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3 New Policing Responsesto Crimes Against
Women and Children

The last 20 years have seen a marked increase in awareness of issues
surrounding the role and status of women in society. Whilst a major focus
has been on sexual discrimination and disadvantage in the labour market,
there is also a substantial body of research on the women’ s experiences of
the criminal justice system (see inter alia, Gelsthorpe and Morris, 1990).
Animportant part of thishas concerned way that the criminal justice system
deals with crimes of sexual violence against women. The same period has
also witnessed increasing recognition of the vulnerability of children to
criminal victimisation (Morgan and Zedner, 1991). During the 1980s, there
were a series of public scandals involving incidents of child sexual abuse.
One of these (in Cleveland) led to a major public inquiry and an official
report which provided a number of recommendations for procedures to be
adopted by the agenciesinvolved in such cases (Butler-Sloss, 1989). Partly
due to increased public awareness of these sorts of crimes, there has been
pressure on the police in recent years to change the way they approach
crimes against women and children. The general aim has been to encourage
more sympathetic and respectful treatment of the victims of crimes of
sexual violence. This has occurred against the background of a renewed
interest in victims in studies of the criminal justice system (see inter alia
Maguire and Corbett, 1987; Mawby and Gill, 1987; Shapland et al., 1985).

Rape and domestic violence

There has, therefore, been increasing attention paid in recent years to the
difficultiesfaced by women victims of sexual assault or domestic violence
inreporting incidentsto the police, and inthe process of complaintsthrough
the criminal justice system (Dobash and Dobash, 1970). This increasing
scrutiny, and the changes this eventually brought about, have their rootsin
the re-emergence of the feminist movement in the 1970s (Coote and
Campbell, 1987). It has been argued that the agents of the criminal justice
system tend to treat women complainants in a way that amounts to
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‘secondary victimisation’, especialy in the case of sexual assault. Thereis
evidencefromthelate 1970s (seefor example Berger 1977, Katz and Mazur
1979) and early 1980s (Chambers and Millar, 1983) that women who
reported sexual assault to the police often had their character and morality
guestioned in such a way as to imply some responsibility for their
victimisation. Public attention was focused sharply on such issuesin early
1982, when a judge imposed a fine on a man convicted of rape on the
grounds that the victim was guilty of what he called ‘contributory
negligence’. This was followed shortly after by a BBC television
‘fly-on-the-wall’ documentary about ThamesV alley Police, one episode of
which concerned the interview of awoman who was reporting that she had
been raped. So intimidating was the investigating officers' approach that a
considerable public furore followed the broadcast. Much concern was
voiced about the lack of sengitivity and sympathy being given to the
victim's rights and feelings. As Adler (1987) put it some time later: ‘All
but the most transparently flawless victim was liable to be bullied by
interrogators and prosecutors, exposing her to a form of secondary
victimisation’. Feminists argued that sexual and domestic assault, and the
failure of the criminal justice system to deal effectively with such
phenomena, were areflection of the subjugation of women’ srightsto male
supremacy in society as awhole (Rape Research and Counselling Project,
1981).

Policing policy in this area appears to have lagged behind other
developments — at least within that part of the voluntary sector in which the
Women's Movement was particularly influential. A campaigning body,
Women Against Rape (WAR) was established in 1976, roughly coinciding
with the importation into the UK from the United States of Rape Crisis
Centres. Reinforcing the point about the unattractiveness of the criminal
justice system as an option for women who had been assaulted, the first of
these Centres took over 600 referrals in its first two years of operation of
which under athird involved incidents that had been reported to the police.
Following Roger Graef’'s 1982 television documentary, and research
conducted by the Scottish Office which found that lack of sympathy and
tact by CID officers and uniformed policewomen appeared to be quite
widespread (Chambersand Millar, 1983), the Home Officeissued acircul ar
to chief constables (25/1983) which contained advice on how investigations
should be conducted, on the timing and conduct of medical examinations,
the number of officersinvolved in an investigation and, where possible, the
importance of having female officers centrally involved.

