of criminal
offence, they would, in effect, be .censoring what the public perceive
as the most serious crimes. Finally, programmes like "Crimes toppers"
do have an effect on the crime rate:
"Crimestoppers recently netted its l,OOOth arrest
since it was launched in January 11988. As a result
of the arrests, a total of 3,350 ~rimes were cleared
up and more than £2.7m worth of stolen goods
recovered ••••• Charges ranged from murder, rape and
assault, to burglary, drug offences and fraud." (The
Job,8.12.89).
This poses the question: is the removal of "violent and unusual crime"
to possibly
reduce fear of crime justified, even if the cost to the
public is the non-apprehension of those wanted for murder, rape and
assault?
The most worrying aspect of the increasing tendency to bash the mass
media is that it is coupled with demands for media regulation:

- 75 -

"We recolllllend that the regulations and advisory
bodies which act as watchdogs over the media
should provide guidelines on the average and
reporting of crime.
The Home Office should
formally send copies of this report to these
bodies - and to newspaper editors - ••• " (Grade,
p.3).
The problem with media regulation is that it often becomes the thin
edge of the wedge. Who provides the guidelines on the coverage and
reporting of crime? The Government of the day? Is it desirable, in a
democratic society, that media coverage of crime should be subject to
Government regulations? That is the question that people should
address.
It is desirable that the mass media should act in a responsible manner
and maintain the highest standards of journalism; and it is true that
elements of the mass media manage to constantly find the lowest common
denominator, but it does not follow that the mass media should be
scapegoated and muzzled.
Although the mass media can, and do, amplify fear of crime, they do so
in a general way. In inner city areas, mass media coverage of crime
tends to reinforce what people already lmow.
Furthermore, it is
unsurprising that the mass media is fascinated with crime, as people,
in general, are not only fascinated with crime, but hold strong moral
views about it.
The other trend which this debate appears to highlight is the
increasing official flirtation with '70s labelling theory. The neat
typologies send a nostalgic tear or three down the authors' cheeks in
memory of a period in criminology long thought to have been consigned
to the archives of academic history.
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"State of Mind

Consequence

Complacency

Failure to take proper precautions

Awareness, Concern

Adoption of realistic preventive
measures: management of crime
successfully integrated into daily life.

Worry, Fear

Preoccupation with harm and danger.
Adoption of possibly unnecessary
measures to protect self,which affect
quality and richness of life.

Terror

Obsession; total disruption of life."
(Grade; p.l3)

Whilst not getting into either arguments about definition, i.e. when
does "awareness" become "worry", etc. or theoretical debate, the irony
is not lost on the authors that a position espoused 15 years ago and
rejected, has been resurrected not once, but twice.
Firstly, in
various guises, by ultra-left radical criminologists, and secondly, by
official administrative criminology. What is not clear is whether this
repetition of intellectual history is tragedy or farce, or both. But
what is clear, is the increasing demarcation between those whose
theoretical approach is idealistic and those whose theoretical approach
is realistic and grounded in concrete social phenomena.
In conclusion, the mass media do influence fear of crime, but not in
the recently exaggerated manner. Furthermore, in a democratic society,
it is deplorable if the Goverrunent - of any political persuasion places de facto blame for social problems on the mass media. Whatever
the limitations, of which there are many, of mass media in the UK, it
is unreasonable to pin causality of social problems on their doorstep.
Crime is a product of inner city reality and Goverrunent policy, not a
figment of some editor's imagination.
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'1he Consequences of Fear of Crime

Commentators have documented a number of possible consequences of fear
of crime. So far we have noted the effects upon people's behaviour in
terms of precautions: staying at home, avoiding certain areas, carrying
things to protect themselves with or to alert others and making their
Clearly some
surrormdings safer through locks, chains and alarms.
people are more able than others to take precautions or to avoid
certain risks. Economic restraints obviously play an important factor
in people's ability to take such measures; domestic alarm systems, taxi
fares, car ownership, etc. are all costly. There are also geographical
and social restraints upon avoidance measures.
Protection from :Burglary

Security devices as a precaution against burglary have been at the
centre of contentious debate. The Home Office drive for a locks and
bolts approach to crime prevention has its problems. As people turn
their homes into impenetrable fortresses from the outside, they
similarly turn them into prisons from within.
The tragic cases of
people burning to death within their barricaded homes are testimony to
the dangers inherent in such an approach.
It is clear, however, that even if we accept limiting the opportunity
for burglary as a good thing, security devices are conditional upon
being practically affordable and applicable. Domestic security, like
other forms of precaution against crime, is conditioned by a variety of
social factors, the most obvious being the type of accommodation in
which people live.
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TABLE 3.23 Type of .AccamDdation

am

Security Precautions %

Privately
Owned

Cormcil
Owned

Privately
Rented

Housing .
Assoc.

High

19

10

11

10

Medium

46

48

37

48

Low

35

42

52

42

Scale of Domestic
Security

(The Table represents percentages of the total sample.
'Low'
represents those respondents who had, none, one or two; 'medium'
represents three or four, and 'high' represents more than four, of the
devices listed) •
The privately owned dwellings, as would be expected, are the most
heavily protected in terms of locks and bolts. At the other end, the
majority of private rented housing falls into the least protected
category. The relatively high percentage of privately rented dwellings
in the highest category is probably due to the number of privately
rented dwellings in Islington at the top end of the market. Council
tenants and housing association tenants appear to share levels of
domestic security precautions.
Insurance

The survey revealed that only one half of households in council
accormnodation insure the contents of their property (51%), and the
figure is not much more for those in the private rented sector, or in
housing associations (57% and 56% respectively).
This contrasts
dramatically with 88% of owner occupiers. These figures are similarly
reflected in relationships between self perceptions of class; 80% of
middle class homes are covered by insurance, as against 56% of working
class homes.
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It has been suggested that fear causes people to move out of an area.
Mobility is often restricted to the more prosperous residents who can
afford to leave an area in search of a safer neighbourhood. Sampson and
Wooldredge (1986) argue that the flight of more prosperous residents
plays a part in stimulating urban decline.
It has also been suggested that fear of crime as well as forcing people
to withdraw physically from an area actually encourages the
psychological withdrawal of citizens.
People care less about their
neighbourhood and become increasingly unwilling to intervene positively.

It has been suggested that fear of crime actually reduces the appeal of
liberal penal policies, and fosters a more punitive attitude towards
punishment. We attempted to test this hypothesis by assessing people's
responses to a series of imaginary scenarios for which respondents were
asked to judge an appropriate sentence.
We created a scale, weighting the more punitive response, and adding
together the answers to the series of questions. We then divided the
respondents into three groups in relation to their score. Those who
fell into the top quarter in terms of their score were labelled Group A;
the next quarter were labelled Group B, and the remaining half of the
sample were labelled Group C. Group A, therefore, represented those
with the most punitive responses and Group C the least punitive. The
table below shows the results.
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TABLE 3.24 Fear of Crime and Attitudes to Punislm:!nt %

High Level of Fear

Group C

Group B

Group A

(Average)

All

14

18

30

(19)

Homen

21

35

46

(30)

5

4

11

(7)

Men

(The Table represents percentages of the overall sample. High level
fear here represents those who answered, 'a lot' to the combined fear of
crime in the street questions).
The Table seems to suggest that some fom of relationship does exist
between fear of crime and more punitive penal policies.
It is
interesting to note that the pattern demonstrated above also expresses
itself across gender, class, race and age, thus reinforcing the belief
that there is not some other major variable which is causing the
relationship (at least not age, class, race or gender).
Further Explanations for the Fear of Crime
As well as the key structural factors that we have examined, it is not

our intention to deny the effect of symbolic or social psychological
aspects. Too often, however, the former has been played down in favour
of the latter.
Box et al (1988), in their examination of the BCS finding for fear of
crime, list the following explaining factors: " ( i) vulnerability; ( ii)
environmental clues and conditions; (iii) personal knowledge of crime
and victimisation; (iv) confidence in the police and criminal justice
systems; (v) perceptions of personal risk, and (vi) seriousness of
various offences" (1988: 341). So far we have, in one way or another,s
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covered most of these issues. There are, however, a number of factors
not yet focussed upon which we shall now turn to.
:&lvi.romelt

Environment is an additional symbolic element in fear of crime.
In examining the relationship between neighbourhood environment and fear
of crime, we are concerned with people's attitude towards visible signs
of the state of their immediate environmental surrormdings. We refer
broadly to a host of signs of community disorder, including: graffiti,
general vandalism, dirty streets, boarded-up houses, drunks and people
generally loitering.
Skogan suggests that these conditions generate
fear for the reason that "they signal that the connnunity is out of
control" (1988), that the community has somehow become disordered. More
directly, it would seem that people may become fearful because these
conditions act, as what Stinchombe et al (1980) have called, the 'signs
of crime'; encouraging people to perceive their immediate environment as
threatening.
To test this notion we asked respondents their attitudes towards a
number of conditions which it was thought may pose symbolic or actual
threats. The conditions we chose were: poor street lighting, vandalism
and dirty streets. If respondents expressed that these conditions were
a 'big problem' in their area, they were coded. The table below shows
four groups of people: those who expressed none of the above as a'big
problem' in their area; those who expressed one, two or three of the
conditions as 'big problem'.
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TABLE 3.25 Fear of Crime and Attitudes Towards Neighbourhood Fnviromuent
%

High Level of Fear

Combined

None

One

Two

Three

All

10

20

25

36

(31)

Women

18

29

35

47

(50)

4

10

11

17

(13)

10

17

21

50

(26)

9

17

21

31

(26)

14

28

37

47

(49)

Middle Class

6

18

26

33

(28)

Working Class

12

22

26

37

(34)

Men

25
25-55
55

'High' level
(The Table represents percentages of the total sample.
fear here represents those who answered 'a lot' to the combined fear of
crime in the street questions. The 'combined' column represents the
combined percentage of those who answered one or more of the three
questions 'a big problem').
The Table shows the relationship between those who perceive
neighbourhood environment as a problem and fear of crime on the streets
at night, reproduced through different variables. This suggests that at
least the main social variables identified (class, age and gender) do
not explain the relationship, reinforcing the notion of a causal
relation between fear and attitudes towards neighbourhood environment.
There appears no support for the findings of Taylor, Schumaker and
Gottfredson in their study in Baltimore, that observational measures of
physical deterioration have greater effect where blue collar workers
live (1985).
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There was, however, some support for more extensive 'environmental
clues' playing a factor in explaining fear of crime in public streets.
We created a secondary group of environmental conditions, including poor
housing conditions, poor schools, lack of facilities for young people,
and air pollution, which produced less dramatic results than the
narrower conditions already addressed, but which, nevertheless, seem to
show some form of relationship to fear of crime in the streets.
TABLE 3.26 Fear of Crime and Attitudes Towards Neighbourhood
EnvirCJIJIM:mt %

None

One

Two

All

13

20

24

29

(23)

Men

5

10 .

12

12

(11)

29

34

39

(32)

High Level of Fear

Women

22

Three/Four

Combined

'High' level
(The Table represents percentages of the total sample.
fear here represents those who answered 'a lot' to the combined fear of
crime in the street questions. The 'combined' co1Ullll1 represents the
combined percentage of those who answered one or more of the four
questions 'a big problem').
Once again, this pattern was reproduced across gender, age, race and
class differences.
These results should not detract from the previous arguments but add to
them. It becomes clear that there are two levels of explanation: the
situational or symbolic, and the structural or institutional. It is our
contention that the latter conditions the framework within which the
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former can operate.

Any attempt to alter the symbolic alone will have

little real effect on levels of fear.
Neighbourhood Watch and Fear of Crime

In common with the third BCS. we found that 14% of households are
members of Neighbourhood Watch Schemes (Mayhew, Elliot & Dowds, 1989:
51).

The fieldwork for both this survey and the BCS took place in 1988,

and the percentage may have altered somewhat since then.
Respondents were asked if they were members of a Neighbourhood Watch
Scheme, and if so, whether they considered themselves to be active
members.
The results of this survey confirm the widely-held viewpoint that
membership of Neighbourhood Watch is greatest amongst white, middleaged, middle-class home-owners (Donnison, Scala and Thomas, 1986).
The table below shows how membership of Neighbourhood Watch is much
greater amongst owner-occupiers than respondents in other types of
accorrmodation, and particularly low among council tenants and those
renting privately (excluding housing associations and cooperatives).
TABLE 3.27

~..rsbip

of Neighbourhood Watch by Type of

AcCOIIIOOdation %

Tenure

Active Member

Not Active
Member

All Members

11

12

23

76

Council Tenant

3

7

10

88

Privately Rented

2

7

9

90

Housing Assoc.
Tenant

6

10

16

85

Privately Owned
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Not Member

(The Table represents percentages of each type of tenure. A number of
respondents answered 'don't know' in each category. For that reason the
percentages do not add up to 100).
Our findings also suggest that Neighbourhood Watch members stand to have
more security devices in their home, even taking into consideration the
effect of tenure upon the tendency to install such devices. We do not
know if the households had the devices installed themselves since
becoming members, or whether their membership had anything to do with
installing of security devices.
Alongside the BCS finding that:
"Amongst members, 53% thought that improved locks, etc. made them a lot
safer, as against 48% of non-members" (Mayhew, Elliot & Dowds, 1989:
59), this would seem to support the conclusion that Neighbourhood Watch
may be successful either, in disseminating the efficacy of locks and
bolts, or in attracting people who have such a belief.
One of the most telling criticisms of Neighbourhood Watch schemes apart from the well-versed argument that it only concerns property
offences - is that it has a fnndamentally flawed nnderstanding of who
the offenders are. By encouraging neighbours to cooperate to protect
their street (to become the 'eyes and ears' of the community),
Neighbourhood Watch presupposes that the offender is a stranger who is
easily recognisable as such.
Participants are encouraged to regard
outsiders rather than next-door neighbours as the source of threat.
Our findings, while not conclusively endorsing this view, do lend some
support to it. Bearing in mind the inadequacies of a study without a
longitudinal dimension, we fonnd that more members of Neighbourhood
Watch think that burglaries are connnitted by people outside the area
(see Table below).
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TABLE 3.28

~of

Neighbourhood Watch by Perceptions of Whether

Burglaries are Coomi.tted by People Outside the Area %

Active Members
Outside Area

20

Less Active
18

All Members
19

Non-Members
15

(The Table represents percentages of the whole sample).
There is a growing quantity of research which contradicts any notion
that Neighbourhood Watch is effective in reducing or deterring crime
(Rosenbaum et al, 1986; Bennett, 1987).
However, there persists a
traditional belief that even if it is uncertain that Neighbourhood Watch
contributes in any tangible way to crime reduction, at least it holds
out some promise as a mechanism for reducing fear of crime, especially
in inner-city areas.
Mayhew, Elliot and Dowds in presenting the
findings of the third BCS assert that: "Implicit in NW (Neighbourhood
Watch) is that fear of crime will be alleviated as residents come to
have more of a sense of control over crime, both through their own
efforts and those made on their behalf by neighbours" (1989: 59). What
lies behind this belief is the assumption that Neighbourhood Watch
encourages conmnmity cohesion by "establishing comrrnmal and neighbourly
relations" (Hope, 1988: 159), and in doing so, encourages participants
to believe that something can be done to ameliorate the local crime
problem. By coming together, it is believed residents will no longer
feel isolated and untrusting, thus strengthening bonds of informal
social control.
The theoretical foundation for this approach has been termed the 'social
control model' of crime and fear reduction. Such a model is closely
associated with the work of writers like Wilson and Kelling (1982). The
social control model seeks to explain levels of crime and fear of crime,
in terms of the erosion of informal social control processes that are
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believed to be responsible for maintaining order. Disorder, Wilson and
Kelling suggest, actually spawns more serious crime (1982).
The
influence of such an approach extends deep into many assumptions behind
Home Office policy and interpretations of BCS results,particularly in
relation to Neighbourhood Watch.
The findings of our survey suggest that membership of Neighbourhood
Watch does not engender a greater sense of personal security (see table
below).
If anything, it would seem that members are more likely to
express fear of crime.
Because there were more women members of Neighbourhood Watch in the
sample than there were men, and, as we have already seen, women express
higher levels of fear than do men, we have weighted the table below to
treat membership as if it was divided evenly between the sexes.
TABLE 3.29 ~hip of Ne:igbbourhood Watch and Fear of Crime %

Fear of Crime in the Street Alone After Dark
Level of Fear

Member of NW

Not a Member

A Lot

20

18

Quite a Bit

26 (46)

24 (42)

(The Table represents percentages of the total sample weighted for
gender. The numbers in brackets are cumulative percentages).
TABLE 3.30 Feeling Unsafe in the lbne %

Level of Fear
Sometimes

Member of NW
35

Not a Member
35
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(The Table represents percentages of the total sample weighted for
gender.

The numbers in brackets are cumulative percentages).

AB this survey did not involve a longitudinal study of respondents, it

is impossible to say which comes first; fear or membership.

We are

unable to tell whether membership of Neighbourhood Watch encourages
greater fear or whether it attracts people who are already more fearful,
or more likely to express fear, than the average person.

Like the

chicken and egg, how·ever, there is obviously some form of frmdamental
relationship between the two.
Other research would seem to accord with such an assessment, Bennett
(1989) for instance, found that participants in Neighbourhood Watch
Schemes in Acton and Wimbledon were more fearful than those who did not
join.
Rosenbaum (1988), analysing the findings of a study based in Chicago,
suggests

that

rather

than

reduci.n g

actually heighten fear of crime.
fear increased.

fear,

Neighbourhood Watch may

In three out of four schemes studied,

He puts forward a number of explanations for his 'fear

exacerbation hypothesis' •

First, that exchange of information about

local crime through which more criminal activity is brought to the
attention of members increases participants' feelings of insecurity.
Rosenbaum

suggests

that:

"Informal

discussions

of

victimisation

experiences can be as important

as actual crime rates in shaping

residents'

(1988).

fears

and perceptions"

Secondly,

he says that

Neighbourhood Watch may act as a 'consciousness raising' experience,
"whereby participants leave feeling more (rather than less) helpless in
the face of rmcontrollable political and social forces"(l988: 136).
Finally, relying upon insights from social-psychological research, he
suggests

that

group dynamics

may produce more extreme

'collective

polarisation', with uncertain results depending upon the initial make-up
of the group.
If Rosenbaum's hypothesis is even partly correct one would expect that
active members of Neighbourhood Watch would express greater fear than
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those who, while being members, did not actively participate in group
meetings. Thus, even taking into consideration the inadequacies of a
survey which has no longitudinal dimension, it would be expected that
the results of our survey would show active members to express higher
levels of fear, than those who did not consider themselves to be active
members.
This was, however, not the case.
In fact, active members
tended to express less fear than their less active counterparts. This
was true, both in relation to fear in the street and fear of personal
safety in the home, and when taking account of other factors which
relate to fear (gender, age, etc).
TABLE 3.31 Fear of CriDE in the Street .AlODe After IBrk %

Level of Fear

Active Member

Less Active Member

Non Member

A Lot

18

21

18

Quite a Bit

28 (46)

26 (47)

24 (42)

(The Table represents percentages of the total sample weighted for
gender for all groups.
The numbers in brackets are cumulative
percentages).
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Conclusion

We have attempted to offer an alternative explanation of fear of crime
to that traditionally put forward within conventional criminology. In
doing so, we have sought to show the inadequacy of the traditional
approach which tends to underestimate the social problems caused by
crime and which sees fear of crime as irrationally detached from risk
rates. Instead, we have tried to understand people's fears by taking
them seriously.
By looking at those social groups who do express
greatest fear we have developed an understanding of fear of crime which
places at its very heart, crime, victimisation and the social structures
which they reference.
In developing this alternative vision we have placed great emphasis upon
relating fear to behaviour as well as values, and on understanding the
subjective elements of crime and victimisation. We have avoided viewing
fear as a monolith which is capable of being generalised to all areas of
social life, and have sought differences, as well as continuities,
between locations in order to reveal any subtleties.
We have sought, particularly, to develop a gender specific understanding
of fear of crime which shows how gender and victimisation are woven
together. We have identified the cycle of violence and fear confronted
by women which limits their participation in public, to the extent of
virtual curfew. We have also seen how, for many women, their private,
or home life, does not represent a sanctuary from fear.
It is our contention that people's fears do need to be taken seriously,
and not marginalised because they are felt not to accord with notions of
personal risk. Fear does accord to people's real life circumstances ••
Consequently, it is inadequate for policy makers to separate off fear of
crime from crime and victimisation. Any initiatives developed from that
premise in order to reduce fear of crime will have little chance of
success.

- 91 -

CHAPlEl POOR: mE POLICE, mE PUBLIC AND CRIME

"I make no secret of the fact that my philosophy of policing,
although firmly based, is unoriginal, and I see the importance
of a close and positive relationship between police and the
society it· serves as the essential precondition to effective
policing."
·
(Sir Peter Imbert, Commissioner of Police, September,l989)
In this chapter we examine the relationship between the police and the
public, including public prioritization of police tasks and their level
of confidence in policing.
We examine the impact of the PACE
legislation which came into operation during the period between the two
Islington Crime Surveys (a fuller report on PACE will be published
shortly).
TABLE 4.1 Public-Initiated Contacts with Police %

Contact

Contacts which are Crime Related

999 Calls

18

74

Telephone Calls

23

59

Personal Visits to
Police Station

22

41

Approached Police in
Public Place

18

18

Total Contacts

81

49
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The finding that 49% of public-initiated contacts with the police are
crime-related is virtually identical with the ICSl finding of 51%, and a
little less than the 57% registered in the Merseyside Crime Survey.
Such a finding is, on the face of it, unsurprising, but, in fact,
further contradicts the conventional expert wisdom that public demand on
policing is predominantly service rather than crime-related.
PUBLIC DEMANDS CW THE POLICE

Understandably the more urgent calls on the police are predominantly
crime-related. There is a high level of dissatisfaction with police
performance: around one quarter of contacts result in dissatisfied
customers (Table 4.2). Reasons for non-reporting are significant (Table
4.3). If public alienation is measured by those who thought reporting
was pointless and those who simply did not want to get involved, from
one third to a half of the public fell into this category, dependent on
the type of crime. The proportion .of incidents reported to the police
is alarmingly low for all the crimes cited.
TABLE 4.2 Dissatisfaction with Police Perfomance by~ of Public

Contact %

999 Calls

26

Other Telephone Calls

28

Personal Visits to Police Station

23

Approached Police in Public Space

9
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TABLE 4.3 Non-Reporting of Incidents %

Vandalism

Car
Break-In

Serious
Fight

Shoplifting

Police Already Involved

12

17

55

7

Not Serious Enough

39

12

5

33

Pointless

30

38

12

20

Didn't Want to Get Involved 13

18

25

15

Informed Someone Else

6

10

3

14

Don't Know

1

6

1

3

20

36

14

7

% Incidents Reported to
Police

PUBLIC PRIORITIZATION OF POLICIR;

As police resources are limited, there has to be priorities set as to
which crimes demand greatest attention. The public were asked to select
out of a basket of twenty three crimes which they thought the police
should spent more time on.
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TABLE 4.4 Public Assessment of Order of Policing Priorities %

1.
2.
3.
4.
5.
6.
7.
8.
9.
10.
11.
12.
13.
14.
15.
16.
17.
18.
19.
20.
21.
22.
23.

Sexual Assaults on Women
Street Robbery with Violence
Domestic Burglary
Child Abuse
Sale of Heroin and Other Hard Drugs
Dnmken Driving
Vandalism
Racial Attacks
Fights and Disturbances in the Street
Use of Heroin or Other Hard Drugs
Physical Assaults by Police Officers
Sale of Alcohol to Under 18's
Commercial Burglary
Cheating Tradesmen or Shopkeepers
Theft of Motor Vehicles
Company Fraud
Pickpocketing
Violent Domestic Disputes
Shoplifting
Sale of Cannabis
Harassment of Lesbians and Gays
Use of Cannabis
Prostitution

The first point of importance from this table is that the top six public
priorities have not changed over the period.
Furthermore, these
priorities are identical with those of other surveys, e.g Hammersmith
and Fulham Crime and Policing Survey, Merseyside Crime Survey and Policy
Studies Institute. Thus, we have a clear indication where the public
think that police resources should be concentrated.
The top six
includes a mixture of offences: violence, property and drugs, not a
simple prioritization of violent offences over property, as is often
assumed. Domestic burglary is, as always, a very high public priority,
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much greater than burglary of commercial premises.

Once again, racist

attacks and drtmken driving are inclUded in the top six:a fact which
contradicts frequent criticisms of public attitudes in these areas.
And, of course, at the bottom of the scale, police action against
cannabis use and sale are not seen as a public priority, and a clear
distinction is made between hard and soft drugs.
TABLE 4.5 Percentage of Public Wanting K>re Police Time to be Spent on

Particular Crimes %

1.

Sexual Attacks on Women

90

2.

Street Robbery

89

3.

Sexual Abuse of Children

88

4.

Sale of Heroin or Hard Drugs

83

s.

Use of Heroin or Hard Drugs

77

6.

Domestic Burglary

76

7.

Vandalism

76

8.

Drunken Driving

74

9.