The following year a governmental advisory group, the Women's
National Commission (WNC), set up aworking party to examine theissue
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of violence against women. Smith (1989) suggests that the major concern
of the WNC ‘was to try to effect certain practical changes — for example,
to help ensure that female victims receive the legal, medical, socia and
psychological help which they need and that their role as court witnesses
bemade astolerableaspossible. But it wasal so concerned to offer practical
advice to the police and to court personnel on their procedures and to bring
home to them that these procedures could be contributing to a lack of
effectiveness’ (Smith, 1989:6). The WNC focused upon improved training
as one of the key areas in which effective change could be implemented,
with a view to developing a small number of highly trained specialist
officers. Theworking party al soreflected on broader criminal justiceissues.
Its report, Violence Against Women, criticised the police for ‘reluctance to
interferein domestic disputes, andin particular, for their reluctanceto arrest
and prosecute the perpetrators of the violence (Women's National
Commission, 1985). Further guidelineswereissued in October 1986 by the
Home Office via circular 69/1986 which dealt with victims of both rape
and domestic violence. This made a number of suggestions, including that
police forces should consider setting up special victim examination suites,
more advice and information for rape victims, follow-up visits, and
enhanced training for officers who deal with rape victims.

Many accounts of the development of domestic violence as a social
problem show the phenomenon as rooted in the traditional unequal power
relationship between men and women. English Common Law clearly
outlined the rights that a man had over his wife; including the complete
control over her property and of her daily affairs. Thisnotion that awoman
could be aman’s property was fundamental to the idea that a husband had
theright to administer physical ‘ punishment’ to hiswife. Similar arguments
have been made asregardsthe police approach to domestic violenceashave
been made for sexual assault. That the police do not treat the victims of
domestic assault with therequired degree of sympathy, that they do not take
asufficiently seriousview of the offence of domestic violence (indeed, may
not really regard it as a crimina offence at all), and that they may often
regard the victim asin someway responsible for what has happened to her.
These are al themes which have arisen from a body of research into the
policing of domestic violence from both the USA and the UK. One of the
earlier pieces of research regarding the police approach to domestic
violencewasthe‘ Minneapolisexperiment’ inthe USA (Sherman and Berk,
1983). This project attempted to randomly allocate domestic incidents to
one of three aternative police responses; arresting the man, sending the
man away for a period of hours, or giving advice and counselling. The
conclusion of the experiment was an apparent clear-cut ‘success for the
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arrest option, as over asix-month period, repeat callsfell much morewhen
this option was used. The authors of the study favoured a policy of a
presumption of arrest — that police officers should make an arrest unless
there are clear stated reasons for doing otherwise. Thisled to a number of
police departments in the USA adopting more active arrest policies with
regard to domestic disputes. However, subsequent research has cast some
doubts on the approach which was suggested by the Minneapolis project.
Sherman himself has argued more recently that in some cases the effect of
arrest may beto exacerbate the violence experienced by women rather than
reduce it (Sherman et al., 1992). Research in the UK context has also
provided support for a more active arrest policy in the police response to
domestic violence (See for example, Edwards, 1989). Others have
guestioned the concentration on possible police interventions and argued
that the most effective response will be a coordinated effort amongst a
number of concerned agencies (L evensand Dutton, 1980). There continues
to be disagreement over the most appropriaterolefor the policeinthisarea,
and although it has been argued that inadequate police responses result in
only a very low proportion of incidents of sexual assault and domestic
violence being reported to the police, it is neither completely clear how a
higher reporting rate might be encouraged, nor isit self-evidently the case
that this would necessarily be a good thing.

There have been a number of practical developmentsin each of these
areas. The Women's Movement has been instrumental in setting up rape
crisiscentresand women'’ srefugesin many townsand citiesinthe UK. The
first refuge was set up in 1971 (Pizzey, 1974) and there were over 150 by
1978 (Binney et al., 1981). It was, however, the Parliamentary Select
Committee on Violencein Marriagethat heral ded the beginnings of change
in public policy and the Committee's Report, according to Dobash and
Dobash (1992), signalled government support for refuges. The Working
Party’s survey of police forces found that domestic violence was not
perceived by them as an area where their procedures fell down or where
new measures were necessary or important. However, ‘ despite criticism of
law enforcement stressed by activists and some fairly pressing questioning
of the police by MPs when taking oral evidence, this concern virtualy
disappeared in the text of the Report and from the recommendations.
Instead all that was recommended was that the police keep statistics and
that chief constablesreview their policies’ (Dobash and Dobash, 1992:125).
The ineffectiveness of the criminal justice system — and especially the
police — was one of the major focuses of the women’s movement in this
area. The central and most often voiced criticism of the policewasthat they
remained reluctant to intervene in domestic incidents, and that this
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rel uctancewas underpinned on the one hand by the perception that thethreat
to officer’s personal safety was high (Parnas, 1972) and on the other the
widespread belief that such work was not ‘real’ police work (Pahl, 1982).
Police officers have suggested that thisislargely dueto their frustration at
victims' unwillingness to fully cooperate when the police try to take firm
action.