Sale of Alcohol to Children

70

10.

Racist Attacks

69

11.

Physical Assault by the Police

67

There are some significant differences between men and women in terms of
priorities.

Women want much more police time spent on violent domestic

disputes, child abuse and pickpocketing.

They are much more concerned

about alcohol and cannabis use than are men.

With regards to sexual

attacks on women and street robbery, they are, however, surprisingly
similar.
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TABLE 4.6 Crimes Which the Public Believe the Police Slould Spend tt>re
Time CD: fED Qlmpared to WaDen %

Men

Women

Difference
Women Compared to Men

1. Sexual Attacks on Women

88

91

+3

2. Street Robbery with Violence

89

90

+1

3. Child Abuse

84

91

+ 7

4. Sale of Heroin & Hard Drugs

81

84

+ 3

5. Use of Heroin and Hard Drugs

75

78

+ 3

6. Domestic Burglary

74

78

+4

7. Vandalism

72

79

+ 7

8. Sale of Alcohol to Under 18's

63

75

+8

9. Racial Attacks

66

71

+ 5

lO.Physical Assault by Police

67

67

0

ll.Fights and Disturbances in
the Street

52

56

+4

12.Sale of Cannabis

46

57

+11

13.Company Fraud and Embezzlement

53

47

- 6

14.Commercial Burglary

41

44

+ 3

15.Use of Cannabis

38

45

+ 7

16.Cheating Tradesmen or Shopkeepers 37

44

+ 7

17.Pickpocketing

35

45

+ 10

18.Theft of Motorcars

37

39

+2

19.Violent Domestic Disputes

30

45

+ 15

20.Harassment of Lesbians and Gays

31

31

0
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Fim OF INFORMATI<B 1'0 mE POLICE

The flow of information from the public to the police is crucial to
efficient policing (Lea and Young, 1984). As most serious crime known
to the police is reported to them by the public, successful policing
requires a high level of public involvement in the criminal justice
system. Particularly in relation to crimes of violence, police reliance
upon public information is vital. The flow of ~uch information from
public to the police, however, depends upon the willingness of members
of the public to bring crimes to the attention of the police and
participate in the judicial process.
The first ICS revealed disturbing number of people unwilling to
cooperate, particularly amongst those groups who are likely to have the
greatest knowledge of criminal activity as victims or offenders (i.e.
the young, women and black people). For the purpose of this survey we
followed the line of questioning . developed in the Policy Studies
Institute's (PSI) survey (Smith, 1983) and the first ICS. We gave the
respondents a series of hypothetical scenarios and asked them how they
would respond as witnesses in terms of their willingness to assist the
police. Two scenarios used in the first ICS were re-used in order to
enable examination of variations over time. Respondents were asked how
far they would be willing to assist the police supposing that they had
seen the following things happen:
(a) a traffic accident, where someone was badly hurt;
(b) youths smashing up a bus shelter
The first scenario - a serious traffic accident - was used because it
had been shown, by the Policy Studies Institute survey (Smith, 1983) and
the ICSl, to elicit a high degree of willingness to cooperate on behalf
of the public with the police.
People were clearly encouraged to
cooperate by the serious, non-criminal nature of the scenario.
The
common use and similar findings in both the PSI and ICSl allowed us to
use this scenario as a base-line from which to assess other findings.
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In relation to the second scenario - youths smashing up a bus shelter using data from the previous surveys it was discovered that any
variations in willingness to cooperate with the police are more easily
detected in relation to less serious criminal acts such as vandalism.
For the serious car accident scenario, the number of people unwilling to
inform the police remained at a similarly small number - 4% ICSl as
against 3% ICS2 (which is the same percentage as found by the PSI).
When we compare the second example, which concerns youths smashing up a
bus shelter, we discover an increase in unwillingness to inform the
police - 27%, ICSl rising to 36%, ICS2.
What this suggests is that, while for serious non-criminal accidents
willingness to inform the police has remained relatively constant - as
one would expect if it does form a base-line example - there has been a
growth in unwillingness to inform the police in relation to less serious
criminal offences.
From the table below we can see within which social groups the increase
in unwillingness to cooperate with the police has most taken place.
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TABLE 4. 7 Unwillingness to Infonn the Police: Coolparison over Ti.DI:!

All Men

Women 16-24

25-44

45 2+ White Black

Youths Smashing
up a Bus Shelter:
ICSl

27

24

30

40

21

26

26

34

ICS2

36

35

36

61

37

25

33

55

ICSl

4

2

5

3

2

5

3

4

ICS2

3

2

3

4

1

4

3

3

Serious Traffic
Accident:

2 These age groups were used to enable comparisons to be made with the
First Islington Crime Survey.
The increase in lack of unwillingness to help the police is most marked
amongst the young and black people; those groups Who already expressed
high levels of resistance against cooperation with the police.
The
percentage of young blacks unwilling to cooperate with the police in the
case of the youths smashing up a bus shelter rises to 81%.
This
suggests a process of increased marginalisation of tho~e groups who are
potentially greater sources of information. By comparison, we can see
how static the levels have remained concerning cooperation in the case
of serious traffic accidents.
Similar patterns can be observed in relation to other hypothetical
scenarios across a range of serious and less serious criminal offences:
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TABLE 4.8 1Jnwi.ll:i.ngnes to Info:m the Police: By Offence %

All

Men

Women

16-24

25-54

55+

White

A

6

6

6

10

4

5

6

7

B

68

66

70

73

70

62

68

76

c

7

6

8

10

5

8

7

5

D

9

6

11

10

5

14

9

5

E

3

2

3

2

5

3

A:
B:
C:
D:
E:

Black

Someone attack a woman in the street and snatch her handbag;
Someone hit someone without causing injury;
Someone hit someone causing serious injury;
a racial attack;
a sexual attack.

Gender does not greatly affect willingness to assist the police, but
women tend to be somewhat more reluctant to cooperate, which confirms
the findings of ICSl. Once again we have confirmed the same patterns.
What is of interest is to note that for serious offences like sexual
assaults, reluctance to assist the police is put aside because of the
serious nature of the offence. This might lead one to believe that in
such situations some people are willing to assist the police simply
because there is no alternative.
This view is reinforced when we gave respondents scenarios in which
other agencies could be upon to intervene. We gave respondents two such
situations:
(a) first, in which they suspected child sexual abuse, and
(b) secondly, that a child was being physically maltreated.
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We then asked them whether they would be willing to report those
suspicions to the police, and whether they would be willing to report
them to a social worker or other child protection organisation. The
responses were similar for both situations. A larger number of people
were prepared to infom a social worker or other child protection
agency, than the police.
Interestingly, we discovered that the same
groups of people who were willing to report to a social worker but not
the police, were those who expressed unwillingness to inform the police
in relation to the other scenarios we have already mentioned.
TABLE 4. 9 Unwillingness to Inform the Police: Child Abuse %

Scenario

All

Men

Women 16-24

25-54

55+

White

Black

Child Sexual
Abuse
27

29

26

32

33

12

28

30

Child Physical
Maltreatment 29

29

29

36

33

14

29

34

(The Table represents those who said that they would report their
suspicions to a social worker or other child protection organisation but
not to the police.
The remaining percentages represent those who
responded 'don't know').
THE POLICE AND CRIMINAL EVIDENCE ACT
"The Police and Criminal Evidence Act effects a long overdue refom
and modernisation of the law governing the investigation of crime.
The Government's aim has throughout been to ensure that the police
have the powers they need to bring offenders to justice, but at the
same time to balance those powers with new safeguards to ensure that
these powers are used properly, and only where and to the extent that
they are necessary.
The Act therefore forms a means of securing our general aim to equip
the police to work in a way which commands public confidence:
confidence that the law will be enforced effectively and confidence
that it will be enforced fairly, responsibly and with proper regard
to the rights of the individual who may be suspected of crime. It is
for this reason that the Act does not deal with police powers alone.
It also effects important reforms of the law of criminal evidence and
of the police complaints and discipline procedures. And it provides
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for consultation between the police and the local cormnunity about
policing matters." (Leon Brittan, Home Secretary; October 31, 1984).
In the introduction to Michael Za.nder 1 s book on the Act, Leon Brit tan
adequately sums up the aims of PACE and the essential continuity with
the Royal Commission on Criminal Procedure stretching across both Labour
and Conservative Administrations. It is these underlying aims that we
shall examine.
In the Islington Crime Survey we were particularly concerned with
discovering people 1 s attitudes towards policing in their area in the
light of the Police and Criminal Evidence Act, 1984. The fieldwork for
the first Islington Crime Survey took place in 1985 before the
implementation of PACE and thus acts as a useful reference point for the
recent findings, giving the data a longitudinal element. PACE had been
fully operational for over two years when the fieldwork for the second
ICS took place (the PACE provisions came into law on 1st January 1986).
While the full implications of PACE cannot be expected to have emerged
within two years, it is reasonable to suggest that within that time much
of the changes will have filtered through to most areas of operational
policing.
We were fortunate to conduct a parallel survey at the same time as the
Islington Crime Survey in Hammersmith and Fulham (Painter, et al, 1989;
henceforth HCS). This allows us to corroborate our data where necessary
in another inner city area.
The first Islington Crime Survey revealed considerable dissatisfaction
on behalf of the population with regard to local policing (Jones et al,
1986, chapter 3).
Dissatisfaction, however, was not evenly spread
throughout the local population but was concentrated more strongly
amongst certain social groups. Dissatisfaction was concentrated most
heavily amongst those groups in the population who had greatest contact
with the police, particularly the young.
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Using the second !CS we hoped to discover whether the Police and
Criminal Evidence Act had managed to do anything to erode that feeling
of dissatisfaction amongst Islington residents.
The findings of the
1988 Survey suggest that on the contrary, there is growing lack of
confidence in local policing.
Respondents were asked whether, in their opinion, people in their area
have more or less or about the same amount of confidence in the local
police than they did before the introduction of PACE some two years
previously.
TABLE 4.10 Confidence in the Police as Compared to 'lhree Years Ago %

All

Men

Women

16-24

25-54

More

7

6

9

6

6

12

8

5

Same

46

52

40

41

44

54

46

48

Less

31

26

36

38

34

18

32

25

55+ White

Black

(The remaining percentages represent those who responded 'don't know').
is interesting to note that one third of those people who believe
there to be less confidence in the local police that two years
previously had, themselves, been seriously dissatisfied by the way a
police officer behaved towards them or a member of their family or
handled a matter they were involved in on at least one occasion in the
preceding three years 1. This suggests that at least for them lack of
confidence may well have been based upon personal dissatisfaction.
It

Respondents were also asked if they believe that there are more, less or
about the same amount of police malpractices now than there were before
the introduction of PACE (two years previously).
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TABLE 4.11 Police KU.practices as Compared to '.DJree Years Ago %

More
Same

less

18
45
7

Men

Women

17
48
6

18
45
7

+

23
49
7

18
46
6

11

42
5

White
17
47
7

B ack
23
35
4

(The remaining percentages represent those who responded 'don't know').
These findings would seem to suggest that, in Islington at least, the
Police and Criminal Evidence Act has done nothing to improve local
confidence in policing and has failed to alleviate public concern at
levels of police malpractices.
Those people who had had contact with the police in the previous 12
months were significantly more likely to express the belief that there
had been a decrease in local confidence in the police and, more
considerably, that they believed there to have been an increase in
police malpractices.
When contact with the police was sub-divided
between respondent-initiated contact - telephoning and calling at a
police station and stopping a police officer in the street - and policeinitiated contact - police officer stopping respondent, calling at their
home and surmnoning them to a police station - it was discovered that
this was particularly true for those whose contact had been policeinitiated.
40% of respondents who had had police-initiated contact over the
previous year believed there to be less confidence in the police as
against 29% who had not had such contact. This figure rises to 42% (as
against 35%) for respondents aged under 25 and 50% (as against 33%) for
women.
1 Three years was used here as the cut-off date because we were mainly
concerned with the new complaints procedure heralded by PACE which came
into being on the 1st April, 1985, some three years before the
fieldwork. This does not distract from the validity of the question, as
many forces were by then operating a 'dry run' of the PACE provisions.
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25% of respondents who had had police-initiated contact believed there
to be more malpractices than two years previously, as against 15% of
those without such contact. This figure rises to 33% (as against 17%)
for those aged under 25.
From these figures we can conclude that expressions of lack of
confidence and concern of increases in police malpractices for many may
stem from personal experiences. Similarly, those with greater contact
with policing on a day-to-day level, those most likely to encounter any
improvements in policing resulting from PACE, are the people most
concerned that more malpractices may be taking place, and that express a
decrease in local confidence in the police.
Foot Stops

8% of respondents were stopped on foot and 2% of all respondents
searched. This involved no change in stops since 1985 and a halving of
searches. The HCS figures foot stops 7% and searches 2% corroborates
these findings.

TABLE 4.12

Stops
No Reason for Stop
Dissatisfaction with Reason
Average Number of Stops
Searches
Did Not Agree to be Searched
No Written Record of Search
No Offer of Copy
Charged with an Offence

Percentage
8
23
53
1.7
2
38
61
92
9

These figures are corroborated by the HCS data. Thus there is a very
high dissatisfaction with reason for stops; written records of searches
are in a minority and just under 10% of people are charged with an
offence.
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Reasons and Satisfactions

In 77% of stops the police officer offered a reason for his actions; in
those instances where a reason was given 59% of stops and 47% of stops
and searches were satisfied by the reason.
Professional policing would, of course try to give a reason on any
occasion that a stop is involved and would try to satisfy the public
with the legitimacy of that reason. As it is, just over a half (52%) of
those stopped are either not satisfied with the reason for the police
action or have been given no reason, and this rises to two thirds (64%)
of those subsequently searched.
Most importantly, of those who refused to be searched voluntarily only,
no one was offered a copy of the record or information of how to obtain
one compared to 12% of those who were searched voluntarily. All in all,
the process of stop search generates a large amount of public
dissatisfaction.
Stops in a Car

Of particular interest was car stops and searches. 16% respondents
reported being stopped in a car by police officers,2% respondents
reported being in a car that was searched. The main reasons given for
car stops were as follows:
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TABLE 4.13 Car Stop and Search: Reason Given%

Speeding
Some other driving behaviour
Vehicle defect
Routine check

19%
23%
18%
11%

In order to examine more closely the differences in police/public
interaction between car stops and foot stops, we have analysed the data
on those who were stopped while in a car but did not report being
stopped on foot in the last year. Seventy five per cent of those stopped
in a car said they were satisfied by the reason given by the officer(s).
The table below represents the breakdown of those stopped in terms of
race, gender, class and age. As the table shows, the dynamic of car
stops works in two directions. Generally speaking the majority of car
stops involve middle class, white people for a variety of traffic
infringements. There is no particular emphasis on the ymmg white in
these figures.
The situation when there are black passengers or a
driver is somewhat different. Young black people, both male and female,
reported some of the highest levels of stops in a car, in both cases a
fifth of working class, black, youths interviewed had been stopped while
travelling in a car.
Only a small number of black people were assigned middle class and so
the data is somewhat more tenuous.
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TABLE 4.14 Stop and Search in Car: By Age, Gender and Race %

Middle Class White Male
Working Class White Male
Middle Class White Female
Working Class White Female
Middle Class Black Male
Working Class Black Male
Middle Class Black Female
Working Class Black Female
Stopped in car.

16 - 25

Rest

Overall

10%
9%
26%
10%

23%
12%
17%
7%
40%
7%
17%
2%

21%
12%
18%
7%
29%
18%
16%
6%

21%
22%
Base = 216

However, a number of respondents made specific complaints about this.
For example, a black man in his 30's stated:
"They always stop black people in flash cars -if it's
too good they just want to insult."
As can be seen from the table, nearly 30% of black, middle class males
had been stopped and 40% of older black males.
The result of being stopped by the police in a car seems to have a
slight effect on feelings about the police overall. (See Table below).
TABLE 4.15 "People like me are treated unfairly by the police." %

Agree
Whole sample
Stopped in car only
Stopped in the street

23
30
56
- 109-

Disagree
77
70
44

Clearly feelings about being treated unfairly by the police are affected
by more than contacts with the police, but those contacts must be a
major component of views about the police. As can be seen above, car
stopping provokes a negative reaction overall, though not such a strong
reaction as being stopped in the street. The yield in terms of arrests
from car stops was 23%
TABLE 4.16 Foot Stops by Social Group: Likelihood of Being Stopped by
Coolbination of Age, Gender %

am

Race

White Male over 45
Asian
Black
Asian
White
White
Black
Black
White
White
Black
White
Black

= 1

Female (any age)
Female 45 +
Male (any <;1ge)
Female 45 +
Male over 45
Male over 45
Female 16-24
Female 16-24
Male 25-34
Male 25-34
Male 16-24
Male 16-24

0
0
0.1
0.6
1
3
8

10
14
29
33
40

This illustrates the extraordinarily high level of focussing in terms of
stop in the street.
Thus a black male, aged 16-24 is forty times more likely to be stopped
by the police than a white male over 45.
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Knowledge of Pace

There was considerable evidence that the public were unaware of the Act.
A.

53% denied knowledge of the Act, including powers and
rights in stop and search

B.

83% had never heard of the local Police Consultative Group

C.

73% had never heard of the Complaints Procedure.

Impact on Crime Rate

Comparing the 1985 figures with the 1988 figures Islington seems to have
followed the national trend. Burglary rates remained fairly constant
(1985 8%; 1988 8%). Theft from person seems to be constant (14% 1985;
13% 1988), whilst there is an apparent fall in reports of assault from
19% to 12%.
However, assault rates are particularly unreliable and
particularly sensitive to changes in the. way the question is asked as
has occurred in this case. Hard drug-taking has, in all probability,
increased over the period, although we have no comparable figures.
is, of course, impossible to separate out the effect of PACE from
other crime control measures introduced during the period. The latter
are, of course, many, including a large increase in home security
measures, neighbourhood watch, community policing, etc. With all this
innovation one might have expected some decrease in crime, but this has
not occurred.
It

Public Assessment of Crime and Policing
A.

Crime as a Problem

Crime is seen as the number one problem in Islington -- 81%
compared to 71% in 1985.
The Act has had therefore no affect on
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This is
the population of Islington's . anxiety about crime.
reflected in a whole series of statistics on the fear of crime.
B.

Success of Police in Tackling Crime

We examined three crimes where PACE might be thought to have an
impact on police powers in terms of changes in public confidence.
TABLE 4.17 Seeing the Police as ·Unsuccessful %

Burglary
Street Robbery
Heroin Dealing

1988

1985

73

66
62
43

70
57

The high rate of public dissatisfaction in police perfonna.nce remains
and indeed increases (see Chapter 2- Table 2.8) .
C
Overall Assessment
TABLE 4.18 Perception of Police, Policing and Police Malpractices %

More/Better Same Less/Worsened D/K
Level of Police Malpractices
Confidence in Police
Opinion of Policing in Area

17

45

6

7

46

30

32
16

15

57

13

15
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A clear majority of opinion on each of these three attributes saw
policing to have remained the same or worsened. Particularly worrying
is the 30% who have less confidence in the police.
There is a clear relationship between dissatisfaction and race.
TABLE 4.19 Perception of Police

am

Policing: By Race %

Good Understanding of Area
Treat All People Fairly
Often Use Threats to Get the
Answer they Want
Falsify Statements
Use Unnecessary Force on Arrest
Use Violence in Police Statio
Plant Evidence

White

Black

Asian

48
43
19

35
29
30

47
44
17

9
17
14
9

26
37
34
12

22
25
19
6

(HCS data)
Conclusion

We have examined the impact of the Act on an inner city population.
There is little indication of an overall effect on the crime rate, or
lessening of fear of crime and improved relationships with the police.
The Consultation Groups, the new Complaints Procedure and PACE stop and
search rules have not been adequately and widely introduced to the
public. There is evidence of a disproportionate focus on young, working
class men and blacks. The generation of high levels of dissatisfaction
is not easily balanced against the level of yield in terms of arrests.
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A large proportion of the public - almost a third - have been seriously
dissatisfied with police behaviour. This is not a residue of the past,
for over one half of these serious incidents occurred in the last three
years. Yet only a small proportion of the public complained: 16% in the
three-year period. There is, therefore, a considerable dark figure of
public grievances which are simply not registered in the official police
complaints figures. The reasons for the lack of public willingness to
complain are worrying. In 70% of cases the public believe that there
would be no effect, and a further 8% that it would not matter as the
police investigate themselves. These beliefs alone would be a cause for
concern, as it would indicate that public grievances were not being
aired, even if an effective complaints system existed. But there is
good reason to believe that there is a rational core to public
unwillingness to complain. For only 3% of complaints against the police
were substantiated in 1986 and 2% in 1987.
In analysing the number of compla~ts substantiated one is dealing in
tiny percentages.
One wonders how this would compare with the
complaints procedure in any other walk of life, perhaps consumer
complaints at Marks and Spencers or Equal Opportunity complaints in a
local authority. It is undeniable, however, that any system of public
complaints which finds the public so misguided must generate a level of
cynicism. Either one is dealing with a public service staffed by angels
or something must be sadly wrong. And one must take note that only a
small proportion of the public think it even worth the effort to make a
complaint despite the fact that consistent research finding has shown
that a significant section of the
illegalities. Vide (PSI, ICSl, HCS).

public has

experienced police

As regards serious offences, such as assault and perjury, the
percentages substantiated become even tinier, indeed, with the exception
of traffic offences, to vary in that almost non-existent region of 0 to
1%. Assault by police officers and perjury are of great public concern:
not one week passes without a further disturbing case being revealed,
either in the mass media or in the courts.
It is vital that the
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complaints procedure is seen to operate in a fashion which will
demonstrably show that justice is being done and thus increase public
confidence in procedures with the concomi ting rise in the ntnnber of
citizens with a grievance feeling it worthwhile to file a complaint in
the first place.
In April, 1985 a new police complaints procedure was introduced. The
figures in Table 4.20 refer to this period. As we have seen, this has
not resulted in an evident display of public confidence. Indeed, only
27% of the sample had even heard of the new complaints procedure, and of
those who have made a complaint, only 9% believe that an improvement has
occurred.
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TABLE 4.20 Complaints Against the Police %

Percentage of Public Ever Seriously Dissatisfied with
Police Behaviour Towards Themselves or Family Member

29

Happened in the Last Three Years

ss

If so, Was a Complaint Made?

16

If a Complaint was not Made. what was the Reason?:
would have no effect
police investigate police
don't like to complain
don't know how to complain
afraid of reprisals
don't know

70

8
6

2
9
6

Knowledge of New Complaints Procedure Introduced in April,l98S. 27
Self, Family or Acquaintance who has made a Complaint
since April 198S

7

If a Complaint made, Have these Changes
improved procedures
left much the same
made things worse
don't know?

9
38
3

so
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J:Ulice Cmplaints
TABLE 4.21 Official Figures of Cmplaints Against the J:Ulice

NUmber of Complaints
Number of Complaints Substantiated
As a Percentage

1983

1984

1985

1986

1987

4505

3723

3173

5093

5236

231

239

125

141

105

4

6

4

3

2

----------------------------------------------------------------------% Criminal Allegations Substantiated 1.7

2

1.4

1.2

1.5

7

6

4

4

2

% Less Serious

-----------------------------------------------------%Assault Substantiated

0.6

% Perjury Substantiated

0

% Traffic Offences Substantiated
% Racial Discrimination

1.3

1.0

0.8

0.9

0

0

0

0.7

17

16

6

6

4

0

0

0

0

(Source: Commissioner of Police for the Metropolis Annual Report)
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TABLE 4.22 Public Views as to Who Should fbke the Final Decision of
lDcal Policing %

1

2

3

4

3 + 4

Senior Local
Local
Especially
Local
Scotland Home
Yard Office Police Officers Cm.mcil Elected Group Democratic
of Local People Group
All

5

3

34

18

30

48

By Age:

16-24 7

2

21

21

38

59

25-34 2

2

32

17

38

55

35-44 2

3

33

21

33

54

45-54 9

6

35

12

29

41

55-64 15

3

48

19

12

31

65 +

3

46

18

17

35

5

(Remaining percentages equals Don't Knows).
Note first of all that very few people of any age group feel that the
police should be controlled by the Home Secretary as is present policy.
Local control is also seen as preferable to centralized control and
there is a clear commitment to democratically elected agencies (3 + 4),
together with the involvement of senior police officers. The democratic
option is clearly age-related.
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Since the nineteen eighties local authorities have spent millions of
potmds per year on Crime Prevention.
no exception.

The London Borough of Islington is

This spending falls into three broad areas, and across

the board provision of low technology target hardening, the redesign of
identified problem estates

(e.g.

Hilldrop Environmental Improvement

Project; the Packington Estate Renovation Project) and assistance for
victims support structures such as specialist social work teams and
crisis

intervention

such

as

rape

counselling or

women's

refuges.

Although local authorities have generally been responsible for these
areas,

the

pace

of

local

considerably in recent years.

authority

involvement

has

quickened

This . has been, to some extent, a result

of changes in central government frmding for housing improvement, which
is more often budgeted as crime prevention.

The table below shows the

extent of target hardening in Islington.