Pressure for change remained high and, as far as the police were
concerned, it was the Metropolitan Police that led the way. During 1985,
they set up aworking party to look into the problems of policing domestic
violence. Reporting in 1986 it recommended a more active arrest and
prosecution policy, better collection of statistics on the nature and extent of
domestic violence, and the introduction of improved training for the police
officerswho deal with such incidents. It was particularly critical of existing
training which, it said, ‘perpetuateld] current terminology (‘domestic
dispute’) which helpsto trivialise marital violence rather than treating it as
an allegation of crime’. A Force Order encouraging arrest was issued in
1987, and the Metropolitan Police quickly set up a number of specialist
domestic violence units, being followed in later years by a small number
of provincial forces (West Yorkshire and the Welsh forces being
prominent). The Home Officeissued further guidanceto policeforcesabout
domestic violence in 1990 (circular 60/90), and senior ministers made a
number of public statements drawing attention to the seriousness of the
problem and the need for action to addressiit.

Child abuse

Thisissue of child abuse, in particular child sexual abuse, is onein which
the crimina justice agencies have been required to review policies and
practices over recent years. In terms of policing policy, it is often placed
with responses to rape and domestic violence, because al involve the need
for a more sympathetic and tactful approach to the victim. In addition,
where the police have set up specialist teamsto deal with child abuse, they
often have the investigation of rape and domestic violence within their
terms of reference aswell. However, the development of the police rolein
dealing with child abuse has been quite distinct from developments
concerning sexual and physical violence against adult women, and thesein
turn have been almost compl etely separated from any broader consideration
of victimisation. Rape and sexual assault, domestic violenceand child abuse
have remained unconnected to other areas of criminal victimisation,
allowing thegeneral subject of victimisationto remainlargely unpoliticised
and the dominant image of the crime victim to remain androgynous or
sexually neutral 2
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Early work on child abuse focused its attention upon physical assaults
or neglect of children. In 1962, C. Henry Kempe, aUS-based paediatrician
and hisassoci ates coi ned theterm * battered child syndrome’. Thisdescribed
the process leading to physical assaults by parents on their young children.
Kempe went on to argue both that the abuse was more common than was
generally recognised and that professionals had been turning ablind eyeto
the phenomenon. His view was that child abuse stemmed from emotional
or psychological problems with the parent(s) and the response should
involve therapy for the parent(s) combined with temporary protection for
the child. This model of child abuse was extremely influential in the USA
during the 1960s and 1970s and, largely thanksto the efforts of Kempe and
his colleaguesto publicise the subject, it became amajor socia issuethere.
Developments in the UK were strongly influenced by those in the USA.
During the 1960s, the two main groupings involved in dealing with child
abuse were the NSPCC and GPs. During the late 1960s and early 1970s,
the NSPCC published alarge number of studieson the subject of child abuse
(For an overview see Parton, 1985).

However, as well as the actions of bodies working in the area of child
abuse, it is the repercussions of specific highly-publicised incidents of
abuse which have done as much as anything to raise the profile of theissue
inBritain. A key example, and thefirst major case, isthat of Maria Colwell
in 1973. Mariawas seven years old when she was killed by her stepfather.
She had previously been removed from home by social services for
fostering but had later been returned and had been both beaten and starved
before eventually being murdered. It was this case, and the ensuing public
outcry, which led to the acceptance of the term ‘child abuse’ and to the
establishment of a new system of child protection in the UK — involving
area child protection committees, inter-agency case conferences, the
development of specific training and so forth. The legal framework for the
treatment of children who had been abused was set out in two Acts of
Parliament — the Children and Y oung Persons Acts of 1933 and 1969.