TABLE 5.1 Proportion of Households with Target-Hardening Measures %

Reinforced Doors

26

Window Locks

64

Burglar Alarms

8

Peephole in main door

35

Mortice on dead lock

82

Door chain

55

Domestic safe

4

A guard dog

12
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To more fully understand the general phenomenon of crime prevention we
must ask three basic questions. Why has crime prevention taken this
particular form at this particular time? Does this approach to crime
prevention work? What alternative approaches are possible?
Five Crime Prevention Strategies

There are five main crime prevention strategies: individual crime
prevention; crime reduction; crime detection; crime deterrence and
victim support.
Individual crime prevention involves the attempt to
increase the possibility that a specific individual will not be a victim
of a particular crime.
This is generally achieved by using targethardening techniques, either target-hardening the individual or his/her
property.
Crime prevention in this sense is dependent on the notion that crimes
are highly opportunistic and have a low tendency to displacement.
Crime reduction includes the manipulation on the macro level of
causalities which are thought o influence the likelihood that
identifiable sub-populations will connnit crime. This involves changes
in the overall economic position of vulnerable groups as well as
addressing the question of relative deprivation.
Therefore, crime
reduction programnes, as a basic minimum, need to include changes in the
unemployment rate as well as improvements in housing conditions. On the
micro level, crime reduction programmes are directed towards the
strengthening of informal networks of social control (through the family
and education) as well as encouraging community solidarity.
Crime detection is seen as primarily the role of the police, though, as
we point out elsewhere, most crime detection occurs because the public
report crimes to the police.
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Crime deterrence which covers the criminal justice apparatus as well as
. .
the deterrent role of the police, is not the subject of this chapter.
This is covered more thoroughly in other parts of the report.
Victim support falls into two main categories: the state and voluntary
agencies which assist the victims of crime (Victim Support Schemes, Rape
Crisis and hospitals, for example), and the mainly commercial
institutions (the Insurance industry, the Criminal Injuries Compensation
Board, for example), which compensate the victims of crime.
These strategies are not always mutually exclusive. One of the useful
aspects of separating out these different approaches is in indicating
why crime prevention has become so fundamentally identified with only
two strategies. Public confidence in the police, as we show elsewhere,
has been in decline for some time. This is pronounced in relation to
public confidence that the police are able to solve crimes. This is
particularly so in London, where the clear-up rate for burglaries is
only around 6%.
Attempts have been made to bolster the notion that
crime detection has a leading role in crime prevention by the media in
television progrannnes such as 1 Crimes toppers. 1 However, while police
detection rates decline and crime increases, the former leading role for
crime detection has declined. Crime reduction has, of course, suffered
an even greater defeat than crime detection. Macro economic strategies
for social improvement have no support from the present government
which, in many ways, sees such meddling in the past as having caused the
present decline into lawlessness. What has become a symbol of inner
city decline, the housing estates, is both a symbol of social
disintegration and criminality, as well as an indictment of welfarist
social democracy which built them. On an individual level, many of the
workers in existing institutions which deal with the community social
workers, youth workers or educationalists, are tainted by association
with the liberalisms of social democracy. Their inner city clientele
are seen to be the subjects of a dependency culture (characterised as
crimogenic), which to some extent arises out of association with the
corrupting institutions of social democracy.
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the other hand, individual crime prevention strategies and victim
support present no moral contradictions. The target-hardened individual
becomes the 'active citizen'; victims are uncomplicatedly innocent and
therefore deserving.
On ·

Evaluating the Effectiveness of Individual Crime Prevention

Any attempt to evaluate the effectiveness of individual crime prevention
has to first determine the usefulness of the concepts of displacement of
crime and opportunism.
These terms are largely only appropriate to
crimes against property. Clearly to consider domestic violence as an
opportunistic crime does little to illuminate the problem. A husband
who batters his wife will not be displaced by crime prevention
programnes in the same way that a young burglar may choose a less
target-hardened house.
The idea of the opportunistic crime implies a range of different
situations or potential victims, on~ or more of which are seen by the
criminal as a criminal opportunity. Burglary is seen as the classic
example of an opportunistic crime and individual crime prevention as the
most appropriate means to deal with this. We should, therefore, expect
targe~-hardened dwellings to be less prone to burglary.
As we noted in
table 5.2 below, this is only marginally true. However, this survey
does not provide enough data on the circumstances of individual
burglaries to prove the point either way.
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TABLE 5.2 Comparison of :Burgled and Non-:Burgled: By Security

High
Security
Burgled
Not Burgled

Mid

Low

Security Security

7%

6%

7.5%

93%

94%

92.5%

. We can say that it is likely that the proportion of burglaries which are
opportunistic is not a constant and that the figure will vary throughout
the history of the individual crime prevention programme. In the early
stages of a target-hardening programme in an area, it is likely that the
relationship between non-opportunistic and opportunistic burglaries will
remain stable. The limited number of target-hardened dwellings will not
affect the overall pattern. However, as the proportion of non-target
hardened dwellings decreases, the proportion of opportunistic burglaries
will decline, but only given that all other factors remain constant. A
factor in the equation which is of particular relevance at the moment is
the rapidly developing technological race in target-hardening. Here is
an example of a recent advertisement in a Sunday newspaper:
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"It's late. Seeing no lights on, an opportunist burglar makes
his way towards the side window. Suddenly he's bathed in light
and beats a hasty retreat •••• from a home protected by an ARGUS
180 PLUS DIR movement detector. The 180 PLUS offers a full 180
degree of horizontal coverage with an adjustable mounting that
allows a further 10 degrees movement either way. Vertically
it covers every angle too.
There's no chance of creeping past
the 180 PLUS. It has an adjustable distance control from 18 ft.
to 50ft. and offers a total coverage of an incredible 3,000sq.ft."
(The Observer, 4.2.90).

Such devices, because of their cost, are aimed at a middle class market
and advertisements like the above appear increasingly in the press and
in television advertising.
As these kind of devices become more
widespread two markets of target-hardening are being created, one for
the poor and those in public housing; the other for the better-off. It
is not clear, given this process, whether or not opportunistic burglary
will simply re-emerge as a relative term. In other words, what may not
have been opportunistic at the beginning of the target-hardening
programme, may be more usefully viewed as opportunistic at a later
stage. This is particularly problematic in a borough such as Islington,
where poor and middle class housing exist largely side by side.
Opportunism as a term, in this case applied to burglary, is, therefore,
useful in describing either individual acts or during particular stages
of the natural history of a target-hardening process. Treated as an
absolute such as in the formula, "burglar is largely opportunist and can
be reduced simply by reducing opportunity", opportunism loses much of
its value.
Just as an opportunistic theory of burglary, at its most extreme, treats
the burglar as a polymorphously crimogenic and dissociated individual,
the theory of displacement treats the typical burglar as a semiprofessional evaluating and making rational choices about each
individual burglary. Such a process would suggest that target-hardening
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would have an effect,
bur~lary

not on the overall burglary rate,

would simply be more concentrated on the non-target hardened

dwellings.

Again, the evidence from Islington does not support this

view (Table 5.2).

The other possibility is that the burglary rate will

fall, but there will be an increase in other types of theft.
evidence

but that

for

this.

Displacement

presents

a

similar

We have no
problem

as

opportunism, in that attempts to measure the extent of the effect are
largely unsuccessful. An attempt to measure displacement involves the
additional problem that one is trying to measure what has not happened.
The central problem with both displacement and opportunist theories of
property crimes is that they are dependent on interpretations of the
motivations and strategies of the individual criminal, or class of
criminal.

This is, of course, important in describing a particular

incident or even group of incidents, or in predicting the behaviour of
very particular sub-groups.

To mo+e fully explain the phenomenon, we

have to turn to a more systemic description of these crimes which
situates the crime within a wider context rather than the simple dyad of
criminal/victim.

}t)dell i ng Crime

As we suggest elsewhere, crimes are unique in terms of their shape, and

it is only when we describe that shape that we can begin to suggest
effective crime prevention interventions.
particular interpretive modelling.

Some crimes require very

Domestic violence is an example of a

crime which can only be successfully modelled from a feminist or genderbased position, which would not be appropriate to street robbery, for
example.

Generally crimes of theft, such as burglary, can be described

more effectively using economic modelling.
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Burglary in Islington

Using figures from the Islington Crime Survey we can estimate that up to
six thousand television sets and a lesser number of video records are
stolen in Islington in one year. A large m.nnber of other electrical
goods, cameras and jewellery are also stolen. The existence ;of this
amount of stolen goods inevitably results in a market which is not
simply supply-led, as individual crime prevention strategies would
imply, but also, to some extent, demand-led.
Roughly speaking, the market which exists round the crime of burglary,
will look something like this:
Goods are stole: they can be disposed of in three ways. They can be
kept for individual consumption; they can be sold as stolen goods, or
they can be transformed from stolen goods (usually with the assistance
of an intermediary, the fence) .into second-hand goods and sold
legitimately. The last two of these methods of disposal are dependent
on a demand for second-hand and stolen goods which- are, to some extent,
fuelled by other aspects of the burglary process.
One of the most
important of these factors is insurance. The table below shows levels
of insurance in Islington. Insurance intervenes in the market in two
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ways. The first is that some of those people with insurance are able to
take advantage of a burglary in their household to upgrade their
electrical goods. This may be done either through a legitimate or an
exaggerated insurance claim. Whichever way the effect of this is to
reduce the importance of recovering the goods as well as increase the
general cost of insurance.
This does not appreciably affect the
insurance business, which in a period of high burglary rates, exists in
a seller's market. Households without insurance -a large proportion of
whom cannot afford the inflated rate - are put in the position of having
to replace stolen goods from income. They tend, therefore, to be drawn
into the market for second-hand and stolen goods. Thus burglary is not
simply supply unconnected to demand and, while we would not argue that
burglary is a fundamentally demand-led system, we would argue the need
to examine the relationship between the two.

TABLE 5.3 Proportion of Insured Households %

61
39

Insured
Not Insured

Reason for not insuring household contents:
Not worth it
Never been insured
Difficulty getting insurance
Insurance expired
Can't afford it
Don't know
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30
12
3

6
42

7

A further aspect of burglary is the assumption that burglary is an
essentially disorganised crime.
The idea that organised crime
represents a very particular class of criminal activity is misleading.
Given that one in ten households have goods stolen from them every year,
it is quite clear that some levels of organisation are inevitable in
order to dispose of these goods. The problem is much more to do with
the extent to which formal market relationships dominate over the
informal.

1he Usefulness of

~

in Crime Prevention

Once a model of a crime is established, in this case a burglary model,
it becomes possible to suggest ways in which a crime prevention
programme can operate on all aspects of the problem. With burglary we
can see that target-hardening which attacks the supply side cannot be
fully effective unless specific interventions are made to control the
demand side. This would suggest a higher level of control of the sale
of second-hand goods as well as increased regulation of insurance and
registration of particular categories of goods for which there is a high
level of demand.

A REALisr APPROACH TO CRIME .PREVmt.ITON

Realist approaches to crime prevention follow the basic rule of left
realism in that effectiveness must be based on analysis of all the
institutions and actors involved within their social setting.
With
crime prevention we must also take note of the possible, and have to
accept limited success in some situations.
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The most broad-based and therefore, the most effective prograrrrne for
crime prevention would involve the mobilisation of all five possible
strategies: individual crime prevention; crime reduction; crime
detection; crime deterrence and victim support.
As we suggested
earlier, two of these in particular have been weakened over the last
decade: crime reduction and crime detection. We would suggest that, as
well as working towards greater coordination in all areas, crime
reduction and crime detection should be prioritised. This would require
a number of political changes which are unlikely to occur, but some
adjustments could be made in these areas within the current political
structure.
Crime Reduction

Crime reductioln operates in two areas: on the macro-economic level and
on the community level. While there is little immediate possibility of
major economic changes, there may . be some possibility of a changed
approach to crime prevention in the community. One of the main problems
in this area has been the tendency to 'bolt on' crime prevention
initiatives to communities. This has been a pattern in relation to many
neighbourhood watch schemes, which have been plagued by initial
enthusiasm followed by declining interest. To some extent this problem
arises from the imposition of a particular form of organisation which
does not have the basic anchor of community support based on the actual
day-to-day needs and potential for involvement of local people.
Islington Council, in conjunction with Safer Cities, is currently
involved in a project which addresses some of these issues.
This
project, the Highbury Burglary Project, aims to promote local
involvement in reducing burglary through the crime survey.
What is
different in Highbury is an attempt to assist local people in mounting
their own piece of research with expert assistance - a reversal of the
usual process. Through this it is hope; d to gain insight into the way
burglary operates in the area alongside increasing public awareness.
Out of this it is expected that local institutions can be established
which take account of local conditions.
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Crime Detection

As already noted, the job of crime detection is done by the police in
conjunction with the public. Ultimately most crimes are solved only
with public assistance. The leading role of the public must continue to
be acknowledged and support given to any method of easing police-public
contact. This has been done with some success in a number of multiagency projects such as the Hilldrop Environmental Improvement Scheme.
Again, in Islington a few initiatives are addressing this problem. In
one such it has been identified that a problem in dealing with racial
harassment arises because victims are often afraid to be seen going into
the local police station.
They fear reprisals if this happens.
In
order to overcome this, local police are available to give advice and
assistance in the more neutral atmosphere of the Neighbourhood Office on
certain evenings. This is just one example of the kind of approaches
which can enhance crime detection through easing police and public
contact.
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TEN PRit«;;PLES OF CRIME PREVENTION

In conclusion, further to the identification of the main strategies of
crime prevention we would suggest a DDDber of principles which need to

be taken into accmmt when designing a crime prevention progranme.
These principles are, to a large extent, dependent on each other and the
presence of all of them is important for any successful programme, but
particularly in schemes involving target-hardening.
1. Locality

Crime prevention schemes need to be tailored to specific areas. What may
work in one area does not necessarily work in another.
There are
problems associated with how to define the locale but this can be
approached pragmatically with reference to administrative units such as
the housing estate or the neighbourhood area.

2. Ehvi.rOIJDellt/Aesthetics

Crime prevention schemes must address both fear of crime and crime
itself. In some instances crime prevention schemes do not enhance the
quality of people's lives by creating fortress-like environments. There
must always be an awareness of the trade-off between improved conditions
in one aspect of people's lives and declining conditions in another.
3. Rll.ti-Agency

Crime prevention schemes should aim to involve as many local agencies as
possible.
On a basic level this can allow for the resolution of
conflicts of interests as part of the process, as well as ensuring
greater efficiency in the long run.

4. Testing
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Crime prevention schemes don't work simply because they appeal to common
sense or are the outcome of recommendations from a panel of experts.
Such schemes need to be tested to show that they do actually work and
for what reason.
It is important that success is evaluated and
publicised as part of the long-term objective of reducing crime.
5. Consultation and Public Awareness

Consultation is an important part of any crime prevention scheme. This
is a first step in determining levels of support for particular
approaches. On a more general level public awareness of the particular
scheme ensures that people know what facilities are available and can,
therefore, make use of them.
6. ])!fining Crime Prevention Initiatives

Many functions of, for example, a local authority, have a crime
prevention element within the service. These can range from rubbish
collection to estate maintenance. It is important simply as a matter of
efficiency to identify already existing facilities.
7. Crime Specific

Crime prevention schemes need to be directed at particular crimes.
Different crimes, because of their shape, require different approaches.
However, it is also important to be clear about what is not being dealt
with.
8. 1he Sbape of Crime

This has already been discussed and should be an important part of the
design stage of any crime prevention scheme.
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9. Innovation

Crime prevention requires high levels of innovation in order to deal
with specific problems in specific social contexts. However, it should
be noted that innovation in itself is not always a good thing and that
certain approaches may be consistently effective.
10. Political Will and Resources

Crime prevention schemes can only succeed with adequate political
support. They are also expensive, and funding has to be in the longterm.
The implementation of the suggested five strategies and their
accompanying ten principles creates a complex agenda for crime
prevention.
However, the problem of crime, especially in the inner
city, cannot be effectively dealt with by the current partial and
haphazard processes. More than anything, we should note that preventing
crime is possible.
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CHAPrER SIX: .AC'IT<If AGAINST CRIME

Attitudes to Measures to &lsure Women • s Safety

Policy measures to ensure greater safety for women have always been
controversial and tend, to some extent, to cut across party political
lines~
But we wanted to establish what the public thought and asked
people to give us three responses from an extensive list of measures to
enhance the safety of women in the context of rape, sexual assault and
harassment such as kerb crawling.
The responses are, to some extent, predictable, but throw up a pattern
of public preferences that cut across most established ideological
positions. Although most people cite "harsher penalties", other options
include both "better street lighting" and "compulsory registration of
all sex offenders", whilst least favoured measures include
"neighbourhood watch" and "stricter .control of pornography".
TABLE 6.1 Which Measures would do Mlst for Safety of Women in this Area
Regarding Rape, Sexual Assault and Barassoe1t such as Kerb
Crawling. 1hose Citing: %

Women
Harsher Penalties
56
Self Defence Courses for Women
34.5
Better Street Lighting
33
More l.J'omen Judges
31
Compulsory Registration of all Sex Offenders 27
State Regulated Brothels
21
More Women Police Officers
21
Less Sex and Violence on TV
24
Neighbourhood Watch
19
Stricter Control of Pornography
18
Women Staying in after Dark
10
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Men Male
Differences
64 + 8
30 - 4.5
31 - 2
28 - 3
30 + 3
25 + 4
23 + 2
19 - 5
16.5 - 2.5
13 - 5
11.5 + 1.5

TABLE 6.2 ~ for Safety of Waoen by Age %

Harsher Penalties
Self Defence for Women
Less Sex & Violence on TV
State Controlled Brothels

16-24

25-44

45 +

68
42.5

60
37.5
21
30

59
27
23
17

11

23

What is even more surprising is that there is little difference in
attitudes between men and women overall, with the exception that men are
more likely to favour "Harsher Penalties", but a different picture
unfolds when one analyses the responses by age. Older people are more
likely to advocate "Less Sex and Violence on TV", whilst younger people
are more likely to advocate "Harsher Penalties", "Self Defence for
Women" and "State Regulated Broth~ls". Perhaps it is unsurprising that
yormger people are less concerned with television, and more "liberal" in
their attitude towards "brothels". Only the elderly see 'women staying
in after dark' as a viable option.
Safety of Waoen
Theft of an Issue?

What is interesting about these findings is that they not only cut
across many ideological assumptions, including feminist ones, but they
also highlight a high degree of consensus among men and women.
Whilst this
analysis and
this Report,
surveys from

particular part of our research will tmdergo further
future publication, it is pertinent, for the purposes of
to examine some of the thinly-veiled hostility to victim
a minority of feminists •
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The first criticism is the old one of tokenism:
"The feeling among feminist critics is that such macrovictimisation studies cannot adequately address the problem
of violence against women and the inclusion of this issue on
the general agenda is tokenist." (Edwards,l989.p.157).
"Women's fear of criminal violence is reported •••• but not
their experience of violence." (Stanko, 1987).
It would be strange to conduct a victim survey in which 53 percent of
your sample is female and exclude questions designed to gather
information on violence against women.
The very nature of victim
surveys themselves will garner information on violence against women by
men and it would be professionally and intellectually reprehensible for
survey researchers to ignore what is, as indicated by data evidence, a
matter of general public concern and an important issue for all women
and all men.
It is important to note here that far from the mass survey being
inimical to feminist analysis, some of the major and influential
feminist work has involved such surveys. Witness:
D Russell:
Rape in Marriage, 1982
J Hanmer and S Saunders: Well-Founded Fear, 1984
R Hall:
Ask Any Woman, 1985
Not only was the First Islington Survey particularly interested in male
violence against women, so have subsequent surveys, including this one.
(e.g. The Hammersmith and Fulham Policing and Crime Survey. K. Painter
et al, 1989; Lighting and Crime: The Edmonton Project, K Painter, 1988;
Crime Prevention and Lighting with Special Focus on Women and the
Elderly, K Painter, 1989).
The second criticism is that victim surveys are unlikely to gather
information from women about violence committed against them:
"After all, why should any woman be inclined to talk
on the doorstep or in her living room to an interviewer
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she does not know about an incident she has already decided
not to discuss?" (Edwards, 1989,p~l60).
Putting aside the fact that, as anyone with experience of conducting
victim surveys knows, that interviews are not conducted on the doorstep;
how else would one try to quantify the level of violence against women?
As we have consistently argued, in this general area and others, for
example sexual and physical abuse as a child, macro surveys are likely
to under-record for obvious reasons. But they are still a more accurate
indicator than police statistics. As Edwards herself points out:
"In the Islington Crime Survey only 27 percent of declared
victims said that they had contacted the police."
(1989,p.l61).
It is worth pointing out at this stage, through data collated over many
surveys, that it is by no means clear whether this kind of sensitive
information is more likely to be gathered by women interviewing women as
opposed to older men interviewing women, which leads us on the third
criticism:
"Class obsession and gender-blindness of realists and (no
less) the hegemony and zealousness of some personalities
within criminology." (Edwards, 1989,p.l7).
And:

"So far it (Realism) has failed to learn from feminist
scholarship and campaigns, or else deliberately ignored this
considerable body of thought and action." (Edwards,
1989 ,p.17).
Putting aside the cult of personalities and professional in-fighting
which holds no intellectual interest for the authors, the gist of this
argument is that feminist scholarship has held no lessons for male
criminologists or been deliberately ignored - which a cursory scan of
realist literature would demonstrate to be blatantly untrue - and the
implicit assumption that women are more likely to hold empathy for other
women , irrespective of class, race, age or culture, and by implication,
that any work in this area undertaken by men is likely to be flawed.

- 137-

In the context of data collated by .surveys like the Islington Crime
Survey, it is worth noting that there are points of consensus between
men and women as well as points of departure. Perceptions of women,
where they differ, are mediated by the experience and situation of
social class, race, age and many other factors. How far these factors
interact and how much weight can be applied in any given situation to
each of these factors, is complex and not as straightforward as some
would suggest. Everyone can share a similar inner city experience, for
example, burglary, but the social context of that experience will be
mediated by many factors, as will its impact.

As we shall argue in Chapter Seven, any attempt to reduce experience to
solely one factor: gender, race, class or age, is doomed to failure.
Such a reductionism simply ignores the wide variety of differences
between the actually existing subgroups which are structured in terms of
a combination of all these factors. Such a problem was well documented
by Victoria Greenwood, in her seminal article on female offenders, The
Myths of Female Crime, way back in 1981. As Lorraine Gelsthorpe put it:
"Being a woman is obviously not a clear, single, conceptual category;
prospects, situations and experiences differ. It is surprising that many
feminists writing on criminological topics ignore this." (1989,p.99).
Furthermore, although there are shared masculine and shared feminine
experiences, there are limitations to gender bonding and empathy. For
example, a middle class woman academic, in most aspects of her life,
will have as little in common with an unemployed working class woman as
the authors have with working class male building labourers. The
argument that only women can conduct studies of women, with its
resonances of an academic demarcation dispute, ignores this.
If
criminological researchers had to be in the same social category as
those researched then we would, on the grounds of age alone, all be out
of a job.
In terms of interviewing, it is apparent to us that some women will be
less inclined to offer information about violence against them to other
women, not only as a result of a variety of social factors that
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distances them from the woman interviewer, but also because some women,
wrongly or rightly, perceive such an exchange as an admission of failure
in their lives, to other members of their gender peer group. The fact
that they have been a target of male violence will not necessarily
concur with their perception of the situation.
The main value of macro-level surveys for criminologists in that they
both offer a wealth of social data that otherwise would not be available
and they allow the analyst to tap in on changes in public perception.
But they are not an end in themselves, nor do they negate other forms of
social enquiry, including qualitative work. The mass survey has obvious
limitations as, indeed, does qualitative work. This is an old argument
in the history of social science research and the solution is, wherever
possible and if funds permit, to run both types of research together.
The insistence that feminist research be, of necessity, qualitative,
simply ignores past debates and their resolution.
Data from surveys will not, in itself, be obvious or produce policy.
Its value only becomes apparent in an interface with theory and policy.
But this pre-assumes that academics see the value of data in the first
place, and see the point in having some direct relationship between
their work and policy intervention. Criminology that does not address or
relate to policy and/or debate and remains ghettoised at the level of
theoretical abstraction or neo-functionalist causality will ultimately
ossify intellectually and degenerate into self-indulgence. Furthermore,
it is worth reiterating that surveys are essentially democratic in that
they listen to people and pick up their contradictions. An approach
which is in stark contrast to those who start from the level of
ideological abstraction and tell people what they are thinking as
opposed to asking them what they actually think.
Prevention and Retribution

Most people favour some form of punishment through imprisonment
irrespective of age.
Perhaps younger people are harsher regarding
"Safety of Women", as that age group is the most affected in terms of
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risk and inhibitions placed on their life style, as they usually want to
go out more often than older people, but people do make qualitative
distinctions as to what people should be imprisoned for and for how
long.
TABLE 6.3 'lhose Favouring Custodial Sentences by Offence and Gender %

Women

Men

Male
Differences

Sexual Assault on a Woman

86

85

-1

Racial Attack with Severe Injury

79

80

+1

Attacking Old Woman and Stealing Handbag 63

70

+7

Attacking a Man and Stealing Wallet

42

54

+12

Domestic Burglary

52.5

57

+4.5

Reckless Driving Causing Accident
in Which Someone is Badly Hurt

54

52

-2

Stealing from a Shop

24

26

+2

Youth Smashing a Bus Shelter (all) 4.5
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TABLE 6.4 1hose Indicating Imprisomlent by Tariff%

Less than 1-5 Years Over 5 Suspended Sentence/
One Year
Year
Probation
6

28

53

1

Racial Attack with
Severe Injury

14

48

17.5

3

Attacking Old Woman
and Stealing Handbag

20

33

13

9

Attacking a Man and
Stealing his Wallet

25

20

3

14

Domestic Burglary

24

26.5

4

12

Reckless Driving

19

24

10

11

Stealing from a Shop

15

9

*

17

+Youth Smashing a Bus
Shelter

3

*

*

4

Sexual Attack on Women

·*

Less than 1%

+ 45% favour community service
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TABLE 6. 5 'lhose Indicating Non-Imprisonoent by Offence %

Fine Police Compensation Connmmity Psychiatric
Service
Treatment
Caution to Victim
Sexual Attack
on Women

1

0

2

*

7

Racial Attack
with Severe Injury

1.5

*

8

2

2

Attacking old Women 4
and Stealing Handbag

*

11

7

1

Domestic Burglary

*

12

9

*

Reckless Driving &
6
& Causing Accident
Where Someone Badly Hurt

1

24

2

*

Attacking a Man and 10.5
Stealing his Wallet

2

16

8

*

Stealing from a Shop 25

7

9

-12

*

15

4

45

2

9

Youth found Guilty 22
of Smashing a Bus Shelter

* = Less than one percent.
Remaining total out of 100% equals 'Nothing and 'Don't Know'
There are gender differences with women being less retributive in the
case of street robbery. But these findings support moves towards nonincarceration of non-violent offenders. The most difficult aspect of
public opinion to pinpoint is the interplay between retribution,
deterrence and prevention. Clearly in the case of non-violent offences,
people believe in preventative measures being the most effective and, in
the case of reckless driving, it is possible that people see
incarceration as an effective deterrent, which probably also reflects
their feelings of vulnerability when faced with the prospect of a
drunken driver in "control" of a solid steel killing machine. But in
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tenns of violent crimes against the person, in general, and sexual
assault in particular, it is difficult to determine how far the public
see heavy sentences as retribution and how much they think they act as a
deterrent. In the case of sexual assault, they might see it purely in
tenns of crude social control.