Certainly it was not until the early 1980s that the idea of sexual abuse
of children, as opposed to physical abuse, gained any sort of real
recognition. The pressure on the police around this time to introduce more
sympathetic means of dealing with adult victims of sexual violence was
quickly extended to children. Once again the Metropolitan Police were at
the forefront, and in 1984 established a pilot project in the Borough of
Bexleyheath where training of officers was undertaken jointly with that of
social workers and, subsequently, investigations of allegations of abuse
were also handled jointly (Metropolitan Police and London Borough of
Bexley, 1987; and for acritique see Kelly and Regan, 1990). Following the
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end of the pilot project the general approach was endorsed and efforts were
made to introduce it universally. Home Office Circular 52/1988, for
example, encouraged joint investigations by the police and social services.
Two other crucial developments in 1986 and 1987, however, did more to
frametheissueof child abuseinthe UK at thistimethan perhapsany others.
The first of these was the setting up of *Childline’ in 1986. The television
programme That’s Life late on in the year had embarked upon a special
investigation of child abuse. The response was huge and it prompted the
programme’ s host, Esther Rantzen, to launch a telephone helpline for any
child wanting to report abuse or seek help. Tens of thousands of callswere
made on thefirst day of Childline, and although the service was not without
its criti cs,3 the publicity that surrounded its operation did as much as
anything to draw public attention to the issue of sexual abuse of children.

It was, however, the ‘Cleveland affair’ in the summer of 1987 which
brought the issue of sexual abuse to the forefront of public debate. The
scandal involved two local paediatricians who had over aperiod of months
been instrumental in bringing over 100 children into care on place of safety
orders. On the basis of a particular physical test — the anal dilatation test
which later came under question — the doctors argued that many of the
children had been anally abused. Before long stories of large numbers of
children being taken into care in Cleveland began to surface in the national
press, and parentsin the area began to mobilise. The parents of the children
gained the support of the MP for Cleveland, Stuart Bell, who raised the
matter in Parliament and campaigned vigorously on their behaf (Bell,
1988; Campbell, 1988). The eventual outcome was the establishment of
another public inquiry.

The Inquiry chaired by Judge Elizabeth Butler-Sloss was surrounded
by massive media and public attention. The report (Butler-Sloss, 1988)
made a number of detailed recommendations for the agencies involved in
dealing with child abuse. These included proceduresfor joint investigation
of child abuse cases by police officers and social workers, joint training of
police and social workers, new interview techniques, and a network of
communication between all the involved agencies. In contrast with the
above cases of physical abuse, the main criticism of social workersin the
Cleveland case was that they had been over-zealous in their desire to take
action to protect children. Crucially, the Report recommended that it was
the interests of the child that should form the primary focus of any policies
established to deal with the problem. Indeed, it is this general philosophy
that found expression in the 1989 Children Act.

This has been far from the end of the story. From 1990 onwards stories
of ‘ritual abuse’ have appeared in the mediaand anumber of social services
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departments have become involved in dealing with cases in which highly
ritualised and organised abuse of children has been aleged — the most
notorious of which were those in Nottingham (where police and social
services disagreed publicly over an investigation of alleged ‘satanic’
abuse); in the Orkneys (where police and social workers had to return a
number of children they had taken into care because there appeared to be
little evidence of child abuse); and the more recent investigation of alarge
number of allegations involving children’s homes in North Wales and
L eicester.

POLICY CHANGE IN FOUR PROVINCIAL FORCES

The central aim of the research was to establish how far change had taken
place in relation to the policing of sexual assault, domestic violence and
child abuse, and following that to analyse how and why these changes had
come about. Thus, whilst agood deal of the research effort was focused on
force-wide policy making, visits to the two local sub-divisions were
undertaken in order to collect evidence on the substance of policy change,
and the difficulties of implementation.

Whilst it isthe case that every police officer hasaresponsibility for the
prevention and detection of crime, all police forces have a speciaist
criminal investigation department (CID) whose main function is crime
detection. In thefour forcesin this study the (CID) command structure was
capped by an assistant chief constable. In each force, interviews were
carried out with the detective chief superintendent (head of CID), and in
some cases other representatives of the headquarters CID involved in
policy-making at force level. From these interviews as full a picture as
possible was built up of the force policy in relation to the investigation of
sexual assault and child abuse, and the handling of domestic violence.
Within the local sub-division, interviews were conducted with the head of
the local CID (generally a DI), together with interviews with detective
constables about the procedures involved in dealing with cases of alleged
rape, and with officers —in specialist units or otherwise —who were tasked
with the investigation of child sexual abuse.