To surrnnarise, it is obvious froi)l these findings that penal refonners
have a long way to go to totally convince a section of the public on the
merits of their case. People do favour incarceration, particularly when
it involves violence against the person in general and certain kinds of
violence that carry particular social odour, but it is more likely that
they see it in tenos of retribution rather than · being a handle on the
They increasingly do not favour it for property crimes,
with the exception of domestic burglary.
crime rate.

The list of options was extensive, from "nothing" to a "police caution"
to "community service" to incarceration. Other categories, except for
the specific case of vandalism, barely arose, although generally from
one person in eight for burglary to one person in four for "reckless
driving" favour "compensation to the victim".
Barely 7% favour
"psychiatric treatment" and even fewer favour it for sexual assault.
These figures highlight the high priority the public places on women's
safety and social distaste for offenders in this area. Furthennore, it
does indicate that people can distinguish between measures they see as
being effective in preventing crime and retribution.
It also shows that people can and do make qualitative value judgements
between the length of incarceration according to the offence.
Overall, although there is limited data,the courts are out of line with
public opinion in that they are imposing heavier tariffs than the public
think desirable, but this is double-edged, as public opinion appears to
take a harsher attitude towards offences like racist attacks and
reckless driving, than the criminal justice system.
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According to NACRO ( 'NACRO Briefing', September 1988), 34% of those
convicted of residential burglary are sent to prison, of which 72%
receive a sentence of 18 months or less, and 38% more than 18 months.
that ' the normal "tariff" for
Maguire, quoted by NACRO, asserts
burglary is nine months to two years, and four to seven years for
persistent burglaries'. In contrast, our findings indicate that 53% of
people think that those convicted of residential burglary should be sent
to prison, but only 30% think that the tariff should be more than one
year.
Two important caveats need to be made at this point.

There is some

evidence to suggest that the more information people have about an
individual case, the more their attitude will fluctuate according to the
circumstances of that case. The more information people have, the more
rational they become. In other words, to talk about the average burglar
is as meaningless as talking about 'crime' , as 'crime' is but an
aggregate of different criminal offences.
In terms of residential
burglary, if people are given more information about the particular set
of circumstances they are likely to soften their initial response, but
in cases of sexual assault, it is possible that the opposite would
occur.
The second important caveat is that people don't really understand what
'punishment in the cormnunity' means. By and large, they don't know what
this means in practice and they think it is a soft option devised by
out-of-touch professionals.
People are more likely, for example, to
think that 'IT' stands for Information Technology than Intermediate
Treatment, and even if they know what 'IT' means, in this context, they
are unlikely to know what it involves. If people's attitudes towards
penalty are going to change, this will entail professionals using plain
language, instead of social worker jargon, and spelling out to the
public what the alternatives to prison look like in practice. At the
moment, it appears that most people think the alternatives are prison, a
fine or 47 varieties of being let off.
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It is obvious that prison is not only an expensive burden on the public
purse, but also neither rehabilitates the offender or controls the crime
rate. What needs to be developed is a realist approach to punishment.
Some level of bifurcation is inevitable because, in the final analysis,
we will have to look at the specificity of the crime and that will
dictate society's response to it. Some offences will involve punishment
and social retribution by incarceration, and others will entail either
punishment or enforced social reciprocity in the community. In the case
of the latter, the involved agencies will not only have to be clear
about what it means and its objectives, but also be seen in the eyes of
the public to be achieving those objectives.
It should also be pointed out that this level of change will also entail
radical changes in our Judicial System, including the introduction of
some level of public acconntability. This will prove to be no easy
task, as the current Government has already discovered, as it involves
tackling what is, in effect, a powerful interest group rtmning the most
closed of closed shops and maintaining a high level of restrictive
practices.
Legal Refonn

The key areas for legal reform and the introduction of safeguards
include financial provision for defendants, consistency in sentencing
patterns and proper safeguards against miscarriage of justice.
The lack of safeguards against miscarriage of justice, as vividly
illustrated by the Guildford Four case, is at present wholly inadequate.
Protection of citizens' rights and proper protection against injustice
is too important to be left solely in the hands of lawyers whose
instincts and loyalties, in the final analysis, are likely to be with
the current judicial status quo. This would involve the setting up of a
special review body of laymen, assisted by lawyers, to hear applications
from those convicted prisoners who can present prima facie evidence of a
miscarriage of justice. The other areas seriously in need of reform are
those of bail provision, legal aid and sentencing patterns which vary
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alarmingly from court to court and seriously rmdermine anything remotely
A recent NACRO Briefing Paper
approaching equality before the law.
(January, 1990), shows that adults are four times more likely to be
imprisoned for theft and handling in the City of London than in Powys;
and nearly seven times more likely to be imprisoned for criminal damage
in Cleveland than in Powys. Such variations make a mockery of the law
and are amplified by further discimination against ethnic minorities.
Furthermore, the fact that 30,000 out of 48,000 prisoners are sent there
for non-violent, non-drug and non-sexual offences, shows that the courts
are becoming increasinly out of touch with public opinion.

TABLE 6.6
Use of immediate custody for indictable offences by
police area for 17-20 year olds in percentages, 1989
Burglary

Theft and
Handling
N Wales
5.8
Lincolnshire 5.9
Wiltshire
6.3
Notts
11.9
Merseyside 13.6
WMidlands 14.8
Cheshire
15.6

22.2
23.8
28.6
30.7
41.2
43.7
46.0

Dorset
Gloucester
Kent
Avon
Cambs
Merseyside
Cheshire

Criminal
Damage
Powys
Surrey
Norfolk
Cheshire
G.Manchester
Northumbria
Hertfordshire

5.1
5.9
8.3
11.8
19.7
25.3
31.6

Use of immediate custody for indictable offences by
police area for adults,1987
Theft and
Handling
Powys
Lincolnshire
Wiltshire
Thames Valley
Merseyside
Cheshire
City of
London

6.2
8.1
8.9
13.0
15.1
17.0
25.0

Burglary
Gloucester
Cleveland
Gwent
Durham
Northants
Derbyshire
N Wales

29.3
35.6
37.3
45.9
47.7
50.1
53.6

Criminal
Damage
Powys
Derby
Hampshire
S Yorks
Essex
Kent
Cleveland

4.2
12.5
13.3
19.5
24.1
25.3
26.6

(NACRO, January, 1990)
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This is by no means an exhaustive review of possible areas for reform in
the Judicial System, but points to some of the areas in most urgent need
of change.
OONCI.DSION

In the short-term, public attitudes towards incarceration are likely to
be ambiguous until they see crime prevention measures and alternatives
to prison being more effective.
The spiralling cost will not
And a
necessarily outweigh the desire of many for retribution.
considerable section of public opinion might come down against the
proposed privatisation of prisons, as they could fear such a system
limiting society's ability to take retribution against certain kinds of
offenders.
In conclusion, people are most concerned about the offences that
constitute the mass of crime, and perceive solutions in a crime
prevention context, but with the . previously mentioned caveat about
domestic burglary, many see serious crimes against the person in a
punishment/retribution context, thus showing a degree of qualitative
sophistication about offenders unrecognised in most criminological
literature.
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APPmDIX A

Country

Prison Population

on 1.9.1988

United Kingdom
Turkey
Luxembourg
West Gennany
Portugal
France
Austria
Spain
Switzerland
Finland
Denmark
Malta
Belgium
Italy
Sweden
Ireland
Norway
Greece
Holland
Cyprus

Iceland

55,457
51,810
322
52,076
8,181
46,423
5,862
29,344
4,679
3,598
3,469
221
6,450
34,675
4, 716
1,953
2,041
4,288
5,827
219
89

Nmlber of Prisoners
per 100,000 Population

97.4
95.6
86.5
84.9
83.0
81.1
77.0
75.8
73.1
73.0
68.0
67.0
65.4
60.4
56.0
55.0
48.4
44.0
40.0
39.3
35.6
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CIIAP.rm 7: A CRIME POLICY FOR THE CITY

THE PROBLEM OF CRIME

Crime and its problems is not a marginal concern but in many ways the
moral barometer of our society, a key indicator as to whether we are
getting things right, achieving the sort of society that people can live
in with dignity and without fear.
The control of crime is a project which severely stretches human
imagination and ingenuity.
Britain, like most advanced industrial
countries, has faced a seemingly inexorable rise in crime in the postwar period.
This rise has occurred despite a considerable rise in
living standards and a vast increase in expenditure on the police, the
judiciary and the prisons.
If the former conjuncture shattered
conventional wisdoms of those on the. left of the political spectrum, the
latter coincidence has given cold comfort to the accepted dogma of those
on the right.
We are not arguing that 'nothing works', the crime control lament of the
1970's, rather that some commonly used measures undoubtedly do work,
whilst some don't, and others are actually counter-productive. Precious
little research is, however, available to sort out the wheat from the
chaff: this is an extraordinary situation, given the vast amount of
money spent every year on crime control measures. In 1988, for example,
£3, 500 million was spent on the police force, £698 million on the
prisons and a further £1,000 million on the criminal justice system. In
the private sector £1,000 million was spent on security equipment alone,
whilst as much again is spent by local authorities on crime-related
areas. Yet the tide of crime is unabated.
More research is urgently
needed, but we must, for the moment, base our policies on the bedrock
of substantiated research which has been built up over the last fifteen
years.
And this research must be utilized, not in terms of merely
ticking or crossing off a shopping list of crime control measures in
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terms of success or failures. For often measures - neighbourhood watch,
for example - which have failed for one purpose may, as we will argue,
be of great use in other areas of crime control. And other measures
such as the improved lighting of estates, may well prove extremely
successful in certain areas (see Painter, 1989), but may, in fact, be of
more limited use when applied to other types of estate or other parts of
the city. What we need from research is not just a list of empirical
findings, but the establishment of the principles of how crime control
measures succeed or fail. With this knowledge we can know how to refine
existing effective institutions so that they work better, where to
discard institutions which have negligible or counter-productive effects
on the crime rate, and how to devise new interventions.
There is a consensus as to the need for a multi-agency approach to crime
control. Part of this is based on the obvious recognition that crime
has always been controlled by a multiplicity of agencies, from the
family through schools to the police. More importantly, such a concern
with multi-agencies is about the coordination of society's interventions
against crime. That is, we must concern ourselves, not only with how
effective each piece is with regards to crime control, but how these
various pieces can be welded into an effective mutually supporting
intervention. As an effective strategy in one agency will need support
from other institutions, we can only judge the effectiveness of an
innovation in practice in one area to the extent that the requisite
support occurs elsewhere.
The institutions which are designated to tackle the crime problem must,
therefore, be scrutinized closely in terms of their effectiveness. But
to do this demands that we have a clear notion of input, public demand,
and output, what exactly is a measure of success . Input, the gauging of
public demand and priorities with regards to community safety, cannot
simply be read off from the level of public requests for police
assistance.
First of all, community safety is a result of many
agencies, the police being only one strand in the system of crime
control. Secondly, even if the police were the only agency in the fight
against crime, there are many reasons why the public should be reluctant
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to make demands upon them.

AB we have seen, there are very considerable

doubts amongst the citizens of Islington with regards to the ability of
the police to tackle crimes which the public regard as serious.

Many

crimes are simply not reported because the public believes that it is a
waste of time.

But effectiveness is only one part of the problem.

Sections of the population are wary of contacting the police because
they fear that their cases will not be dealt with sympathetically.
Victims of racist attack, rightly or wrongly, may not report because
they have encountered racist attitudes amongst police officers.

Women

victims of sexual assault or of rape, may feel that they themselves are
likely to be put on trial, both in the police station and the courts.
This problem of secondary victimization, deters many of those most at
need,

coupled with doubts as police to effectiveness it makes it

impossible to read input off the existing demand for police services.
It is the social survey which allows us to provide more accurate
figures, but, as we shall see, survey data require a considerable amount
of interpretation before we can ascertain what a rational input would
look like.
Let us now turn to outcome.

At first this would seem obvious: the modus

vivendi of crime control is to control crime.

But we must ask: what

crimes are being controlled, at what cost and where do these crimes
figure in public priorities?

That is, we must connect up demand with

supply; what crimes the public prioritize in terms of community safety
and how effective the various agencies and initiatives are at their
control with an eye to cost-effectiveness.
insufficient indicator of success.

It

But efficiency alone is an
is quite possible

resources into a particular estate or area to good result.

to pour
But the

reduction of crime at a particular point in the city may have little
effect on the overall crime rate.

At its most acute , the individual

citizen may turn his or her home into a veritable fortress of locks,
bolts and guard dogs, which will undoubtedly reduce the chances of crime
at a particular point in a street, but not reduce - or, indeed, may
increase - the incidence of crime in adjacent properties.
larger scale,

Or, on a

residents of a private estate may employ their own

security guards and by environmental means, isolate their housing from
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the neighbourhood.
Such social sanitization may greatly reduce the
incidence of crime in such privatized areas.
Or, within the public
realm, a local authority may select an estate and implement considerabl~
degrees of target hardening on doors and windows, coupled with an
expensive concierge system.
Such 'show casing' of one estate may
produce good particular results, but have little effect on the universal
incidence of crime in the area. The task of an effective crime policy
is to reduce crime in general. In this it is like a community health
project; success is not measured by the extent to which the well-off can
purchase vaccines, private health care, and medicines, but the degree to
which such indicators as the levels of infectious diseases are reduced,
infant mortality in general curtailed, overall lifespan increased, etc.
Crime, like illness, is a universal problem. It affects all classes,
ages, races; men and women.
For this reason, being a prevalent and
universal phenomenon, it rates very highly in people's assessment of
problems of their area.
More people, for example, see crime in
Islington as a problem than they do. unemployment, housing or education.
This is because these latter problems, however serious, affect, most
directly, only parts of the population: those who are unemployed, those
with poor housing, those with children at school. But, however universal
a problem crime is, crime affects particular parts of the population to
a greater extent than others. In part, this is because, as we have
shown, the incidence of crime focuses on certain parts of the population
rather than others, but also, most importantly, because the impact of
identical crimes varies considerably with the vulnerability of those who
are the targets of crime. To this extent, we must not only seek to
universally reduce the crime rate, but we must allocate greater
resources to those who suffer greatest. Once again, community health
provides a model.
Ill health is a universal human problem, but ill
health focuses more on certain sectors of the population than it does on
others.
We must, therefore, in order to reduce the general rate of
crime, target our resources. Unfortunately, and this has been a general
problem of welfare provision, resources are not distributed so much to
those in greatest need, as to those with the greater political muscle
and social persuasion. The history of the National Health Service and
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of State Educational provisions has adequately displayed this. And, as
we have argued, crime control has its parallel problems in the shape of
the privatization of community safety and the 'show casing' of selected
areas of public housing.
We have outlined the background problems of crime control intervention.
We have pinpointed problems of research, of the need for validated
principles of intervention, of the necessity of a coordinated multiagency approach,of the need to scrutinise problems of input, and of the
notion of universal versus particular successes in the crime control
field. It is these issues we intend, in this chapter, to unravel in a
systematic fashion.
TAKJll;

PIDPLE SERIOUSLY: THE PROBLEM OF INPUT

The public pay for community safety, they ultimately empower the police
and the local authority to make provisions for a safe environment.
There is much talk at the moment . of the quality of life, and the
emergence of green issues as priorities in the platforms of all
political parties.
Considerable focus is given, -quite correctly, to
architecture, to consumer satisfaction, to creating an environment in
the city which makes it a pleasure to live in. But what can be more
central to the quality of life than the ability to walk down the street
at night without fear, to feel safe in one's home, to be free from
harassment and incivilities in the day-to-day experience of urban life?
The social survey is a democratic instrument: it provides an accurate
appraisal of people's fears, of their experience of victimization; it
enables the public to express their assessment of police and public
authority effectiveness and their doubts as to the extent which the
police stay within the boundaries of the rule of law.If we are to view
the public as a consumer, as Sir Peter Imbert most usefully suggests,
then the social survey provides a detailed picture of consumer demand
and satisfaction.
Other measures are far from satisfactory: only a
proportion of crimes are reported to the police, so statistics of crimes
known to the police, both in indication of the distribution of crime and
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in their fluctuations over time, are notoriously unreliable as an index
of crime. Only the social survey can tell one the actual priorities of
policing that the public demand and their assessment of police
performance. And if the dark figure of crime, unknown to the police,
makes official figures problematic, then the official statistics which
present us with a picture of police-public encounters and the level of
public grievances with police behaviour are even more flawed. To take
one instance: the statistics of complaints against the police are, as we
have seen, virtually worthless.
The local survey of an inner city area further allows us to make beyond
the abstraction of the aggregate statistics of England and Wales as a
whole. Crime is extremely geographically focussed and policing varies
widely between the suburbs and the inner city. To add the crime rates
for, say, the High Street, Farnham to that of Holloway Road, Islington,
produces blancmange figures of little use to anyone. More invidiously,
it allows politicians to talk of irrational fears of crime when compared
to the actual risk rate of the 'average' citizen. The 1982 British
Crime Survey showed that the risk of experiencing a robbery in England
and Wales was once every five centuries; an assault resulting in injury,
once every century; a family car stolen, once every sixty years and a
burglary once every fifty years (Hough and Mayhew, 1983). But crime is
extensively geographically focussed and, as we have seen, 'irrational'
fears become the more rational with geographical focus on the inner
city. And, as we have indicated, the often-made assertion that certain
groups have an irrational fear of crime because of their supposedly low
risk rates, often disappears on closer examination.
Ascribing
irrationality to women, for example, is based on ignoring that much
crime against women, such as domestic violence, is concealed in the
official figures, that women are less tolerant of violence than men and
that they experience harassment on a level which is unknown to most men.
The latter point, particularly, is important for public policing. Women
experience a wider spectrum of crime than men. Their range of
victimization extends from harassment to serious crime. The range for
men is much more likely to be experienced in the more serious end of the
spectrum. Because of this, men find it difficult to comprehend women's
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fears. The equivalent experience of sexual harassment for men would be
if ever time they walked out of doors they were met with catcalls asking
if they would like a fight. And the spectrum which women experience is
all the more troublesome in that each of the minor incivilities could
escalate to more serious violence. Sexual harassment could be a prelude
to attempted rape; domestic verbal quarrels could trigger off domestic
violence; burglary is feared, not only as a property crime, but as a
possible precursor to sexual assault. If crime deteriorates the quality
of life for men, it has a much more dramatic impact on the lives of
women in the inner city.
As we shall see, such considerations have bearing on key policy
decisions such as the role of beat policing and the potentiality of
neighbourhood watch.
Social surveys, therefore, allow us to give voice to the experience of
people, and they enable us to differentiate the safety needs of
different sectors of the community. In this they often make reasonable
the supposedly irrational.
But it must not be thought that
irrationality does not occur with regards· to crime and the means of its
control. Crime is a prime site of social anxiety and the mass media
provides the citizen with an extraordinary everyday diet of spectacular
crimes, often of the most statistically atypical kind. It is, perhaps,
not surprising that the news value of the most unusual garish offences
are higher than that of the more mundane crimes that daily plague the
lives of the inner city dweller. And in a free society there is little
that can, or should be, done about such media predilections. For in a
real sense the most unusual example of inhumanity tells us something of
the extremes of moral depravity that are possible in today's society.
The trouble occurs when the citizen comes to believe that what is
typical on television is typical in his or her neighbourhood.
The
debate on the effects of the mass media on public attitudes is long.,
fraught and, in part, unresolved (see Cohen and Young, 1981). What is a
useful rule of thumb, however, is that the mass media have greatest
influence or opinion where people have little direct knowledge of the
matter in the question and the least where they have direct empirical
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experience. Applying this to our findings, we would expect that there
is little chance of inner city dwellers being particularly irrational
about most of the common serious crimes. Such a high rate of burglary,
for example, would mean that most people - or their friends - would have
been burgled in the last five years. And their realistic understanding
that the typical burglar is a lad from the area rather than a
professional thief substantiates this. In the case of cannabis use - a
surprisingly high percentage of people (31%) have smoked the drug.
Their assessment of cannabis as one of the lowest policing priorities
accords well with the generally scientific assessment of the drug as
being, on the whole, innocuous. Difficulties, however, arise as to the
public's assessment of tackling cocaine dealing as a top five policing
priority. Very few people (4%) have used any hard drug, including both
cocaine and heroin. This reflects that the fact that, although cocaine
use is a serious problem in itself, it is not a widespread phenomenon.
There has, however, been considerable publicity in the mass media. This
is a prima facie case for the existence of conditions necessary for the
generation of a moral panic.
Con~rast it drunken driving, another
example of drug abuse - albeit legal - which is also in the public's top
five policing priorities. Alcohol abuse is well known to the public,
the dangers of drunken driving are high and apparent. Here the response
is rational and flies in the face of the conventional wisdom that police
action against drunken driving is unpopular.
When we turn to crime control, the possibility of public irrationality
is considerably greater.
For, although they may have experienced
victimization, they have, on the whole, little knowledge as to how
effective crime control occurs. It comes as a surprise, for example,
that a large proportion of serious crime is solved by the public rather
than by police investigation. Neighbourhood Watch is seen as a panacea
for burglary, although one of our recent surveys showed that the average
citizen would have to be on watch forty two years to see a burglary
(Painter et al, 1989).
Social surveys can, therefore, provide us with a democratic input into
the direction and priori tization of crime control.
But they cannot
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provide us with a blueprint. You cannot read policy directives from
social surveys but neither can you provide directives without a real
consumer input. The process of moving from input to policing involves
four stages: identification of problems, the assessment of priorities,
application of principles, and the ascertain of possibilities. Let us
examine each of these items:

PROBLEMS.
The victimization survey accurately provides a map of the problems of an
area. Although based on public input, it delivers what any individual
member of the public is ignorant of: that is how private problems are
publicly distributed. In this task, it pinpoints which social groups
within the population face the greatest risk rates and geographically
pinpoints where these occurrences most frequently occur.
In this it
directs crime intervention initiatives toward those people and places
which are most at risk. It therefore reveals the concealed crime rate
and it ascertains its social and spatial focus.
But it goes beyond
this, for risk rates alone, however, delineated, do not measure the true
impact of crime and hence the actual patterning of crime as a social
problem. To do this we must advance beyond the one-dimensional approach
of aggregate risk rates and place crime in its social context. The myth
of the equal victim underscores much of conventional victimology with
its notion that victims are, as it were, equal billiard balls, and the
risk rate involves merely the calculation of the changes of an offending
billiard ball impacting upon them. People are, of course, not equal;
they are, more or less, vulnerable, depending on the place in society.
First of all, at certain parts of the social structure, we have a
compounding of social problems. If we were to draw a map of the city
outlining areas of high infant mortality, bad housing, unemployment,
poor nutrition, etc. we would find that all these maps would coincide
and that further, the outline traced would correspond to those areas of
high criminal victimization (R Clarke, 1970). And those suffering from
street crime would also suffer most from white collar and corporate
crime (Lea and Young, 1984) •
Further, this compounding of social
problems occurs against those who are more or less vulnerable because of
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their position in the social structure. That is, people who have least
power socially suffer most from crime. Most relevant here is the social
relationships of age, class, gender and race.
Realist analysis by
focussing on the combination of these fundamental social relationships
allows us to note the extraordinary differences between social groups as
to both the impact of crime and the focus of policing.
Let us make our position clear.
There are two tendencies within
contemporary victimology, both of them premised on a fallacy, albeit of
an opposite nature. The 'objectivists' conduct surveys which calculate
the risk of crime and contrast this with public fear of crime. They are
thus in a position to assign to various groups degrees of rationality.
In particular, women and the elderly have been conventionally designated
as irrational in that their levels of fear are higher than their
supposed risk rates.
More generally, the fear of crime in the
population as a whole is seen to be greater than the average risk rates.
As a corollary, fear of crime is seen as a separate problem from crime
itself or, indeed, taken to extreme~, that fear of crime is more of a a
problem than crime itself.
Such a position has ready resonances
amongst more radical writers, who will readily talk of moral panics
regarding crime, for example, with regards to nrugging and juvenile
delinquency.
The causes of fear of crime are thus, to a degree,
separated from experience of crime. The mass media, in particular, is
seen as a potent influence on public ideas about crime across the board.
The 'subjectivists', in contrast, believe that public perceptions of
crime are ipso facto the problem of crime. There is no distinction
between fear of crime and actual criminal victimization, and if one
requires a rational input into the crime control policing machine, then
public opinion itself is the prime yardstick. Policing can be read off
the computer printout of public opinion. In this measure, their task is
to show that public opinion is rational.
And there is no doubt by
employing more sympathetic interviewers and exploring the 'dark' figure
of crime, they have shown that much of what is seemingly 'irrational'
has a rational basis. Both feminist research and the earlier work in
this decade of radical victimologists have exhibited this tendency.
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We have already indicated how a realist position differs from both
objectivism and subjectivism. Objectivism, with its use of aggregate
crime rates and its unwillingness to focus on the way in which crime
affects particular subgroups of the population, is too prone to making
accusations of irrationality.
It belongs to the old social policy
tradition of Fabianism, where experts readily bestow problems on a
population supposedly ignorant of the true nature of their own suffering
(see Corrigan et al, 1988). Subjectivism, on the other hand, is only
too ready to believe that what people subjectively experience as their
problem is the problem. It grants too much rationality to the citizens
surveyed.
In contrast to both these perspectives, realism:
(a) notes that rationality and irrationality relate to the experience of
crime and crime control. In the majority of serious crimes, inner
city dweller, their neighbours and their friends have a surfeit of
experience: irrationality is unlikely here. As far as a minority of
crimes is concerned, the lack of direct experience may well generate
irrational responses. In terms of crime control, lack of knowledge
of what goes on either in police or local authority intervention,
can generate incorrect evaluations;
(b) points out that the individual respondent is aware of the crime
experienced by themselves or their acquaintances. They have only a
rudimentary knowledge of the overall picture;
(c) emphasizes that the nature of crime involves behaviour and
evaluation: an objective action and a subjective assessment of this
action as criminal. Over time, between different groups of people
and in different conntries. the evaluative element varies.
All
societies stigmatize violence, but intolerance of violence varies.
What was considered the normal, perhaps necessary, chastisement of
children in Victorian times, would be considered child abuse today.
What is permissible physical punishment of children in Britain would
be illegal in Scandinavia.
This essential dyad of criminology:
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behaviour and the differential reaction against it, is ignored by
most victimologists.
Thus, although everyone conderrms violence,
different sections of the population differ on what point of the
continuum of violence that we would declare behaviour intolerable.
Women are undoubtedly less tolerant of violence than men, and there
is significant indications that upper middle class women are less
tolerant than lower working class women. The latter is shown in the
well-known 'education effect', where educated women report greater
levels of violence than those less educated (see Young, 1989; Hough,
1989).
Victimization studies, rely on the assessment of victims
they reflect, differences in experienced behaviour, coupled with
differential evaluations of that behaviour.
Differences in
victimization rates do not, therefore, reflect merely differences in
criminal behaviour. They should not be read in this form, although
they are by both tendencies in victimology. Realists recognize that
differences in evaluation have to be taken into account. Women and
old people may, for example, have higher fear of crime than young
men who experience high risk rates.
Yet to term the former
'irrational' and oddly take the fear rate of men as being the
standard for rationality, denies the fact that people have the right
to different willingness to tolerate violence.
This is not to give carte blanche to relativism: to suggest that each
section of society has an uncriticizeable right to their own
standards of rationality.
Particularly, where there is little
contact with crime, enormous possibilities exist for the gross overestimation of risk rates and distorted views as to what constitutes a
typical crime. But it is not appropriate for the social scientist to
inform the public as to what level of tolerance they should have
about crime or what standards they should demand with regards to the
quality of life in their area. Thus, whilst the cognitive component
.
of fear of crime may be critically examined, the tolerance component
is outside of the orbit of the expert;
~

(d) indicates that the individual may be unaware of the real impact of
crime on his or her life. A middle class woman, for example, may
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have evolved or inherited a series of avoidance pattern
which
minimizes the risk of crime to the extent that the pressures of
crime on her everyday life may not be apparent.
She might, for
instance, scarcely confront harassment in public space because she
moves from her house, to her car, to friends' houses or to meet
people publicly in a 'protected' area, together with friends in a
tranquil wine bar or restaurant.
The working class youth who
experiences the intransigence of the street may well be part of a
subculture which, by its bravado and toughness, never admits to
worrying about crime. The lower working class woman, trapped in a
scenario of domestic violence, may see her predicament as an
individualized experience, with no notion of the generalized
vulnerability of the patriarchy in which she is trapped. All of
these people - and many more in different situations - will reply to
a questionnaire on the level of the everyday, taking care of the
business of life, without an understanding or why or how they are
trapped in these situations. All of them will be either unconscious
or falsely conscious of the reality of their predicament (see
Walklater, 1989, 1989) .
(e) All of this being said, we must start from the premise of people's
actual grievances in the world. To bestow problems on people is to
cormnit the errors of the objectivists, to take people's
understanding of their grievances as the be all and end all of
analysis is to enter the arena of subjectivism.
(f) The expert, the social analyst, therefore, has a vital role in
contextualizing the problem of crime. First of all in mapping the
problems, and then putting the problems in context. In short, the
analyst uncovers problems and then gives weight to their severity.
This is the basis for a rational input into the system of crime
control. This brings us to the next stage, prioritization.
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PRIORITIZATION

A survey can ask the public their crime control priorities but, as we
have outlined above, it cannot be sure that that these priorities
realistically reflect the actual problems of a community. To do this
requires the weighting of three inputs: public priorities, the
prevalence of each particular crime and public assessment of its
seriousness. Let us start with the first two inputs. Here we need to
combine public priorities with the actual prevalence of a problem. In
this way we are able to distinguish those problems which the public
rightly sees as grave, yet are of comparatively small prevalence (e.g.
cocaine) from those which are widespread (e.g. burglary, drunken
driving). But we must go further than this, for - as we have outlined
above - we must take cognizance of the impact of problems. That is,
although burglary, for example, is a universal problem throughout the
community, its effect on the poor is incommensurately greater than those
who are better off. That is, although tackling burglary by any standard
is a top priority of crime control, burglary against certain groups
would be a particular priority. Special attention to the policing of
poorer estates and the provision of local authority insurance schemes
for a group who are frequently uninsured, would thus be a relevant
policy initiative.
I'I.UOCIPLES

To adequately deal with the problem of crime we must be able to ground
our interventions in empirical research which uncovers, both the actual
nature of crime and crime control, and the underlying processes by which
crime control could or actually does succeed. Realist method insists on
the following principles:
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1.

Focussing on Lived Realities

The experiences of the public with regards to crime and policing
cannot be reduced to global figures of the average risk rates of
particular crimes or the 'normal' citizen's experience of policing.
All evidence indicates that the impact of crime and policing is
geographically and socially focussed: it varies enonnously by area
and by the social group concerned. The reason for selecting an inner
city area is to enable us to detail such experiences at the sharp end
of policing, whilst comparing this to data derived from wider based
surveys of total cities and the country as a whole. The reason for
the use of extremely high sampling is to be able to break down the
impact of crime and policing in terms of its social focus. That is,
on social groups based on the combination of age, class, gender and
race. Such a high social focus corresponds more closely to the lived
realities of different groups and sub-cultures of the population.
Thus, just as it is inaccurate to generalize about crime and policing
from gross figures based on ~arge geographical areas, it is
incorrect, even within particular areas, to talk in terms of, for
example, 'all' young people, 'all' women, 'all' biacks, 'all' working
class people, etc.
Generalizations which remain on such global
levels frequently obfuscate quite contradictory experiences,
generating statistics which often conceal vital differences of
impact. We have shown, for example, how the introduction of age into
the analysis of fear of crime by gender changes the usual generality
of men having low fear of crime and women high. In fact, older women
have a fear of crime rather like men in the x age group, and younger
women have a fear rather like old men. And, in the case of footstops by the police, it becomes evident that differentials based on
race are much more complicated than the abstraction that blacks are
more likely to be stopped than whites. No older black women in our
sample were stopped.
Young, white, women were over three times
likely to be stopped than older black men. And even the differential
between young black men and young white men becomes remarkably
narrowed when class is introduced into the equation. Such an approach
in realist method is tenned an awareness of the specificity of
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generalization, the need to base analysis firmly grounded in specific
areas and social groups. It is in marked contrast to the approaches
which try to explain differences in experience in terms of only one
of the major social ones: age, class, gender, or race.
Such
reductionism, as exemplified by radical feminism or fundamentalist
class analysis, simply does not fit the reality of social
experience.This approach enables us to be more discriminate about
generalization with regards to changes in modes of policing and
methods of crime control. For example, with regards to the debate
about shifts from consensual to more coercive forms of policing (e.g.
Lea and Young, 1984; Jefferson, 19xx), it allows us to ascertain
whether contradictory forces of work involving consensual policing of
certain areas and groups and more coercive methods with others.
Similarly, the likely efficacy of crime control measures such as beat
policing or neighbourhood watch must be grounded in specific
communities and locations.
2. Corresponding to the Reality of Crime and Policing

The most simple equation in crime control is that which envisages the
police directly controlling crime rates. This equation, enshrined in
conventional wisdom, is, in the face of the last twenty years of
research, palpably untrue.
It is incorrect because it is too
abstract, because it only embraces part of the process missing out
essential variables, and because it is phrased in terms of quantities
and not relationships.
It simply puts too much onus on the police: to congratulate the
police on a decline in the crime rate or to criticize them for an
increase is as foolish as holding doctors responsible for the
sickness rate of the nation.
At heart, realism points to the fact that crime rates are a product
of four interacting factors: the police and other agencies of social
control, the public, the offender and the victim. Any changes in one
of these factors will affect the crime rate: the police are only one
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factor in the equation. The point here is that crime rates cannot be
explained simply in terms of crime control agencies, and that the
agencies involved in crime control are much wider than the criminal
justice system.
Changes in the demographic composition of the
population (particularly the number of adolescent males) can
remarkably affect the crime rate by altering the number of putative
offenders. Changes in the lifestyle of the public, for example, if
people go out more at night, putting themselves at risk, can increase
the number of potential victims and thus greatly affect the rate of
crime. (Felson and Cohen, 1981). Criminology in recent years has
begun to incorporate both these factors - witness the debate on age
structure and crime (see Greenberg, 1984) and in lifestyle analysis.
(See Felson, 1987).
But turning to the control agencies themselves, it has become
apparent that the simple equation of police affecting the crime rate
is a gross over-simplification.
Probably the most dramatic
innovations in recent criminology involve the new emphasis on the
powerful role of the public and informal processes in the control of
crime and the delineation and advocacy of multi-agency approaches to
crime control.
Thus there is a tendency within the field of crime control to stress
the role of the police, criminal courts, criminal law and the
prisons.
To take the role of the police, corrnnentators of all
political persuasions, both of the right and the left, have elevated
their crime control function to a paramount position.
The
involvement of other institutions is played down, resources are
allocated in accordance with this belief, and the whole discussion
about crime control revolves around the success or failure of beat
policing, numbers of police, police technology, etc. in the fight
against crime.
David Smith, in his pioneering study of the London police, correctly
points to the limited role of the police in the overall system of
social control:
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"Another example of the limited, yet decisive, role of
the police is in the control of disruptive behaviour in
schools. The example is particularly interesting because
such a high proportion of the incidents that the police
deal with concern children and yormg people. Many fights
and scuffles take place in schools, which might in other
circumstances be interpreted as minor assaults. There is
also a considerable amormt of damage to school property
(most of it minor damage) and a fair number of thefts.
The schools have their own systems of rewards and
prmishments for trying to prevent this kind of behaviour
and dealing with it when it does occur. They also have
links with parents through which they try to use the
family to reinforce the codes of conduct applied at
school.
The vast majority of fights, thefts and
incidents involving deliberate damage to property are
dealt with by the school procedures and within the
family.
There is always, implicitly, a threat that a
matter may be reported to the police if the offender does
not step into line, but in practice the police are
informed in a very small proportion of cases (though we
do not know what the proportion is). Even when they are
informed, they will not take action rmless the school or
other loser decides to press a charge. Thus, schools and
families not only bear the main responsibility for
controlling the behaviour of children, but they also
largely decide when the police shall be involved and
whether or not formal proceedings shall be started.
Examples of this kind show that it is mostly not the
police, but other agencies and individuals that 'set the
agenda' for law enforcement." (1983, p.l2).
His example is particularly relevant, as, of course, a very large
proportion of what are conventionally defined as crime and
incivilities are, in fact, committed by adolescent boys who are both
members of schools and of families. Indeed, these are the two social
institutions which form the major rubric of their lives. Immediately
that such a simple insight is brought to light we are forced to ask:
How do these institutions coordinate together in terms of crime
control? (i.e. police, education and the family). The answer to this
question is, of course, that, although social control is de facto
multi-agency, there is nowhere near any coherent notion of their
coordination, let alone a planned distribution of resources.
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The discourse centring around crime control is replete with reference
to police, criminal law and prisons.
Even when multi -agency
approaches are advocated, as in multi-agency policing, they are in
tenns which centre around the police as the pivotal organization
which coordinates, initiates and sets the agenda for crime control.
Yet in fact the initiatives for crime control are largely external to
the police. At the most simple level, it is the public that inform
the police of the existence of crime in 95% of instances (Jones et
al, 1986). Further, as Smith points out:

"Although there is some truth in the platitude that 'the
police are dependent on the support of the public', the
formulation is too simple and does not go far enough.
The police are not, for the most part, the prime movers,
the initiators of the societal processes that control
deviant behaviour; on the contrary, they work, for the
most part, at the margins, where the usual processes of
control have broken down.
Most of the time they are
responding to direct requests from individuals or other
agencies, and even then they can only act effectively
where the assumptions and values that govern their
actions are more generalllyshared.
Even within that
small proportion of their total activity in which they
appear to be taking the initiative, the police act as a
continuation and development (by specialists) of more
general efforts by the mass of people and institutions to
maintain order, control and coherence. In other words,
the police are a small but extremely important element
within a much larger complex of inter-related systems of
control.
They require support, though not uncritical
support of unthinking obedience; for they themselves are
only supporting (not initiating or directing) the wider
fonns of social control." (1983, p.lO).
But,

once

again,

although

crime

control

is

multi-agency

and

predominantly non-police initiated, there is little coordination and
principles behind such initiation.
At least one half of serious
crime is not reported to the police - the so-called dark figure of
crime (see Hough and Mayhew, 1983; Jones et al, 1986). This dark
figure occurs because of various reasons: because the public think
the police are ineffective at controlling a particular crime, because
they deem them inappropriate agencies, because they fear the police,
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or because they fear victimization from the criminal itself. The
relationship, then, between police and public is central to the
success or not of policing, and the effectiveness of the rrrultiagencies themselves is dependent on the relationship between them.
The degree of impact of an intervention about crime by one agency is
dependent on the other agencies. To take a simple example: no amount
of propagation by the police of crime prevention advice in terms of
better locks and bolts will be effective on estates if the council
does not simultaneously strengthen the doorframes of its tenants'
houses. Or, of greater significance, police effectiveness is almost
totally predicated on public support - it cannot function without the
information flow from the informal system of social control. And the
same is true of deterrence: the effect of police cautioning or
sentences of the control relates closely to the degree of public
stigma.
The simple equation of police fighting crime has need, therefore, to
be totally rewritten.
Most anti -social behaviour is controlled
directly by the public; rrrultiple non-policing agencies are involved
in crime control, and the policing function itself is profoundly
predicated on public support.
Realism, then, points to a square of crime involving the internal
understanding between police and the other agencies of social
control, the public, the offender and the victim.
It is the
relationship between points of this square which determines the crime
rates.
POLICE & MULTI -AGENCIESi--------------_,O.ffender

fLHE CRIMINAL

SOCIAL
CONTROL
THE PUBLIC

ACT
~ictim

~--------------------------~
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We have

pointed

relationship.

to

the

police-public relationship being a

It is one which is central to the study.

key

But the

interaction between all the parts are important, for example, the
police and agency response to victims greatly affects the actual
impact of victimization and in certain instances such as rape and
sexual assault, can even involve what has been termed 'secondary
victimization' • That is where the victim herself becomes further
stigmatized by police and courts.

All of this, particularly in terms

of willingness and wariness to report to the police, affects the
official crime rate and the possibilities of clearup.
relationships occur between the offender and public.

Similar

In the case of

burglary, for example, the close relationships of certain sections of
the public to the purchase of stolen goods,

creates an illegal

hidden economy which greatly succours and encourages the crime.
These last two relationships are not of primary focus in this present
study: the relationship between public and police is, and in addition
to, the relationship between police and offender. In this case the
effect of illegal policing on gr9ups prone to crime -

many of these

innocent at the time of arrest or stops in the street - may well
create

subcultures

alienated

from

the

public.

can

It

well

metamorphosize putative into full-blown offenders.
3. Social Control and Relevant Publics

The multi-agencies involved in the control of crime depend on public
support.

They cannot bestow social harmony on the public, they can

only do so if there is a strong back-up of cooperation.

To take the

police as an example: as we have seen, most crime is made known to
the police by the public.

But more than this, most crime is solved

by the public and not detected directly by the police.

And the

process of giving evidence in court extends this need for public
cooperation throughout the judicial system.

As we have

seen in

Chapter 4,

a substantial section of the public is unwilling to

cooperate.

On the other hand, a majority are only too willing to

cooperate with the police and give witness in court.
a matter of only marginal concern?
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It

Is this, then,

is, in fact,

a crucial

. - ·-· .

:... _.:.. '-'

.. · - .

weakness because of the simple fact, that those who are willing to
cooperate have the least knowledge of crime,

and those who are

alienated from the police and courts are much more knowledgeable.
If, of course, the latter were restricted to the small number of
offenders, then it would be understandable that they were wary of the
police.

But the majority of those alienated are, in fact, honest,

law abiding people, who have, ironically, high victimization rates
and on whom, because of their poverty, crime has its greatest impact.
The people who need a police service most are those who suffer the
greatest level of injustice from the police, particularly in their
experience of illegalities.

It must be a priority of policing to

ensure what we have termed the relevant public are treated strictly
within the limits of the rule of law.

4. Open and Closed Systems
The distinction between open and closed systems is a fundamental
distinction made

in

the

recent

realist

philosophy

of

science.

(Bhaskar, 1978).

Most scientific laws are predicated on research

carried out in vitro, that is closed systems, where all extraneous
factors are held constant.
degree of simplicity.

Here causality can be traced with a

But in the actual natural world, for example,

in sciences such as meterology, the degree of extraneous factors
present

in an open system make

extremely difficult.

statement

of cause and effect

X follows Y, depending on the contingency of

circtmlStance: it is better, therefore, to speak of "causal powers"
which may or may not be enacted, depending on circtmlStance.
social world is an 'open system' par excellence.

The

Thus, if we take

one of the avowed aims of PACE: that of providing the police with
powers

to

tackle

crime,

we

face

considerable

problems

as

to

delineating causality and judging whether the legislation has been
effective in this respect.
We have already detailed the factors
involved and noted how they form an interrelated system.

But it is

also a system which is open and influenced by extraneous factors of
great importance.
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To hold that an intervention in policing or other forms of crime
control, in such an open system would be instrumental in changing the
crime rate begs a series of questions: namely, that the number of
possible victims, offenders and public reaction to crime are
constant. But changes in the social structure of the area affect all
of these factors. For example:
(i)

increased gentrification would affect the number of victims and
also by increasing relative deprivation, the number of putative
offenders;

(ii)

increased population mobility would affect the social
solidarity of the area and hence the strength of public control
of crime;

(iii) changes in the age structure, particularly of young males,
would affect the number of putative offenders;
(iv)

changes in employment and economic marginalization would affect
the number of offenders;

(v)

changes in lifestyle by increasing, for example, the number of
evenings out made by members of the public would affect the
victimization rate, both in terms of risks in public space and
the risks of homes unattended.
We can attempt to control for some of these, but an open system
over any reasonable length of time will exhibit the movement of
many of these factors.
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What we are pointing to is that the process which gives results to
crime rates is a system of relationships, and what is more, it is an
open system.
Changes in Age Structure,
Employment and Relative
Deprivation

Changes in Manpower
and Practices

POLICEr-----------...,OFFENDERS

PUBLIC

~--------------------~

VICTIM

Changes in Economic
Circumstances & Lifestyle

Changes in Degree
of Social Solidarity
and Mobility

The implications of such an open system is that - with the exception
of short term experiments, where a social intervention, such as
improvements in lighting is introduced and the effects measured
(see,e.g., Painter, 1989) - it is extremely difficult to pinpont
cause and effect. For example, what effects has PACE had on the crime
rate over a three-year period, where multiple changes have occurred
in Islington? Or, as we shall examine later in this chapter, how can
we construct a police performance indicator in terms of clear-up
rates, given that the amount of crime known to the police, which
forms the denominator, is dependent on many factors in which policing
is only a partial influence?
5. Realism Focuses on Specific Police Practices and Specific Crimes

Turning once more to our ' simple equation' of police fighting
crime,namely, that more policing results in less crime, we must
clearly state and analyse what types of policing are likely to be
effective against specific types of crime. Our study focuses on beat
policing about which there has been a considerable body of well
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researched literature over the last fifteen years.
in the light of PACE are ironic, to say the least.

The conclusions

In the seventies, faced with the continuing rise of crime rate and a
fiscal crisis in the cost of police and prisons, politicians in the
Uhited States became greatly interested in the most effective use of
resources. The greatest focus of research was directed to policework
involving particularly the work of the RAND organisation and the
Police Foundation. Their findings were to have a devastating effect
on subsequent criminology.
For they pointed out, amongst other
things, that
increased police does not necessarily reduce crime rates or increase
clear up
saturation policing does
displacement

not

reduce

crime

but

only increases

-

improving response times to emergency calls does not affect the
likelihood of arresting criminals

-

crimes are not solved through criminal investigations
through public witnessing

-

the kind of crime which the public are most fearful of are rarely
encountered by the police on patrol

-

neither random motor patrols nor foot patrols had any effect on the
crime rate

but largely

This summary of findings we have culled from Jerome Skolnick and David
Bayley's incisive book, The New Blue Line. They write:
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"'lliose findings are devastating. 'lliey mean that the primary
strategies followed by American police departments are
neither reducing crime nor reassuring the public.
Like
other public institutions - schools, the Defense Department,
prisons - the police often devote resources to traditional
but bureaucratically safe approaches that no longer work if they ever did. 'lliat probably explains why additions of
money or personnel have slight measurable effect on
security.
How could they, when existing strategies seem
largely bankrupt? 'llie studies clearly imply that protection
needs to be provided by citizens themselves, and that their
assistance is essential in capturing and prosecuting the
people who victimise them.
'llie job for the police,
therefore, is to work with the public so as to ensure that
those things happen, to develop specific and articulate
approaches that can achieve results." (1986,pp.5-6).

It has become a conventional wisdom in criminological and policing
circles that extra beat policing will have little effect on the crime
rate.

Thus Clarke and Hough write in their summary of the literature:

"'lliere is little evidence that increasing the number or frequency of
foot patrols actually reduces crime. - although this may achieve other
important objectives in terms of public satisfaction and feelings of
security" (1984, p.6). (See also the assessments ·in Morris and Heal,
1981, Ch.5; and Wilson, 1975, Ch.4).

The expert consensus is that the

public are misguided as to their near universal demand for more foot
patrols as a method of controlling crime, as indicated in repeated
surveys on both sides of the Atlantic.

What is granted, however,is that

it makes them less fearful but the overall impression is of a public
which on this score is viewed as being irrational.
wisdom of modern criminology is

This conventional

translated in policy terms

to

a

considered opposition to any increase in foot patrols and for a more
technologically sophisticated and mobile police force.
'lliere are many problems with the equation: that more beat policing is
not cost effective in controlling crime.