Inthefour forces studied, the policiesadopted in relation to the policing
of sexual assault, domestic violence and child abuse contained a number of
common features. Consequently, for the purposes of this chapter, the
findings of the research in relation to each of these three areas are
summarised together. The maor developments in policy and practice are
summarised under the following six headings: the setting up of specialist
teams; the creation of new facilities, improved training for police officers;
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detailed written force guidelines; new inter-agency structures, and other
developments.

Specialist teams

All four of theforcesincluded in the study had set up specialist teams. The
primary concern of the mgority of the teams was child abuse, though in
three forces the units were al'so involved — in some way — in dealing with
cases of rape and sexual assault. Generally speaking, domestic violence
generaly came fairly low down on the agenda in such units. The teams
varied not only in terms of their coverage, but also in structure and terms
of reference.

Two forces had devel oped specialist teamson adivisiona basis. Inthe
first of these, force A, the specialist teams which were set up from 1987
onwards, were called ‘ special enquiry units' (SEUs), and consisted of 4 to
6 officers (mainly women). Officers worked in plain clothes but did not
belong to CID (although their [ine management wasthrough DIs). The vast
majority of their work involved the investigation of child abuse (physical
and sexual), although they also had a responsibility for missing children,
and some juvenile crime. The units were also used as aresource to provide
afemale officer to take an initial statement from a woman alleging rape,
should there not be a sub-divisional WDC on duty. The sergeant in charge
of oneof the SEUsindicated that her unit had aresponsibility for monitoring
incidents of domestic violence as well. The officers in the units were
carefully selected, having severa years experience before applyingtojoin
the unit, and thereafter undergoing specialist training in the investigation
of child abuse.

The second force with specialist teamson adivisional basiscalled these
‘child protection teams' . Force B’ steamswere introduced in 1986, and the
two that we visited during the research each had four officers, over half of
whom were female (WPCs). Each team also included a male detective
constable. The main work of the teams involved the investigation of child
sexual abuse by family members or someone else with custody or care of
the child. Asin force A, the units were also occasionally used to provide
support in cases of sexua assault, as they were known to specidise in
‘sengitive’ interview techniques. Once again, officers had to meet strict
selection and training requirements. The teams had no role in dealing with
incidents of domestic violence, but at the time of the research the force was
considering the introduction of divisional domestic violence units. This
followed one division which had set up one such unit two years previousy
(consisting of 2 WPCs). The unit provided a back-up to the uniform relief
officerswhoinitially dealt with domestic incidents. Victimswereinformed
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of the existence of theunit; follow up |etterswere sent to addresses of repeat
calls with areturnable dlip asking the informant to tick one of two boxes,
‘| would like to discuss this matter further’ or ‘ The matter has now been
resolved’'. The unit also carried out an analysis of the pattern of domestic
incidentson thedivision. Therewasaflagging system, so that the controller
could inform an officer attending an incident of any details from previous
call-outs. Theunit’ sofficersaccompanied avictimto court if shesowished,
and also liaised closely with other involved agencies including the local
Women’'s Aid, social services and the women’ s refuge.

The third force (force C) was particularly interesting because the
over-riding management philosophy over recent years had been against the
setting up of specialist units. Following areport by management consultants
into the force structure some years previously, the emphasis had been upon
decentralisation and sub-divisional autonomy. As far as crimes of sexua
assault and violence against women and children were concerned, this
resulted in a policy of introducing a number of ‘victim liaison officers
(VLOs) on each sub-division. These were nearly all female police officers,
who had undergone a two-week course in dealing with victims of such
crimes. The officers were operational, and worked in various departments,
but were availableto be called out if required to carry out arape interview,
or deal with a child victim.They also provided the liaison with other
agencies (notably socia services) in child abuse investigations. However,
senior officers on one division decided that a specialist unit would improve
the police response to cases of child abuse, and eventually aforce working
party recommended the introduction of such units across the force area
(whilst retaining a number of trained VL Os as a back-up resource).