'lliey exist on the level of

input (what sort of beat policing, doing what, about what?), output
(what sort of crime? and general problems of objective, independent
measurement.

'lliey are the problems which beset all assessments of crime
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control (see Young, 1990, Ch.1), although, in fact, studies of beat
policing are relatively more sophisticated than in most other areas.
Let us briefly outline our criticisms of the literature:
(a)

What is Beat Policing?

The major problem of input is the fact

that beat policing can involve a variety of practices.
involve

aggressive

policing

which

alienates

a

It can

community

or

cooperative policing which enhances the flow of information from
the public to the police (See Kinsey et al, 1986).

The first

would tend to increase crime, the second to decrease it: it makes
no

sense whatsoever

inputs.

in

generalising

from

such

contradictory

What is necessary is generalisations based upon the

impact of precisely delineated types of beat policing.
(b)

What Crime is to be Controlled?
measured is burglary.

The most frequent output to be

Thus Clarke and Hough continue:

"Set in temporal and geographical context, crimes
are rare events, and are committed stealthily - as
often as not in places out of reach of patrols.
The chances of patrols catching offenders redhanded are therefore small, and even if these are
somewhat increased, law-breakers may not notice or
may not care.
An average foot beat in a large
British city covers a square half-mile, with 4-5
miles of public roadway and a population of about
4,000.
Thus, given present burglary rates and
evenly distributed patrol coverage, a patrolling
policeman in London could expect to pass within 100
yards of a burglary in progress roughly once every
eight years - but not necessarily to catch the
burglar or even that the crime was taldng place.
Research interviews with habitual burglars and
other offenders have confirmed that they realise
that the risks of being caught red-handed are low,
and it is questionable whether they would be
sensitive to changes in the level of risk brought
about by changes in conventional foot patrol."
(1984, pp.6-7).
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This is absolutely correct, of course, as burglary is a
particularly hard crime to observe and all evidence suggests that
the numbering of expensive items, and action against fences to be
more likely to be effective.
(See lea et al, 1988.pp.l4-15).
And, anyway, as the British Crime Survey shows, one half of
offences do not occur in public places. So it is plausible to
eliminate both private crimes and publicly concealed crimes from
the output likely to be affected by beat policing and concentrate
on publicly visible crimes. By these we refer to crimes such as
street fights, hooliganism, drunk and disorderly behaviour,
harassment, and other threatening behaviour. These visible crimes
are widely experienced and cause the public considerable distress
and fear. They are not the top public priorities with regards to
policing, but rather occupy the middle range. Importantly, they
are linked to all the major offences on a continuum, thus: sexual
pestering to actual sexual assault, threatening behaviour to
actual physical attack, vandalism of a vehicle to taking and
driving away. It is our contention that beat policing may well
prevent precisely such behaviour. and that this is the rational
basis for the decreased public fear of crime evidenced in many of
the experiments.
Furthermore, as we have argued, the problem of public incivilities
has particular purchase for women, in that they experience a much
wider spectrum of crimes than do men.
A major part of the problem is therefore deciding what sort of
crime beat policing could conceivably decrease and measuring its
effect on this part of the spectrum of criminality. At root this
involves a redefinition of crime as a problem to include minor
offences. It means widening the focus from the major crime areas
(which surely must be included) to the areas \vhichthe police
themselves often regaard not as 1 real 1 crime, but as 1 rubbish 1
crimes (see The Police in Action, Smith and Gray, 1983).
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(c)

Order Maintenance or Crime Control? In the literature it is often
conceded that foot patrols can have an effect on minor crimes.
The strange twist, however, is that such minor illegalities are
not seen as crimes, but as disorderly behaviour. The subsequent
debate occurs between those on the right - the most articulate
exponent being James Q Wilson - who argues that the police are
justified in acting against disorder even when a crime has not
been committed and libertarians who see the policing of order as a
dangerous extension of state power.
More than this, it is frequently suggested that the primary focus
of policing is, in fact, the maintenance of order rather than the
control of crime. Thus Reiner, in his authoritative, The Politics
of the Police writes:
"The historical and sociological evidence should
have made clear that crime fighting has never
been, is not, and could not be the prime
activity of the police. To see it as such is a
part of the mythology of media images and cop
culture, but presents a stumbling-block to
sensible discussion or policy-making. The core
mandate of policing, historically and in terms
of concrete demands placed upon the police, is
the more diffuse one of order maintenance. Only
if this is recognised can the problems of police
powers and accmmtability really be confronted
in
all
their
complexity,
and
perhaps
intractability.
In this light, the vaguely
defined 'public order' offences like breach of
the peace or the vagrancy acts (which are such a
scandalous embarassment from either a crime
control or due process approach) speak to the
very
heart
of
the
police
function."
(1985,pp.l71-172).
The presentation of policing as largely a symbolic ordermaintaining activity rather than centrally an instrumental crimecontrolling activity also derives from the work of James Q Wilson
(1975). As we have noted elsewhere, this conventional distinction
between order maintenance and crime control is in terms of actual
legality, largely illusory. For much of the problems of order are
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in fact criminal or potential criminal offences (see Kinsey et al,
1986,pp. 77-87).
We have argued previously a policing strategy must have as its
core, crime control. This reflects the demands of the public and
is also held of highest value within the ranks of police officers
themselves. The alternatives of crime control or order control
are false alternatives. Thus, the fact that the public prioritise
as police tasks both the investigation of crime and their
deterrent presence on the street, (Kinsey 1984; Jones et al,
1986) is not a contradiction as has often been suggested. They
are merely different parts of the same continuum.
What
has
occurred
is
that
the
distinction
between
'unimportant/uninteresting' offences and 'real crime' made by the
patrolling officers has been enshrined in this false theoretical
distinction between order and crime.
For it does not, in
practice, largely correspond .t o that of the non-criminal versus
the criminal.
But it is this belief which has allowed civil
libertarians to argue that all order intervention is illegitimate,
whilst those on the right concur in that they regard crime control
alone as the rightful focus of policing. The public demand f~r
more beat policing which is evident in all surveys, and amongst
all groups, may well then have a rational core.
It is the
recognition that minor levels of anti-social behaviour is a
problem, is indicative of more serious crime, and can be
controlled by beat policing. James Q Wilson half grasps this in
his classic article, Broken Windows (1982), where such patrols, by
reducing disturbing behaviour, allows the community to revitalise
itself and stems the spiral of increasing criminality which
befalls an area which is publicly seen as having 'tipped' into
disreputability. Wilson - and his co-author, George Kelling - are
in all probability correct in their surmise that the foot patrol
may control minor crime and that this can stop a spiral of
disorganisation within a neighbourhood. But they are wrong when
they hint that this should permit the police to act beyond the
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bounds of law. It is the delicate balance between intervention within
the rule of law and beyond it which corresponds to productive and
counter-productive policing which has to be aimed for. And it is a
point which is clearly recognised by the public who both condemn police
illegalities and demand the effective policing of both minor and serious
crime.
6. 'Dle Shape of Crime

The simple equation of increased policing leads to less crime needs
therefore to firstly ascertain what sort of policing we are talking
about. As we have noted, a term like 'beat policing' can mean many
things. But poli~ing is only one side of the equation. The other
side is crime itself. It is absolutely necessary that we look at the
specific reality of different crimes. For it has to be stressed that
policing must fit the crime. That it must be adopted to the shape,
the content and the spatial presence of the particular crime. We
have already hinted at this when we discussed the public versus the
private dimension of burglary and crimes of disorder.
Let us
elaborate on this:
(a)

Shape.
Each type of crime presents a different network of
relationships; if we compare illegal drug use, burglary and
assault with offensive weapons - three of the crimes that the
PACE legislation was devised to home into, we note markedly
different structures.
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Drug Use

lr~
Dealer

Dealer

Assault
Offender

Vi~im

Drug dealing has a well-known pyramidial shape; burglary involves
numerous victims and regular fences; assault may well be a one-off
case of victimization.
(b)

Content. Crime involves both cooperation and coercion. In the
case of drug use, every step of the pyramid is consensual; in
the case of burglary, dealing in stolen goods is consensual and
the actual act of stealing coercive; in the case of assault, it
is a purely coercive act.

(c)

Crime Occurs in Space

All crime has a spatial dimension, and the geography of crime
var:tes widely in terms of the specific crime. Drug dealing has
an international dimension, a national distribution and a focus
on specific areas of the city. It stretches spatially from,
say - in the instance of cannabis, - Pakistan to All Saints
Road, Notting Hill. Burglary occurs widely across a locality
and subsists on a hidden economy which is locally based.
Assault has no wider spatial dimension. It occurs, however,
frequently in specific areas. That is, for example, in terms
of assault by a stranger, It has a pronounced geographical
focus which is made evident, both in the incidence of assault,
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Just then as specific crimes involve differing structures of
relationships, they involve particular structures in space.
D. Public versus Private Space

Crime occurs privately and publicly and specific crimes are private
at certain points of their structure and public at others. In the
case of drug dealing, all aspects of the crime, apart from street
level, is an extremely private transaction.
At the level of the
opporttmistic user, it is quasi-public; people must know who the
dealers are, and they must, like any other 'shopkeepers', be
relatively open to the public.
In the case of burglary, the act
itself is, apart from the brief circumspect act of breaking in, a
private act: it occurs usually when the owner is out of his or her
house, and when neighbours can see no suspicious activities.
Subsequently the sale of stolen goods is quasi-public: it occurs
publicly in shapes which fence wittingly or unwittingly stolen goods
or, in terms of direct public purchase, it occurs in the public areas
of the pub or workplace. Assault in a public place is, by its very
nature, an open event. Unlike domestic violence, it is coercion in
the street, in a public house, or in some other public venue.
Having delineated these fundamental dimensions of specific crimes, it
is evident that there has to be a match between specific crimes and
the particular practices of crime control.
is obvious from this analysis that certain crimes are more
difficult to police than others (particularly if they are consensual
and in private) and that particular points of intervention in the
shape of the crime present greater difficulties than others. There
are resistant points and there are weak spots.
One of the
fundamental axions of policing must be to fit the police practice to
the nature of the crime. Sadly this is not the case. It is a long
known secret - Colquhon made this point in the Nineteenth Century that the weak point of burglary is fencing. (See J Lea, et al, 1988
pp.l4-15).
The detection of burglary by the usual deployment of
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methods is largely doomed to failure.

As we have seen, Clarke and

Hough estimate the chances of patrolling police officers coming
within one hundred yards of a burglary as once every eight years; our
own study shows that the average citizen sees a burglary once every
forty-three years, giving little hope for neighbourhood watch as
being effective in this area.

Our major initiatives against burglary

are directed at precisely those points where they have very little
chance of effect.

7. Putting Behaviour into Context
Realism involves
circumstances.
police officer,

the invocation of rationality rooted in material

That is, it places the behaviour of the offender, the
the victim and the public at large, in the actual

material circumstances that each individual experiences. (J Lea and J
Young, 1984).

This is not to say that people do not make mistakes in

understanding the world, whether it is the behaviour of the police
officer in stop and search, or t;he fear of crime of the citizen.
Indeed,

this is ipso facto the very nature of rational behaviour.

Rather,

it sets itself against an idealism which analyses people's

beliefs and behaviour, primarily as a product of the free-floating ideas
and prejudices, whether a product of outside influences such as the mass
media, or socially detached group values, or personal psychological
attributes.
Realist

method

relates

attitudes

and

experience of material circumstances.

beliefs

to

For example,

actually

lived

it attempts to

explain police behaviour, not in terms of the enactment of a group of
people with, say, authoritarian personalities, or a macho-culture, or
rigid 'them' and 'us' attitudes engendered at training school .

All of

these things may or may not be true, but they are not the primary
determinanats of police behaviour.
example.

To take a police patrol as an

It is the actual nature of the police task, the experiences

confronted in attempting to achieve objectives in the face of the
opportunities and difficulties encountered on the job which is central
to understanding the behaviour of patrolling officers.
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In the specific

confronted in attempting to achieve objectives in the face of the
opportunities and difficulties encountered on the job which is central
to understanding the behaviour of patrolling officers. In the specific
instance of PACE legislation, we would argue that police practice cannot
be deduced from legal rules nor can it be deduced from a free-floating
cop culture or the autonomous prejudices of individual police officers.
Realism attempts to put police practice, the interpretation of rules,
the generation of an occupational culture, and the attitudes of
individual officers, in itscontext. The stop and search procedures are
largely ineffective at dealing wi~h the crimes to which the legislation
was directed: burglary, hard drug use and carrying weapons.
Direct
information, either gleaned from the public, or by detective work, would
be needed in order to have a high yield from such a procedure. In the
absence of such information, patrolling officers equipped with stop and
search powers, and wishing to have at least some yield from their work,
will, of necessity, target those groups which have high offending rates,
particularly young, working class males - black and white. As most
people stopped will be perfectly . innocent, such a trawling of a
particular social group will, inevitably create a counter-productive
hostility in the target groups and accusations of unfairness,
selectivity and prejudice. But it is the inadequate tools for the job
and an ill thought-out piece of legislation which creates the working
context for the police, not merely the enactment of personal and
cultural prejudice.
8. Realism About Cost Effectiveness in Tackling Crime

Realism states that any intervention has its costs.
control measures have to be measured against:
(i)
(ii)

Different crime

how effective are they compared to each other?
how effective is the marginal increase in resources in one area
rather than another?
(iii) what is the cost of the measure in terms of other desiderata,
for example, the quality of life or the exercise of civil
liberties?
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rossmiLITIES
What are the possible means of controlling crime?
Crime can be
regulated by attacking the causes which give rise to offending; it can
be deterred by policing and sentencing the offender, and it can be
prevented by target-hardening.
Over the last fifteen years the conventional wisdoms in the subject have
been overturned, both by the seemingly intractable nature of the problem
and a series of abrasive research findings which have fundamentally
altered our way of looking at crime. And the shift in the focus of
control has moved from tackling causes, to more police and greater
deterrence, to crime prevention - largely in the form of targethardening.
In the immediate post-war period there was a consensus stretching across
a large section of informed opinion that the major cause of crime was
impoverished social conditions.
Anti -social conditions led to antisocial behaviour, political intervention and economic reconstruction
which improved conditions would, therefore, inevitably lead to a drop in
the crime rate.
Yet precisely the opposite happened.
Slums were
demolished, educational standards improved, full employment advanced and
welfare spending increased: the highest affluence in the history of
hlUIIa.Il.ity achieved, yet crime increased.
In Britain, for example,
between 1951 and 1971 the real disposable income per person increased by
64%, whilst the crime rate more than doubled, with a rise of 172% (see
Young, 1988a).
It is important to remember the dismay that this crime rate caused,

particularly in those countries with a developed Welfare State. As RA
Butler, the Home Secretary for much of this period noted, the rise came
'after years of the most massive social and educational reform for a
century.' And if lay opinion was disturbed, criminology was in tatters.
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There has always been an uneasy balance in criminological thinking
between those who believe that improving social conditions will reduce
the crime rate, and those who advocate quicker and surer punislnnent.
The first option being summarily dismissed: more police, more prisons;
longer sentences became the order of the day.
But, as we have
mentioned, a series of devastating research findings began to emerge
from the United States in the late seventies with regards to the
effectiveness of policing. Amongst these were that extra police did not
reduce the clear-up rate; both beat and patrolling were ineffective at
dealing with most of the crimes that the public feared; that it was the
public, not detective work, that solved crime, and that improved
response times did not increase the likelihood of arrest (Skolnick and
Bayley, 1986). And all of this was underscored by the crisis in the
prisons with their riots, overcrowding and chronic recidivism.
So, if the 'better conditions less crime' equation had broken down, so
had the 'more police equals less crime'. It was the failure of both
conventional responses to crime that directly gave rise to the present
orthodoxy of target-hardening which neither attempts to solve the causes
of crime by social amelioration nor deter crime by punislnnent. Such an
approach finds ready political resonances: better locks and bolts and
more effective informal surveillance are sufficiently non-punitive to
satisfy liberal sentiment, whilst advocating the privatization of
corrmrunity safety fits well with Government policy. A new bipartisan
approach to crime emerged, with both establislnnent and radicals
stressing that crime was a greatly exaggerated problem and that the fear
of crime was sometimes more of a problem than crime itself . Both had
grave doubts about the 'crime wave' • Both believed that the police
could do little about crime and, most importantly, both deemed that it
was unnecessary to understand causes.
Causes are no longer seen to be relevant to policy. Thus, Ron Clarke,
former Head of the Home Office Research and Planning Unit, invoked the
metaphor of "htnnps in the road": these simply impede speeding; we do not
need to know the causes of fast driving.
Melanie Phillips, in a
perceptive article in The Guardian, sums up this approach:
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"A short while ago, I asked a senior civil servant why the
government seemed reluctant to connnission research which
tried to explain why certain anti-social activities took
place.
Was it not a little short-sighted to fonnulate
policies on, say, crime prevention without trying to
establish why young men of a certain age were given to acts
of violence?
He reacted as if this was an outlandish suggestion. There
was no point in asking why things happened, he explained
patiently, because the only thing that mattered was that
they were happening, and would undoubtedly continue to
happen, probably in ever greater vohnne.
Young men had
always been violent, since the beginning of time, had they
not? They would always be violent, whatever we did with
them, would they not? So what was the point of trying to
understand their behaviour?
His responsibility was not to ask why, but to work out how
best to contain it all with the ffilnliDUID of social
inconvenience. It was the classic response from within a
political culture that plays a never-sending game of crisis
management, a culture that is essentially reactive, putting
out fires when they explode, building more and more prisons,
employing more and more police officers, drafting stiffer
and stiffer penalties, introducing identity cards, but
paying little attention to any explanations which might just
possibly enable us to step in and prevent the explosion in
the first place: prevent the football fan from becoming the
hooligan, prevent the father from torturing the child.
This political unwillingness
to
seek explanations,
particularly those which might conflict with ideological
preconceptions, has found in recent years an echo in the
social science research community itself. Researchers here
appear to have lost a degree of confidence in their ability
to identify causes, preferring to concentrate on what is
happening rather than why people behave in certain ways."

A major database for the new administrative criminology was the British
Crime Survey carried out in three sweeps in the period 1982-1988. The
results were presented in terms of the risk rates of being victimized in
terms of the average citizen. We have already fully criticized the
concept of aggregate rates.
Let us examine the policy implications.
The format for the presentation of crime data as average risk rates is
part of a wider process referred to by the rather Orwellian phrase, "the
normalization" of crime. The policy fonnula, widely accepted in Home
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Office and policing circles, is: that risk of crime is much lower than
the public suspect - serious crimes of violence are comparatively rare,
and that the mass media has contributed to irrational fears,
particularly amongst women and the elderly. Crime is a normal part of
everyday life, the role of the police should be restricted to that of
high profile serious crimes and crime prevention advice, the local
authority becomes responsible for designing out crime, whilst the
"active citizen" devolves the major part in crime control, through
making their homes more secure and neighbourhood watch (Newman K, 1984).
The normalization of crime is accompanied by moves towards the
privatisation of coiiliiillility safety. The core slogan, "the fear of crime
is as much a problem as crime itself", borrowed strangely enough from
Ramsey Clark, the Democratic Attorney General in America in the sixties,
became the conventional wisdom of Britain in the eighties. And such a
slogan is bip9artisan for, whilst the right tells of 'irrational fears',
the left talks of 'moral panic'.
The breach in this consensus was a series of studies which focussed on
crime in the inner city and women in particular. Feminists such as Jalna
Hanmer and Sheila Saunders (1984), found more rape and attempted rape in
a survey of seven adjacent streets in Leeds than did the whole of the
British Crime Survey (see also R Hall, 1985), whilst a series of local
surveys financed by radical councils in Merseyside, Islington and
Hammersmith, found alarming levels of crime, with one in two households
suffering a serious crime every year, and a curfew of 40% of women in
their homes because of fear of crime, (Kinsey, 1985; T Jones et al,
1986; Painter et al, 1989).
This study is part of this continuing
project. The calculation of general risk rates for the whole country
overlooked that crime was extremely focussed, both geographically and
socially, and as we have seen, the notion that women were irrational in
their fears began to look very suspect when the research lens was turned
upon the inner city.
Furthermore, widespread dissatisfaction with
police performance was revealed, with over 50% of the public judging the
police as unsuccessful in tackling burglary, street robbery, sexual
assault and dealing in hard drugs. Nor was the attempted devolution of
crime prevention to the public very successful. Neighbourhood Watch,
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despite its phenomenal success as a social movement, was an abject
failure in tackling crime. In retrospect it was difficult to imagine
how the watch schemes were supposed to work.
In a recent survey of
Harmnersmith and Fulham, we found that it would take 42 years for the
average citizen to witness a burglary; the lace curtains would tear and
their eyeballs ache before they saw a break-in. (Painter, et al, 1989).
Designing out crime was the most effective strategy, but the point is
reached where there are diminishing marginal returns in crime reduction
and the deleterious impact on the quality of life.
It is of vital importance that we face up to the problem of crime in our
inner cities. To do this will involve social crime prevention, better
design, public involvement and more effective policing.
Successive
governments have produced one part of the jigsaw of crime prevention at
the expense of all others. Ironically we have now experience of all
parts of the jigsaw puzzle: what we do not have is the wit to put them
together.
Four tasks face us: our first is to put money into tackling the causes
of crime. We must re-open the question of the causes of crime. Common
sense tells us that the reality of crime involves offenders and victims.
Intervention can, therefore, occur at two points: that of protecting the
victim and that of preventing offenders. Present government policy has
over-focused upon the victim: it seeks, through target-hardening and the
increasing privatisation of security, to make the public responsible for
their own safety, whilst dealing with offenders only after the offence
has been committed through the courts and a strong police force. But to
prevent offending before it occurs by removing the causes of crime
itself has become an anathema. What is needed is resources directed at
the likely offenders, frequently adolescent boys, in terms of anti-crime
education in schools, massively greater youth employment possibilities,
and better leisure facilities. The French Government has given a lead
in its energetic social crime prevention policies. (see M King, 1988).
The failure of the social democratic consensus of the fifties that
better conditions would reduce crime was based on notions of the
reduction of absolute deprivation. But it is not absolute but relative
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deprivation which causes crime (see Lea and Yotmg, 1984). It is not the
absolute level of wealth, but resources perceived as unfairly
distributed which affects the crime rate. The structural unemployment
of youth cheek by jowl with a wealthy middle class that occurs within
our gentrified inner cities that is a recipe for a highs crime rate.
(see Lea et al, 1987).
To reduce crime we must reduce relative
deprivation by ensuring that meaningful work is provided at fair wages,
by providing decent housing which people are proud to live in by
ensuring that leisure facilities are available on a universalistic
basis, and by insisting that policing is equally within the rule of law,
both for working class and middle class, for blacks and for whites.
The government, out of political rather than cost-effective reasons, has
set its face against such social intervention. Its focus on one half of
the crime equation is misguided. particularly as to put funds solely
into one side of intervention ignores the declining marginal returns of
intervention in one area as over against a more equitable intervention
on both levels.
Our second task must be to stress that the crime role of the police is

to fight crime. Not to act as traffic cops - a separate force as in
most of Europe should do that - not to act as lost property agents nor
to act as the secret social services. And, in order to fight crime,
they must gain public support, for this is the lifeline of effective
policing. In over 90% of the cases, the police depend on the public for
identifying the culprit, providing evidence and witnessing in court.
Without public support policing fails or lapses into a desultory
authoritarianism. The goal must be to bring policing priorities into
line with the public that pays for policing (see Kinsey, et al, 1986).
Last year we spent three and a half billion pounds on the police force.
It is important to consider whether we are getting value for money. Of
the 3.7 million crimes reported to the police, one third were cleared
up: some two million crimes every year, representing public demands upon
the police, are not solved. As the clear-up rate has fallen by about
one percentile point per year during the present government, this figure
of unresolved crime has risen faster than the crime rate itself. All of
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this is exacerbated in the inner city where crime is highest. In London
the clear-up rate is 16%, falling to 9% for crimes such as burglary and
minimizing the deterrent effect of policing on the crime rate.
The crux of the problem is the extremely low rate of productivity per
police officer. In all, 1.25 million crimes were cleared up: about ten
crimes per police officer every year. Of course, the police do other
things than attempt to control crime - this, indeed, is perhaps the crux
of the matter - but even so, such a performance is scarcely reassuring.
And in the metropolitan areas, where crime hits hardest, performance is
lowest. Just 4.5 crimes cleared up per police officer in London in a
year; indeed. if the sizeable civilian back-up were to be taken into
consideration, the true figure would be less than 3. (see Lea, et al,
1987).
It should not be thought that the level of public criticism of the
police is extraordinary. nor that the police are an exceptional public
body. Indeed, our Hammersmith Survey showed the public assessment of
the police ability to reduce burglary to be on par with their evaluation
of the cormcil 's ability to keep the streets clean, and they are
perceived as unsuccessful in tackling heroin dealing as the local
authority's efforts at cormcil house repairs (Painter, et al, 1989).
The key problem is how one manages to make any bureaucracy accormtable
to public demand and how to avoid the goals of the organization taking
precedence of the priorities of the public (Corrigan et al, 19988).
Reversing the Retreat fran Cau..evtl i ty
Our point should now be clear.