Thefourth policeforce (force D) had also set up a specialist unit called
the ‘family support unit’ (FSU). According to the unit’ sterms of reference,
it was set up in 1988 ‘primarily to provide operational support to
sub-divisions and specialist departments in respect of investigations
concerning violent or sexual crime against women, and child abuse’. The
unit consisted of four WPCs, and two male DCs, and a full-time sergeant
(female). As with specialist units in other forces there were particular
requirements for experienced officers (at least five years service), and
specialist training (see below). Although the terms of reference gave the
unit responsibility for dealing with rape, domestic violence and child abuse,
in practice the unit dealt mostly with physical child abuse. In theory,
sub-divisions could turn to the unit if they were unable to find a trained
female police officer to take the statement from the victim in arape case,
but this happened only infrequently. The FSU did not play amajor role in
the force' s approach to domestic violence. This point was explicitly made
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in interview by the officers of the FSU, as well as by a Women's Aid
representative and the county council women’'s officer. A leaflet had been
produced which was designed to inform victims of domestic violence of
the existence of the FSU, and athough the force sent these ledflets to
addresses to which police had been called to adomestic incident it did not
elicit much response. One problem experienced by the FSU was that when
therewasamajor inquiry, the detectives from the unit would sometimes be
removed due to staff shortages elsewhere. This resulted in something of a
credibility problem for the unit with some sub-divisional DI. There
appeared to be differing views about what the unit was capable of dealing
with, with some DIs only prepared to refer relatively minor cases of
non-accidental injury of children, whilst others would use the unit's
services for serious cases of child sexua abuse. The FSU was a single
centralised unit, and was available to support al territorial divisionsin the
force bar one (alarge rural division). The force was planning to double the
size of the unit and extend its ‘ catchment area’ to the whole force.

The creation of new facilities

Following the lead taken by the Metropolitan Police and others, a number
of forces examined the facilities they had for victims of sexual assault. In
particular, victim examination suites have been established which provide
more comfortable surroundings than would normally be available in a
police station in which the victim can make a statement and be examined
by adoctor. Of thefour forcesvisited during the course of the research, two
had set up special facilities of some kind. Force B was in the process of
setting up two large victim reception suiteswithinitsforce area at thetime
of the research. These were influenced very much by the St Marys Centre
in Greater Manchester, which is a hospital-based reception centre
incorporating interview, medical examination, showering and counselling
facilities. After acomprehensiveforcereview into the investigation of rape
and serious sexual offences, it was decided to devel op two victim reception
centres, one in each of the main cities in the force area. These were to be
funded partly by the police authority, but with additional funding from the
Urban Programme and local authorities. Even though it appears that the
police were key movers in the decision to develop these special facilities,
the officers with whom we spoke were keen not to portray the centres as
police-run. They said that the facilities would a so be open to women who
did not want to involve the police. So whilst it would be force policy to
refer most women reporting that they were victims of rape within the last
28 days to be examined and interviewed at the centre, other women could
approach the centre directly without prompting police inquiries. Force D
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established a rape victim examination suite in 1986, and issued a written
force order that it was to be used for all examinations for sexual assaults
which took place in the main conurbation within the force area.

By contrast to these two areas, force A had considered the feasibility of
setting up a ‘rape suite’ but had decided against it after fairly lengthy
consideration. The force had responded to the Home Office circular 25/83
by setting up aworking party chaired by an assistant chief constable. This
was tasked to examine training, investigation techniques, examination
facilities and other implications of the circular. Following the report of the
Women’'s National Commission (1985), the working party looked at the
possibility of creating avictim reception suiteintheforcearea. Theworking
party found against providing facilities at one central location. Police
surgeons in the county had expressed reservations about such an idea, as
many would have to travel long distances meaning delay in obtaining
forensic evidence and adding to the distress of those awaiting examination.
However, it remained force policy that no victim underwent a medical
examination at apolice station; examination taking place at doctors' private
surgeries, health centres or hospitals situated at strategic points throughout
the force area. A similar policy existed in the other police force without
special rape suites (force C), victims underwent medical examination away
from police stations, usually at doctors surgeries but sometimes at
hospitals.