A realist policy acknowledges that there
are various methods which if properly tested, monitored and costed, can
But any one method, however effective, will have
reduce crime.
declining marginal returns if taken too far and too exclusively.
Furthermore, any one method, be it public surveillance through
neighbourhood watch, extra police on the streets, or target-hardening,
will have costs which impact on the quality of life and the freedom of
citizens. Present government policy, by putting too great an emphasis
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on target-hardening and ignoring the conditions which give rise to
crime, has created an imbalance in intervention. It has focussed on
reducing the opportunities for crime, not on its causes. On one half of
the equation rather than on both of its sides.
We have considered the possibilities of intervention in the control of
crime. It is now necessary to look at the institutions involved. To do
this, we will first look at the Multi-Agency Approach and then turn to
the problem of evaluating police performance.

"My strategy continues to reflect the fact that the Force
alone cannot provide tidy solutions to the many problems
that confront Londoners and impair their quality of life.
Indeed, it would be a monstrous deceit for anyone to attempt
to sustain such a fiction. The major resources for crime
reduction are to be formd in the connnunity itself and in
other public and volrmtary agencies." (Newman, 1986, p7).

Thus, the former Commissioner of Police, in his 1987 Strategy Statement,
detailed his corrnnitment to a multi-agency approach to crime control.
Let us briefly note the reasons for the emergence of such an approach:
The Existing System of Crime Control

Multi-agency intervention is the planned, coordinated response of the
major social agencies to problems of crime and incivilities.
The
central reason for multi-agency social intervention is that of realism:
it corresponds both to the realities of crime and to the realities of
social control. Social control in industrial societies is, by its very
nature, multi-agency.
The problem is that it is not coordinated and
represents a series of other disparate policy initiatives, with little
overall rationale for the allocation of resources, and institutions
which are often at loggerheads with each other. Yet, as we have
discussed, the multi-agencies are mutually dependent on each other and
each agency is dependent on public support, whether if an agency dealing
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with domestic violence, child abuse or juvenile delinquency. In this
section we wish to deal with the relationship between (a) the agencies
and particular forms of crime; (b) the agencies and the public; (c) the
agencies themselves.
(a) THE .AGJH:IES AND CRIME

Different Agencies are Involved for Different Crimes and at Different
Stages in the Process of Tackling Offenders

If we compare burglary to child abuse we see immediately the differences
between the involvement of the various agencies.
Burglary will, in
general, have a high police involvement in terms of the apprehension of
the criminal.
The local cormcil, on the other hand, will have the
greatest role in the 'target hardening' of the local estate. If the
culprit is an adult, social services will be rmlikely to be involved,
but they will, of course, do so if the offender is a juvenile. For
child abuse, in contrast, the social services will play a major role;
the schools will be major institutions of detention, and the medical
profession will play an important role in terms of corroboration. And
in terms of the different stages of tackling offenders: one can see how
the police role as a back-up agency for providing coercive intervention
where necessary and legal evidence in the courts occurs at different
times in the procedure than the long-term process of social work
intervention.
Different Agencies are Involved at Different Parts of the Trajectory of
the Offender

A realist approach to offenders sees the development of criminal
behaviour over time. It breaks down this trajectory of offending into
its component parts and notes how different agencies can and should be
operative at different stages. Thus we can talk of (1) the backgrormd
causes of crime; (2) the moral context of opting for criminal
behaviour; (3) the situation of committing crime; (4) the detection of
crime; (5) the rehabilitation of the offender.
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Let us examine these one by one, noting the factors involved and the
agencies with the power to intervene.
(a) Background Causes

These lie in relative deprivation as witnessed in poverty and
unemployment, in overcrowded housing conditions and in inadequately
funded families (particularly single parent).
Here central
government, and the local authorities have responsibility.
(b) 'Jhe }t)ral Context

Here we have particularly the family, the education system, the mass
Here the
media, youth organizations and religious organizations.
public themselves, the councils, in their provision of education and
youth facilities, the media professional in terms of content of the
often heavy media, of adolescents, and local religious and youth
leaders, have their roles.
(c)'Jhe Situation of Coom:ission

Here the target hardening, lighting, public willingness to intervene
and police patrols are important. Thus the important agencies are
the council, the police and the public themselves.
(d) The Detection of Crime

Here, as discussed above, the cooperation of police and public is
paramount, both in terms of informing the police and witnessing in
courts.
(e) The Rehabilitation of the Offender

A rehabilitated offender, of course, should not be a recidivist.
Here social services are prominent in their role of caring for young
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people, but also the possibilities of employment, and the showing up
of unstable family situations are all local authority matters.
We have discussed the wide range of tasks which influence crime, which
involve different agencies and which are influential at different times
in the trajectory of offending.
It is important to note how these
agencies have different material possibilities of intervening and act
within given political limits. We have to choose, then, what agencies
are involved and what factors are feasibly manipulable.
'lhe Victim is in Need of

~ti-Agency

Support

Up until now we have discussed the whole process of multi-agency social
intervention as if it was just concerned with dealing with offenders and
preventing offences. We must never forget, however, the other half of
the dyad of crime: the victim. Here again, it is obvious that various
agencies must be involved in tackling the problem of criminal
victimization. Social services, fo~ example, may have to deal with the
after-effects of a mugging of an elderly person, the council has to
repair doors after burglary, battered womens' refuges have to deal with
domestic violence, the police have to deal with the victims' fears on
the spot. Thus our measurement of success - or failure for that matter
-is not solely in terms of the levels of offending (i.e. crime), but in
the levels of victim support provided.
(b) KJLTI-.AGIH;IES AND mE PUBLIC

The literature on multi-agency intervention is dominated by a discussion
of the relationship between the institutions involved. This a~lysis,
quite correctly focuses on the possibilities of cooperation and likely
conflicts between the agencies. It omits, however, a crucial link in
the scheme, namely the relationship between the agencies and the public.
We have noted the vital role which the public plays in policing. The
recognition of this is, if anything, a major part of modern
criminological thinking.
And we must not restrict our attention to
police-public relations, but the relationships between the public and
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the various agencies concerned with crime control.
For the social
services, education, probation and the local council, no less than the
police, are dependent on public cooperation.
There is a widespread commitment to the multi-agency control of crime
(see Lea et al, 1989). Furthermore, that the agencies which the public
would ask assistance from varies with the specific crime involved. The
public has different expectations of the varying agencies, both in terms
of the initial problem of dealing with crime and the subsequent
intervention deemed necessary after the offender has been apprehended.
This corresponds closely to our initial analysis of crime control as of
necessity involving multi-agencies and creating demands on particular
agencies at different parts of the process of dealing with crime , from
the initial background context which gives rise to crime, to the actual
point of commission of an offence, to the social intervention in
providing support for the victim. In a sense the argument about whether
the public want coercive (e.g. police) or non-coercive (e.g. social
service intervention) is a false al~ernative. Both policing and social
service interventions are demanded by the public for different crimes
and at different times. The general reaction to juvenile delinquency,
for example, is far less coercive than that concerning crimes against
women.
As far as different parts of the comrmmity are concerned, we find a

fairly high degree of consensus in public attitude whether one is
talking of differences of age, gender or race. This invalidates the
notion that, for example, men and women have greatly different responses
to crime in terms of the use of coercive or social service measures.
What emerges clearly from the data is the role of the police as the
leading agency of first referral. This is not, of course, identical
with a view that the police should be the dominant agency in the multiagency set-up, merely that they are seen as an essential element in
intervention.
Indeed, in areas such as crime prevention, the local
authority in particular is seen as having a perhaps more important role
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than the police, and in tackling juvenile offences social services are
given a prominent role.
A crucial element in the discussion of the relationship between agencies
and the public is accountability.
Discussion in this area has been
overwhelmingly dominated by the topic of police accountability. This
must, of course, be extended to all agencies, with performance
indicators based on public demand being devised for the array of crime
control institutions. As we have seen, the public are as critical of
local authority provision as they are of police performance. Sir Peter
Imbert, whilst very correctly noting the need for a democratization of
the relationship between the police and other agencies, notes that such
a process must be accompanied by such a spreading of accountability.
"If police openness and access are problematic, then power
sharing is likely to be even more difficult to achieve.
Early efforts to become involved in multi-agency approaches
to crime and associated topics were painful but worthwhile
experiences. But again we wanted to maintain the lead in
every forum, to be the gatekeepers to power and to have the
right of veto if decisions were made which did not suit us.
Some of those attitudes still linger, and some for very good
reasons, but there is in the main a real understanding of
the advantages of working in partnership. The changes can
be seen at every level from jo:i,.nt training with other
agencies, to a better level of trust with elected
representatives and community groups. I do not pretend that
it is an easy path to tread for power sharing does not mean
a surrender of power; rather it involves sharing of the
knowledge which allows different interpretations and
constructions to be placed on that information and which in
turn can lead to different conclusions and different
solutions.
With power sharing comes the sharing of responsibility
•••• [But] some do not want to share power when it is
realised that a measure of accountability is attracted to
whatever decision is made. It should also be noted that on
occasion there may have been a deliberate ploy to involve
others in unpopular decisions.
Unfortunately some still
choose to stand on the sidelines, criticising us for our
actions but refusing the offer of participation until all
their prior conditions have been met.
Such a purist
approach is very convenient to them as it allows the maximum
of comment with the minimum of risk. The opposite side of
the coin of power sharing is the acceptance of
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responsibility and a degree of accountability." (Sir Peter
Imbert, 1989,pp.1D-11).
(C)THE REI.ATICIGIIP BE'.I.'WEm AGJH;:m;

lbe Need for

~ti-Social

Intervention

We have delineated three dimensions of multi-agency intervention:

(1)
(2)
(3)

The relationship between the agencies and particular crimes;
The relationship between the agencies and the public;
The relationship between the agencies.

Most of the discussion with regards to the multi-agency approach to
crime has been in terms of the last area. Here we have delineated
the need for multi-agency social intervention, where all agencies are
involved in their clearly delineated roles, coming together in a
forum where they relate to each other in a democratic fashion. This
is in contradiction to the notion of multi-agency policing, where the
agencies meet together in a platform dominated by the police, in
which the latter have the central coordinating role. Elsewhere we
have argued for a conception of minimal policing which incorporates
the following features:
(1)

( 2)

a restriction of police intervention solely to crime control
activities;
a restriction to only certain parts of the criminal justice
process, (e.g. in the case of child abuse to only those limited
times and occasions where coercive force is necessary: all else
is social work);

(3)

a clear delimitation of spheres between the various parts of the
control apparatus. Social work is social work and policing is
policing, etc.
·

( 4)

that, because ~ the different foci of points of the control
apparatus, the absolute democratic necessity of conflict and
debate between different sectors should take priority over any
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overreaching corporate agreement.
(See Kinsey et al, 1986, Young, 1987).
The democratic relationship between agencies ImiSt be based on their
specialist lmowledge and purchase on particular crimes.
That is a
division of labour predicated on the specific segment of the crime
process in which the agency specializes. For example, what point in
time along the continuum of the development of crime outlined above, is
a particular agency's involvement paramount and what perspective does
the agency represent. In the latter instance, a juvenile delinquent,
for example, may be regarded from the point of view of whether guilty or
not by the police, the context of a family with problems by the social
services, and as part of a family which causes problems for others in
There has to be pre-agreed
the estate by the housing officers.
consensus as to specialism, although in some cases more than one agency
will be involved at the same point. Lighting, for example, will be
under the auspices of both the local authority's Architect's Department
and their Housing Officers. Diffe~ent crimes will, of course, involve
different multi-agency cooperation. Child abuse will involve a strong
medical involvement, as well as police and social services. Domestic
violence will involve the voluntary agencies as well as the more usual
constituents.
Having brought together these agencies there will,
despite an agreement on aclmowledged specialisms, a necessary conflict
of interests.
In child abuse, for example, social work will, by
necessity of its brief focus on the general welfare of the child within
the family; the police more on the actual issues of culpability; the
paediatrician on the extent of physical contact and harm.
What is
necessary, in the coordination of such expertise, is that in the final
analysis a corporate decision must be made, after listening to the
contributions of each agency, and backed with sufficient executive power
in order to come to an agreed decision. As it is, the agencies discuss
together, yet then too often merely proceed upon their own paths with
their own agenda. Such imbalances are dramatically seen where, in the
case of child abuse, either medical or social services play too dominant
a role, or, in the case of crime prevention, where the police take too
prominent a role. It is the role of local authorities to provide this
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coordinating role.

It is the ultimate task of national govermnent to

ascertain how the funding of resources to each agency is based on the
actual
present,

cost-effective

contribution

allow resources

to

be

of

each part,

decided by

the

rather

than,

separate

as

agencies

themselves. Such a conception of minimal policing in the context of
multi-social

intervention

has

dimension of our analysis.

clear

the

police

of

the

for

the

second

We have seen that there is widespread

community support for such a proposal.
by

implications

multiple

It does not involve a domination

agencies,

and,

whilst

advocating

cooperation between the agencies, it does not suggest a corporatism
involving a cosy level of agreement.

Rather, because of the different

approaches and priorities of each agency, room has to be made for a
healthy

debate

and

conflict

of

perspectives

within

a

consensus

delineated by public demands for the control of specific areas.
Sampson, et al, 1985).

( cf

Finally, in terms of the third dimension, the

public accountability of agencies - a concern hitherto largely omitted
in discussion of multi-agency intervention - the priority is to ensure
efficiency and the need for public bodies to fall in line with the
demands of the public whose support is necessary for their effectiveness
and who, out of their rates and taxes, pay these bodies for the task of
achieving a reasonable level of community safety.
All of this, with due regard to the three dimensions of multi-agency
intervention,

suggests

the

institutions so as to ensure a

basis

for

a

restructuring

of

these

~

level of service delivery in this

area, whilst protecting the rights and dignity of the offender.
~

INDEPmDENT POLICE PERF'ORMAlCE INDICATORS

The construction of police performance indicators has become an issue of
central

concern

Initiative.

as

part

of

the

Govermnent

Financial

Management

Much Home Office attention has been given over to this

problem, particularly the Paper by Sinclair and Miller, Measure of
Police Effectiveness and Efficiency (1984) based on interviews with
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senior policemen, civil servants and academics. They succinctly situate
the problem in the current economic and political climate:

"The respondents pointed out that existing cross-party
interest in the efficiency and effectiveness of public
services has been given an added edge by economic
difficulties. Public services are increasingly expected to
account for their activities in terms of "value for money".
This in turn has led to a more "business-like", "cost
conscious" approach to the problems of managing public
services and, more specifically, to the Government Financial
Management Initiative.
In the case of the police, these concerns have been
heightened by rapid increase in policemen and civilians
employed by police forces (from 79,000 in 1960 to 155,000 in
1983) , accompanied by a rise in the number of recorded
crimes (from 0.75 million in 1960 to 3.25 million in 1982).
Over part of the same period 'clear up' rates have fallen
from 47% in 1973 to 37% in 1982.
Any doubts about the
effectiveness of the police produced by these figures are
likely to have been reinforced by the "Ripper" murders and
the riots in Brixton and elsewhere." (1984, p.4).

And this concern has been echoed in Sir Kenneth Newman' s A Police for
the People, where he writes "increased effectiveness through raising
level of professionalism ••• must and will continue to be a major plank of
Force strategy, linking value for money and quality of service."
(1986,p.4).
Difficulties of Constructing Objective M:!asures

The literature is replete with the difficulties of the construction of
police performance indicators.
Four major problems may be separated
out: problems of Input, Output, Validity and Independence.
Problems of Input

Even if we narrow down the forms of police work to that of the control
of crime, it is difficult to see how variations in the crime rate can be
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directly attributed to changes in police effectiveness.

There are

searcely any criminologists today, and even fewer police officers, who
would believe this.

The causes of crime lie deep in the nature of

society: in poverty, deprivation and in the prevailing competitive
ethos.

The authors of the 1986 Metropolitan Police Force Appraisal make

this point with a great deal of justice:

"It also seems wrong in principle that some of our more
vociferous critics are allowed to enjoy multiple bites at
the same cherry.
On the one hand the Left argues . that
government policy has spread and intensified relative
deprivation which they argue is crimogenic.
At the same
time they vilify the Force for failing to stem rising
recorded crime rates and protect vulnerable Londoners. The
government, on the other hand, pursues an economic policy,
which includes a Treasury driven social policy, that has one
goal - the reduction of inflation. Any adverse social byproducts are accepted as necessary casualties in the pursuit
of the overall objective.
It might be more constructive to judge Force performance
against a forecast that had. taken account of extrinsic
social and economic factors."
(Metropolitan Police,
1986,pp.115-116).
The deterrent effect of the police force is only one factor set against
major economic and demographic trends.

As we have seen, the control of

crime is a multi -agency affair, involving the family, schools, local
councils,

etc.

as well as

the police.

It is no longer thought

plausible, therefore, to cast the police as the solitary agency in the
'fight against crime'.

Furthennore, it is a major axiom of modern

criminology that effective police work is essentially linked to public
cooperation.

The image of police work as an independent factor in crime

detection is, in most cases, inaccurate.

Sinclair and Miller succinctly

sum up this line of reasoning up well:

"A major problem is that it is usually not possible to tell
whether changes in police practice or numbers have produced
changes in crime.
The RPU report on crime and police
effectiveness (Clarke and Hough, 1984) suggests that many
crimes carmot be prevented by traditional police methods.
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It also suggests that the police discover few crimes and

that most arrests result, not from painstaking detective
work, but from the activities of the public - for example,
from arrests by store detectives, or the identification of
offenders by their victims." (1984, p.l4).
It would, therefore, be completely incorrect to view either the rise in
the crime rate or its fall as a simple indicator of police performance.
The burglary rate, for example, may decline because the local council
has invested in target hardening its estates through better locks and
doors, the rate may increase because of a spur in youth unemployment.
Neither of these inputs could possibly be a source of either public
congratulation or condemnation of the local police force. Furthermore,
as we have seen, the number of crimes lmown to the public is only a
fraction
in inner cities about a half - of serious crime.
Fluctuations in the numerical level of crime may reflect changes in
public confidence in the police.
All of this might suggest that the crime statistics are, as Sir Kenneth
Newman nicely put it, "the sins of the comnrunity ••• annually visited upon
the police", noting that "the figures' beast has t?e strength of years
in its veins and is an unconscionable time dying" (1985,pp.l4 and 15).
Whilst disagreeing with this - for quantitative indicators are certainly
needed - let us note for the time being the difficulty of measuring the
results of input.
Problems of Output

Problems of Output are essentially problems of what is considered 'good'
performance.
Policework involves a whole series of tasks, some
concerned with crime, but others, for example, with traffic or public
services. As the authors of the Home Office Study, Crime and Police
Effectiveness, put it:

"Dealing with crime is only one of the many tasks perfonned
by the police. They also maintain order on the streets,
marshal crowds, control traffic, cope with emergencies such
as fires and floods and provide a miscellaneous round-the-
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clock service of help and advice to the public. And even if
the police and others have laid great stress on their 'crime
fighting' role, only a small proportion of the incidents
they have to deal with are directly related to crime. The
report does not consider the effectiveness with which the
police handle their non-functions, though any assessment of
optimum manning levels must take these into accotmt."
(Clarke and Hough, 1984,pp.2-3).

Which of these various performances are to be prioritized and how is the
output of a police department to be added together in order to gauge
effectiveness?
Furthermore, there are problems of conflicting output:
"Even if rules can be devised for allocating these resources
between objectives, there remains the as yet untackled
problem of multiple outputs. The policemen who, in pursuit
of a felon, descend in force on a quiet cormtry town, may
arrest a criminal but also create public resentment. They
may therefore create problems for their colleagues pursuing
goals related to crime prevention and community relations.
The fact that input A directed to goal 'a' can further or
hinder goal B should logically require that the monetary
value allocated to input A should be considered enhanced or
decreased by an amount appropriate to its effect on goal B.,
There are great practical difficulties in constructing such
an accounting system." (Sinclair and Miller, 1984,p.l4).
Similarly, the public wish both a speedy response to 999 calls and more
police on the beat, yet these demands may be contradictory.
More
substantially, it is often suggested that to expect the police to be
both effective in the fight against crime and sticklers for legality and
the rule book, is asking for the impossible. A police force who are
paragons of virtue, it is argued, is one which tackles crime with kid
gloves. Yet the public may stridently demand both aims. Which are we
to prioritize then, in our measurement of police performance, or is it
possible to weight these priorities?
Problem~

of Validity

If we focus on crime control, ignoring for a moment, the other tasks
which the police perform, can we use such a seemingly simple indicator
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as clearup rate as a gauge of effectiveness?
Clear up rates are,
unfortunately, far from simple indicators. (See the discussion in Nigel
Walker, 1971 and Kinsey, Lea and Young, 1986). If a clear up rate in
the number of crimes cleared up divided by the total number of crimes,
then problems arise concerning both the numerator and the denominator.
Problems of the NtEerator

the level of the numerator: crimes cleared up are not equal, as
popularly supposed, to crimes detected. An offence 'cleared up' is not
necessarily one in which the police have traced a culprit who is
subsequently prosecuted and convicted.
Frequently crimes are
'indirectly' cleared up, that is, the offender asks for other offences
to be 'taken into consideration' ('tic'). He or she may be presented
with a list of offences and asked to admit to them sometimes, it is
suggested, in return for more favourable treatment.
Police officers
may, for example, visit prisons and discuss such lists with those on
removal or already convicted. There had, of course, been considerable
public controversy about these practices recently. Furthermore, such
practices vary widely between police forces and sit has even been argued
that the relatively low clear up rate of some forces relates, in part,
to their low use of 'tic'.
On

Even more controversially, if she or she is subsequently acquitted of
the prosecution, the offence may be regarded as cleared up.
Problems of the ])ennmjnator
As noted earlier, not all serious crimes are reported to the police.

Indeed, in London only one half of crimes are reported. Furthermore, the
rate of reporting varies with the crime from, for example, a very high
reporting of T & D A (largely for insurance reasons), to a very low
reporting of domestic violence. For this reason alone clear up rates
are extremely flawed indicators. Even when crimes are reported to the
police, not all are recorded. (See, for example, McCabe and Sutcliffe,
1978) in their study of the disposal of telephone complaints carried out
-204-

in Oxford and Salford police stations), and, once again, there is a
variation in recording - from, for example, three quarters of burglaries
to one tenth of domestic complaints, and even when the offence is
registered, a proportion are 'no-crimed'; thus Bottomley and Coleman
find 11% of all crimes in a Northern City were so designated and Sparks
et al, in their classic London Study (1971), fonnd that no-criming
varied from 28% of cases in ' Brixton and Hackney, to 18% in Kensington.
Here, they note, that the social class of the victim is relevant - in
addition to the type of offence.
'Thus the number of crimes recorded in a policy area can reflect, not

only public willingness to report to the police (which, in turn, relates
to public confidence in the police), but to police recording practices.
Indeed, Farringdon and Dowd (1985), in their study of the extraordinary
fact that a fairly peaceful connty like Nottinghamshire, tops the
'league table' of crimes with rates equal to Merseyside and London, in
terms largely of differences in recording practices.
Problems of Self-clearing Crimes
As it is widely recognised,

the clear up rate is corrupted by the
inclusion of a series of crimes which are self clearing. (See the Home
Office Study, Clearing up Crime, Burrows and Tarling, 1982).
For
example, the clear up rate for 1985 in the Metropolitan Police area for
trafficking in controlled drugs was 98%, but this is because the only
way in which police have knowledge someone is trafficking is to catch
them with the drugs. Or, to take theft as an example, the clear up rate
for theft from shops is 84%, and that for handling stolen goods is 100%.
This contrasts with a very low 7% for simple theft from a person which
is not at all self clearing. Thus, if we take the Home Office general
crime category, 'Theft and Handling Stolen Goods', the overall clear up
rate, is given as 17% - not a particularly inspiring figure. But if we
remove the self clearing offences from the statistics, we find that the
rate is only 8.6% - half the previous figure.
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Problems of Independence

Constructing objective police perfonnance indicators, like creat;-ing a
valid audit of company's finances, needs an independent assessment.
From what has been documented it is obvious that it is not difficult to
vary crime and clear up rates by simple changes in recording rules and
day to day practices.
At worse, this might occur, as in all
bureaucracies, in order to present to the public a semblance of 'paper'
efficiency ~ more often - but just as seriously, from the point of view
of objective data - it may change just because of an unrelated change in
management techniques in personnel.
The

Construction of Independent and Cl>jective Indicators

It is our contention that by refining the available police data and
utilizing the large data base available to us from survey work, we can
construct indicators which are mo~e sensitive to actual changes in
police perfonnance, as well as having a healthy leavening of
independently assessed information of greater accuracy than the present
basis of police reports.
Police Clear Up Rates

There can be little doubt that use of clear up rates as an indicator of
police perfonnances is an imperfect measure, both on the level of input
(what factors are causing changes in the rate?). and output (what
changes are being measures?) But there are very few social indicators
which approach perfection. What is important is to learn to correctly
interpret the data and to add refinements which reduce these
imperfections. After all - at the very least - we have data to start
with which is widespreadly available and which can be elaborated at
little extra cost.
It is not necessary to believe that the police are the sole, or even the
major, determinant of the crime rate to maintain that they are a crucial
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body in the control of crime and to indicate that this is the major
reason why society allocates resources to their agency. It goes without
saying, moreover, that whatever the proportion of crime controlled by
the deterrence of successful police action, a high clear up rate is more
of a deterrent than a lower one.
It is also true, as Sir Peter Imbert has repeatedly stressed, that clear
up rates are influenced greatly by the level of public cooperation.
Modern criminological research stresses that clearance is largely
achieved by public reporting of crime, public identification of suspects
and public witnessing in court. The contribution of direct detective
work is minor in comparison. But this does not detract from the use
ofclear up rates to measure performance. Far from it: for the nature of
police work necessitates the development and nurturing of public
cooperation.
If public confidence in the pplice drops, then police
performance is ipso facto inadequate.
Let us examine now the refinements which can be made to clear up rates.
Overall Clear Up Rates
As has been indicated, clear up rates are not equal to detection rates

which are in all cases smaller. It is advisable, therefore , to avoid
using detection rate as a synonym. If it is contested why overall crime
clear up should be seen as such a central indicator of performance,
given the wide range of police tasks, it should be pointed out that
survey work clearly shows this to be the public's priority. A further
finding of recent inner city surveys is that it is also the major reason
for public demand on the police.
This is, in contrast with the
conventional wisdom, in the literature which is usually based on data
derived from national or non-inner city surveys. (See the discussion in
T Jones et al, 1986, ch.3, and K Painter et al, 1989, pp.47-48).
Overall clear up rates should be viewed over time and compared with
those of other inner city areas. A useful refinement is to measure
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clear up rate per police officer. This is a better indicator in that it
gives due allowance for the increase in crime - which is, as has been
argued, the result of wider social forces. Here we have comparisons
with London as a whole, where clear up is at present aronnd 4.5 clear
ups per officer per year. It might be useful here to make allowance for
changes in the civilian backup so to note what is the number of clear
ups per year per police personnel.
using CIPFA figures we can work out the cost of clearing up each
crime: at present £7,000 + in London as a whole.
Comparisons of
Islington, inner city figures, would be of great interest.
By

Clear Up Rates of Individual CriDEs

Of great interest is the clear up rates of specific crimes.
In
particular the crime survey allows us to separate out the crimes which
the public prioritize. As we have argued, we must not simply move from
public priorities to policing priorities. The high priority crimes must
be adjusted by weighting prevalence and the social impact of crime on
the community. This creates a more rational input than either merely
accepting public priorities as sacrosanct or allowing the police
bureaucracy itself to set its own priorities. The former engenders the
danger of irrational fears, often media instigated, of crimes of little
prevalence (e.g. 'crack' dealing). The latter gives rise to processes
such as screening, which prioritizes investigation in many instances
simply on the basis of solvability, that is of ease of clear up.But by
any combination of these weightings: sexual assaults on women, street
robbery, residential burglary, drunken driving and would be prioritized.
The clear up rates in each of these areas should be examined with great
interest with the exception of drunken driving, where the concept of
clear up rate is inadmissible. In the latter instance, the number of
prosecutions made is more appropriate. This is true of all the range of
self-clearing crimes: for example, handling stolen goods and possession
of drugs. Drugs should be split by type of drugs: heroin is a high
public priority, cannabis is the lowest in public estimation.
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Important to have figures for is the proportion of crimes cleared up by
tic, particularly in the area of burglary, and to note any rapid
fluctuation of these figures which would invalidate comparisons.
Survey Clear Up Rates

Crime surveys, by measuring the total crime in any area, (including the
dark figure unknown to the police) can create real clear up rates per
individual crimes. Here again we would stress the six priority crimes.
On one level, this is an indirect police performance indicator, because
it is difficult to see what the police could do about crimes which were
not brought to their notice. But it is a measure of general deterrence
- of which police work is an important part - and it is a central
indicator of the actual gross risk rate to the connmmity of crime.
Important to note here are the reasons why the public did not report a
crime to the police - and to separate out those incidents which they
deem too trivial to report from those which they think the police
incapable of dealing.
What can also be revealed by surveys are those crimes reported to the
police which, when compared with police figures, are not shown to have
It is important to measure here how that differs by
been recorded.
crime (e.g. domestic violence versus burglary and by the social
characteristics of the person reporting the crime (e.g. a working class
compared to a professional person).
Iblice Response T:i.DEs

Survey data can give us a clear estimation of police response times by
(a) type of crime; (b) mode of contacting the police (e.g. 999 calls,
etc.); (c) who contacted the police by age, race, class and gender.
Public Satisfaction with Iblice Perfonmnce

Survey data generates measures of (a) public satisfaction with police
response to their requests; (b) the public assessment of the courtesy
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and efficacy of their response; (c) the general public estimation in the
' top six' crimes.
~toring

of Police Fairness

am Legality

Survey data can generate statistics showing the public's estimation of
police fairness in their treatment of people and the extent of police
malpractices. This can further be broken down by age, class, gender and
race. Differences between geographical areas can also be measured. It
should be noted that such indicators are central to police performance
in that police efficiency is predicated upon a supportive public. Where
the public is alienated, police efficacy drops. The notion of
conflicting goals between police efficacy and legality is incorrect.
It should be added that public estimates of police malpractices should
be based on their direct experience of such matters. In this fashion an
accurate measure can be achieved.
~toting

of Stop

am

Search

Survey data, as in this research project, can provide stop and search
f~gures by social category of the population and the 'yield' from such
practices.
Somlary: Key II:dicators

The key indicators are as follows:
1. Overall Clear Up Rate:

Police and Survey Figures

2. Clear Up Rate per Officer per Year CIPFA Figures
3. Cost of Clear Up per Crime:

CIPFA Figures

4. Clear Up per Six Priority Crimes:

Police and Survey Figures

5. Police Response Times:

Survey Figures

6. Public Satisfaction with Police
Performance

Survey Figures
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7. Public Estimates of Police Fairness Survey Figures
and Legality
8. Public Estimates of Police-Public
Encounters

Survey Figures
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CHAPTER

EIGHT

POLICY

RECOMMENDATIONS

In this chapter we bring together the general policy
implications arising from our empirical work and
discussion of the radical basis of a public policy with
regards to crime.

Each general recommendation is

accompanied by a series of specific policy initiatives.

8.1

{1) THE ESTABLISHMENT OF PUBLIC PRIORITIES

The police and other agencies involved in crime control
must allocate resources in line with the actual effect of
crime on the community.

Such an index should be determined by taking into account
(a) public demand {b) the prevalence of particular crimes
{c) the impact of crime on the population as a whole and
on vulnerable members of the community.

In a world of

scarce resources, screening is inevitable but must be
determined by priorities not by the interests of the
solvability of crime or the current predictions of the
agencies involved.

Specific Recommendations

1.

Policy priorities by area must be established by

standard survey procedures incorporating measurement of
public demand, prevalence of crime and impact.

2.

Such priorities must be fed back to the communities

concerned in an easily digestible form.

3.

Crime screening should be determined by public

priority.

8.2

(2) THE NECESSITY OF MONITORED INTERVENTION

All crime control initiatives should include the
stringent, independent monitoring of results, adequately
budgeted and with clear, measurable aims.

Over £7 billion is spent on crime control initiatives each
year; it is a scandalous waste of public and private money
that so few projects have even the most desultory monitoring in terms of cost-effectiveness.

Specific Recommendations

1.

All new crime prevention and policy initiatives

should have before and after monitoring and should be
rigorously re-assessed in terms of their continuance.

2.

All major Development, particularly in urban areas,

should have a mandatory

!%

of costs spent, and profit

generated, on the assessment of crime in that locality and
multi-agency initiatives on crime control and victim
support.

Appropriate Government legislation should be

introduced to facilitate this.

8.3

(3) THE VITAL ROLE OF RESEARCH

All crime control initiatives should have an independent
research element in order to develop a bedrock of rules as
to the principles of effective intervention.

It is inportant to ascertain not only if a project worked
but why it was successful - or not.

Interventions which

work in one instance may fail in another because of the
particular circumstances of area or project management.

A

successful project may be widely adopted when it has only
limited viability; an unsuccessful project may be useful
in many other circumstances.

This is not a call for

'ivory towered' research but for research routinely built
in to all practice initiatives, so that the fundamental
principles of successful crime control can be developed.
Independent research is essential to the extent that
managers of projects have a vested interest in claiming
success.

Specific Recommendations

1.

All projects should be assessed in terms of:

(a}

Whether they reduce the crime rate and fear of crime
in that locality

(b)

Changes in public perception of that area and whether
they feel their quality of life has been enhanced

(c)

The effect on neighbouring areas in terms of crime
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displacement
(d)

Cost effectiveness in terms of effective use of
scarce resources and in terms of allocation of
resources to one area of a borough as opposed to
another.

2.

Funding Bodies should make the above project assess-

ment a condition of funding.

8.5

(4) SETTING PERFORMANCE INDICATORS

Performance Indicators for all agencies must be set which
reflect success at achieving public priorities.

These

should reflect not the overall crime rate but the ability
to successfully tackle cases referred to the agency.

In contrast to specific crime control initiatives, an
agency such as the police cannot be held responsibl e for
overall crime rates but they are responsible for their
productivity per personnel in dealing with crime referred
to them.

Specific Recommendations

1.

Police performance must be measured by the number of

priority crimes cleared up per police officer per year
with costs specified.

2.

Council performance must be measured in terms of

public priority, effective allocation of resources and the
monitored effect of intervention in terms of reduction in
the level of crime, public satisfaction and perception of
changes in their general environment and improvement in
their quality of life.

8.6

(5) COSTING YIELD

Policing and crime control initiatives should be
rigorously costed in terms of their yield in apprehending
offenders or preventing crimes.

Costs should be made in

terms of controlling specified offences.

Resources should

be routinely redirected to these initiatives which
maximise cost effectiveness.

At present such costings are largely unavailable although
exceptions occur such as the invaluable Crime Prevention
in Schools produced by the Department of Education and
Science which goes some way to meeting these requirements.

Specific Recommendations

1.

Police costs of cleaning up specific crimes should be

annually available, local costs should be provided through
the Police Consultative Groups.

2.

Police costs of major operations should be made

available both notionally and through the Police
Consultative Group.

3.

The costs of crime prevention initiatives should be

made available and cost benefit analysis of alternative
measures compared.

8.7

(6) INVOLVING THE PUBLIC

The public must be directly involved in the process of
crime control in a spirit of partnership with the agencies
in order to enhance active citizenship.

The public are a central element in the control of crime:
much low level crime is, in fact, controlled directly by
public intervention; many serious crimes are solved by
public reporting and witnessing in courts.

The present

one-sided relationship between the agencies and the public
with the former attempting to bestow community safety on
the latter must be made more balanced.

In the area of

policing, Sir Peter Imbert has called for a greater
element of partnership in the police-public relationship.
This must on a national and local level be underscored by
genuine public accountability of the police and on a
neighbourhood level by a greater collaboration between the
police and the public in joint problem solving (see
Kelling, 1988; Kelling & Moore, 1988).

Specific Recommendations

1.

Neighbourhood Watch schemes should be retargetted on

crimes which they can deal with : pollution, illegal
dumping, incivilities etc.

(ie. publicly visible crime)

rather than of crimes such as burglary where they are
largely ineffective.
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2.

Neighbourhood watch schemes should involve active

public-police debate as to the problems of the community
in a spirit of joint problem-solving.

3.

Environmental health, housing and other Council

officials should routinely meet and discuss local problems
with Watch schemes.

4.

The police should actively make links with what we

have termed 'the relevant public'.

That is those who have

high information about crime, high rates of integration
and who are, at present, the most alienated from the
police.

5.

In areas where there is high public suspicion of the

police, councils should set up their own Crime Watch
schemes preferably based on Neighbourhood Forums where
these exist.

8.9

(7) PUBLIC KNOWLEDGE

All agencies must make public their annual accounts, in
terms of crime control, as a matter of course.

Specific

crime control initiatives such as PACE or crime prevention
measures on an estate, should be routinely publicised at
their inception, and openly demonstrate their yield.

It is manifestly insufficient if the public are to be made
partners in the control of crime that initiatives are not
publicised.

The PACE legislation is a case in point where

a substantial section of the population are unaware of the
legislation and particularly their legal rights.

As it

is, legislation and crime initiatives are devised by
lawyers, experts and police . officers and bestowed upon a
largely unknowing public.

Community health programmes

should be emulated where massive publicity campaigns
accompany initiatives.

Specific Recommendations

1.

Sufficient funds should be made available to

publicize all initiatives both at their inception and with
regard to their yield.

2.

Police Consultative Groups should be widely

publicized and their membership greatly extended upon a
democratic .basis.

They should, as far as possible,
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reflect all sections of the local community and should be
co-ordinated and administered by the Local Authority.

8.11

(8) THE QUALITY OF LIFE

All crime control initiatives should be judged effective
not only in diminishing crime but in increasing the
quality of public life.

Many projects because of garish lighting, encroaching
security measures, agressive policing, etc. impinge
greatly on the ability of citizens to freely conduct their
day to day business and take aesthetic pleasure in their
environment.

Old people locked in safe houses with faulty

ansaphones is a case in point.

There are, of course, social costs in any intervention
but the control of crime shQuld seek to actively enhance
the quality of public life not the least in that fear of
crime is, itself, a major impediment to civilized living.

Specific Recommendations

1.

All crime and policing surveys should routinely ask

the public their assessment of the aesthetics, intrusiveness and general environmental impact of initiatives.

8.12

(9) SOCIAL CRIME PREVENTION

The current imbalance against tackling the social causes
of crime must be dramatically readjusted.

Too much attention is given to target hardening and
policing and too little on the social causes of crime.

By

this we refer to the social conditions which give rise to
crime and the awareness of putative offenders as to the
social impact of their actions.

Specific Recommendations

1.

Civic studies should be a core curriculum course in

secondary schools and should include not only a discussion
of legal and welfare rights but the nature of crime and
its impact on victims.

2.

Youth employment schemes and the provision of leisure

facilities should be targetted i~ high crime rate areas
and be closely monitored in terms of their effect on the
crime rate.

3.

One of the major complaints in city areas is noise

and disputes between neighbours which can lead to illegal
action with the ensuing public cost in terms of police and
court time.

Adequate funding must be made available for

Neighbours Disputes Arbitration Schemes.
8.13

(10) CO-ORDINATING A MULTI-AGENCY RESPONSE

The multi-agency response must be tailored to the specific
crime with a clearly demarcated division of labour of
membership.

The aim should be not a corporate cosiness

but manifest debate from differing perspectives.

An

agreed management structure must be capable of making
executive decisions jointly adhered to by all agencies.

In most initiatives, the lead agency is likely to be the
local authority due to the number of relevant agencies
that came under its auspices, eg. social services,
housing, education, street lighting, etc.

Specific Recommendations

1.

Appropriate bodies should be created at corporate and

neighbourhood level to facilitate effective multi-agency
work.

They should at all times draw on data and public

information and have a responsibility to keep the public
fully informed on initiatives.

2.

Local authorities must not only be given a statutory

duty with regard to crime prevention but also with regard
to setting up multi-agency bodies.

Non local authority

agencies must be placed under obligation to co-operate
with and be part of these structures.

8.14

(11) CUSHIONING THE IMPACT ON THE VICTIM

Victim support is as important as controlling the
offender, a fundamental re-allocation of funding is
required in order to readjust the present grossly disproportionate allocation of funding.

As a society we concentrate overwhelmingly on one half of
the dyad of crime:

the offender, and are only minimally

concerned with the victim.

Private insurance cushions the

well-off but is too expensive or even denied to poorer
members of the community, particularly in high risk areas.
The present system of criminal injury compensation
excludes 'smaller' claims; the present threshold has been
recently raised from £550 to £750.

The public is kept

badly informed as to the outcome of their case.

This has

been recognised with respect to policing in the recent
CIPP report.

Specific Recommendations

1.

Local Authorities should introduce insurance schemes

to cover those at present unable to afford or excluded
from private insurance schemes.

A national safety net

insurance scheme should be introduced.

2.

The police and the courts should keep the victim

informed of the progress of their case particularly the
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outcome in terms of clear up and sentencing.

3.

The police and local authorities should regularly

monitor levels of victim satisfaction with the services
they provide.

4.

All women subject to sexual assault or domestic

violence should be provided with the possibility of being
interviewed by a woman police officer and being examined
by a woman doctor.

5.

Recent research by the 'London Research Centre' shows

a growing need for bed-space in Womens' Aid Refuges.
Appropriate funding must be made available.

It should be

pointed out that such expenditure is not only socially
desirable but is also cost-effective.

6.

Women who have taken out an injunction against a man

for domestic violence should be provided, where necessary,
with a telephone and household security as without this an
injunction is next to useless.

7.

Evidence suggests that the most effective way in

dealing with domestic violence is a multi-disciplinary
team approach with the lead agency being the local refuge
group {see B.Miller: London Borough of Hackney's
submission to Womens' Minister's Group on Domestic
Violence and others).

Reconciliation of issues like this

are long overdue.
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8.

Adequate financial provision for victim support

schemes must be made available, if necessary, by earmarked
central government funding through the medium of Local
Authorities.
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(12) THE RULE OF LAW

Policing must strictly adhere to the rule of law; infringements of civil liberties and other malpractices must be
punished severely and justice publicly seen to be done.

A just police force is an effective force in that injustice not merely violates civil liberties but alienates
those parts of the

publi~

most necessary in providing

information to the police and enhancing clear up and
breaks the moral tie between marginalised sections of
young people and the community and thus engendering crime
itself.

Specific Recommendations

1.

A genuinely independent Police Complaints Board must

be set up consisting of civilians and lawyers versed in
interrogating police officers with regard to malpractices.
Indicators of success would be a sharp rise in substantiated complaints and a rise in the proportion of the
public willing to make complaints with regard to their
grievances.

2.

There should be rigorous, annual monitoring of public

confidence in the police broken down by social groups and
published as part of the criminal statistics.
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(13) CRIME PREVENTION

Crime prevention measures should aim at overall reduction
of the crime rate and be aware of the dangers that private
security or 'the showcasing' of specific estates may
result merely in the reduction of crime in particular
areas.

More locks and bolts on one house may make the next door
house all the more vulnerable, the private policing of one
estate may cause not just displacement but be manifestly
cost ineffective if applied across a borough.

The

parallel with community medicine is clear - you cannot
eliminate an epidemic by innoculating one half of the
population, private medicine alone tends to provide
protection for those least at risk.

Specific Recommendations

1.

All crime control initiatives should reassure dis-

placement; any such intervention will inevitably cause
some displacement.

The task must be to develop those

methods which minimise displacement.

2.

Local authorities should have a statutory duty with

regard to crime prevention, their duty is to tackle those
areas where private security is too costly for those
concerned.
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3.

High crime rate areas and social groups at greatest

risk should be identified and targetted and receive a
disproportionate amount of resources.

4.

Innovative schemes, such as the concierge system,

should be costed in terms of their applicability boroughwide rather than in terms of individual estates.
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(14) TAILORING POLICE WORK TO THE
NATURE OF SPECIFIC CRIMES

Police work must be tailored to fit the nature of crime
whether it is publicly visible or conducted in private, be
based on the weakest point in the chaih and be based
wherever possible on public information.

Our discussion of PACE has revealed that it is unlikely
that stop and search procedures are productive if targetting does not involve concrete information as a basis for
suspicion.

Foot stops, in particular, give a low yield of

petty crime and are counter-productive in that they
alienate many innocent people.

Beat policing has high

public support and is instrumental in controlling publicly
visible incivilities which particularly disturb women.
Crimes like burglary must be tackled in the level of
fencing and inhibiting public collaboration in buying
stolen goods.

Drug trafficking must be tackled on all

levels but the weakest point is the street level seller.

Specific Recommendations

1.

Stop and search should be based on concrete evidence

gained from public information or police observation.
The proportions of the population stopped is far too high
and involves the new random targetting of suspect groups
particularly working class young people.
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Such practices

should be eliminated.

2.

Beat policing is effective in dealing with publicly

visible incivilities and should concentrate on this area
rather than stop and search.

3.

A concentrated effort must be made to restrict the

activities of fences whilst a publicity campaign must
occur to acquaint the public with the fact that buying
stolen goods provides the infrastructure for burglary.

4.

The trafficking of hard drugs must be combatted on

every level from international supply to street level.
Street level dealing is, however, the weakest point in the
chain and must be tackled effectively with the proviso
that sentences should not be disproportionate and unjust.
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(15) CONTROLLING THE POLICE

Elected authorities should have control over the enactment
of public priorities and police budgets.

A much greater

degree of civilian involvement should occur in police
training and police work.

No public bureaucracy can be trusted to act autonomously
outside of the control of the public who pay for their
services.

Our training of police officers falls far behind that
which occurs both in Europe and the

u.s.,

only an initial

period of civilian led training will break down the
present inward-looking police culture.

Specific Recommendations

1.

A Police Authority for London that is democratically

elected.

Evidence shows virtually no public support for

the status-quo.

2.

Initial policing training should be conducted at

further education colleges staffed by civilians, in order
that police officers have an extensive training in social
and criminological elements of their work.

It should be

coupled with a practical placement element as occurs in
social work training.

Perhaps such placement could at
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times include working in community projects.

3.

An effective police force has to reflect the society

it serves.

There is not only a need for more police

officers from ethnic minority groups, but also to bring us
into line with other European countries, a need for more
women police officers.

Further recruitment of police

officers is unlikely to take place without radical changes
in police training and a ruthless eradication of the
police 'canteen culture'.

A moratorium on the recruitment

of those outside the aforementioned groups should be
considered as to its practicality.

4.

The Metropolitan Police Budget needs to be placed

under similar audit conditions as Local Authority Budgets.
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(16) SENTENCING

The present level of custodial sentences in the UK is a
costly disgrace; we must take statutory measures to
dramatically reduce imprisonment for property offences.

On the one hand, we have the democratic necessity of the
independence of the judiciary and, on the other,
sentencing which varies widely from court to court and
which in its level of severity does not reflect - in terms
of property offences - public opinion.

Individualised justice is of course important, the actual
specific circumstances of each case demands judicial discretion but the present over-use of custodial sentences is
out of kilter with political reality - a bipartisan belief
in the need for reduction - and the wishes of the public.

Specific Recommendations

1.

Sentences for offences like sexual assault and severe

violence against the person should be consistent and
reflect their high public distaste.

2.

Urgent steps need to be taken to reduce the prison

population particularly to find alternative ways of
dealing with those convicted of minor property offences.
Statutory regulations setting minimum and maximum sen8.25

tences could go some way towards meeting this objective
without undermining judicial discretion.

3.

There has to be consistent sentencing for similar

offences in different courts and an extension of legal aid
and bail provision.

At the moment, appearing before a

court for an indictable offence is like taking part in a
judicial lottery.
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(17) THE MASS MEDIA

There is little doubt that the mass media fuels fear of
crime, but in inner city areas, where the mass of crime
occurs, this - except for the elderly - is only likely to
compound a situation based on experience and knowledge of
crime from one's peer group (see Chapter 3).

Specific Recommendations

1.

That the mass media should show some restraint and

maintain high journalistic standards, but that the
introduction of statutory guidelines is unacceptable in an
open democratic society as such guidelines are likely to
be defined by the government of the day.

2.

There should be further monitoring of media coverage

of crime and a further report like the Grade Report but
based on more extensive research.
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(18) THE OFFENDER AND THE VICTIM

The criminal justice system is too heavily balanced
towards offenders and takes little account of the
interests of victims.

This situation has to be addressed

and the balance adjusted.

Specific Recommendations

1.

Victims should receive greater information about the

progress of their case and its ultimate conclusion.

2.

Offenders should be confronted with the effects of

their act upon the victim.

They should be under no

illusion about the consequences of their actions.

3.

The scope of the Criminal Injuries Compensation Board

has to be widened in terms of the cases it covers and in
terms of its financial threshold.

4.

The possibility of offenders paying compensation to

victims should be addressed.

5.

Greater protection for victims/witnesses should be

made available, in particular for victims of domestic
violence and sexual assault.
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(19) ALTERNATIVES TO PRISON

At the moment, there is clear evidence that most people do
not know what 'punishment in the community' means.

The

data indicates that they appear to think the alternatives
are prison, a fine, or 47 varieties of being let off.

Specific Recommendations

1.

That alternatives to prison are clearly spelt out in

ordinary language and communicated to the public through
publicity.

2.

The problem of supervision will have to be

reconciled.

If the Probation Service cannot cope with

this responsibility, it might be more appropriate for
Local Authorities to undertake this role, particularly as
offenders could then work on community initiatives in
inner city areas where most crime is committed.

But there

would have to be a hard look at resource implications, and
appropriate performance indicators would have to be
established, so people can see how effective or otherwise
these alternatives are, and the problem of sanctions
against non-compliant offenders will have to be addressed.
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