Improved training for police officers
All four policeforceswhich participated in the study had made efforts over
recent years to improve the training of officers dealing with rape and child
sexual abuse investigations. Once again, however, domestic violence was
less often the focus of any of the new initiatives or developments.
Following the report of the Women’'s National Commission in 1985,
force A set up aworking party to examine its procedures for investigating
sexual assault. As aresult of this review al male and female uniformed
police constables and sergeants recelved basic training in dealing with
sexual offences. Emphasison rapetraumasyndrome (RTS) and carefor the
victimwasacentral featureof thistraining. Detectivetrainingonbothinitial
and development courses was revised to include sessions on sexual assault
and on child abuse. In addition, women police officers received additional
specialist training in dealing with sexual offences. In 1987, the force set up
joint training for social workers and police officers. This was a seven day
course taken by groups of 12 (six police officers and six social workers).
The courses included sessions identifying personal attitudes towards sex,
insights into the guilt feelings of the victim, and specialist interview
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techniques. The training was set up on the personal initiative of a sergeant
who had a interest in this area of police work, and who drew on her own
experience of working with children, as well asinvestigating the approach
adopted in some other police forces.

Reflecting the special role played by female police officers in the
investigation of sexual offences, there were three specialist courses open
only tofemale officersinforce B. Thesewereall of oneweek duration, and
were at the initial (12 months service), intermediate (3 years experience)
and advanced (5 or more years experience) levels. A common theme of all
these courses was the provision of information on RTS and the need for
sympathetic treatment of the victim. At the time of the study, al police
officersin this force received a basic legal training in the recognition of
various sexual offences, but as a working party review of the force's
approach to this area stated, ‘much of the training in sexua offences is
denied to the non-detective male officer unless he reaches a very senior
rank’. This problem was partially addressed in 1989 when a one-week
course on sexual offencesand child abuse wasintroduced into the stagetwo
phase of probationary training, and this too stressed the need for
sympathetic treatment of the victim, and an awareness of RTS. Male
detective sergeants in this force became eligible to attend the advanced
courses offered to female officers. Thus, the main change was that
increasing numbers of male officers were being trained in dealing with
serious sexual offences. Officers from the training department particularly
stressed the importance of including detective sergeants on the sexua
offences course, since in practice it is they who took charge of rape
investigations. According to the training department officerstherole of the
trained police women in rape investigations was not properly appreciated
by the detective sergeants until they themselves underwent the training. At
thetime of the study, aquarter of all the detective sergeantsin the force had
been on this training course.

This force also reported significant developments in the training of
police officersfor dealing with theinvestigation of child abuse. The major
change here was the introduction of joint training courses for police and
staff from other agenciesinvolved in dealing with child abuse. All officers
in the specialist child protection units had done a 5 day child protection
course which also involved health visitors, social workers, and education
staff and was basically aimed at introducing the proceduresto be followed.
Since 1987, there had been joint training of police officers and social
workersin interview techniques. Once again, there did not appear to be any
new initiatives in this force for training police officers to dea more
effectively with domestic violence. In one of the sub-divisions the police
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and representatives from a local women’'s refuge were involved in
discussions about arranging an informal training input for probationers
about domestic violence, but at the time of the fieldwork thiswas still to be
confirmed.

As outlined above, rather than setting up specialist teams, force C had
designated victim liaison officers who had received specialist training in
dealing with victims of sexual assault and child abuse. About 100 officers
intheforce (nearly all women) had donethe week long VL O course, which
involved lectures and role playing, an input from other agencies such as
Rape Crisis, Victim Support, and Women's Aid. There was a further
two-day course on techniques for interviewing children, and the use of
telephone games and anatomically-correct dolls. In addition, there was a
joint investigation course which lasted one week, given to groups made up
of equal numbers of social workers and police officers.

During the 1980s, force D made efforts to extend its training on sexual
offences. All female officers were required by force policy to attend a
specialist course soon after completing initial training. Thisfive day course
included information on victim awareness, interview techniques,
understanding domestic violence, and involved inputs from other agencies
such as the NSPCC and socia services. The force introduced a specia
course in 1987 aimed at training those female police officers who would
not have qualified for the above training due to their probationary period
being over before its inception. There was not a comparable commitment
to that of force A to extending this kind of training to male police officers.

Theforce had made significant changes to the methods (and the extent)
of training for police officerswho deal with child sexual abuse. Each of the
officersof thefamily support unit had to attend afour week training course,
oneweek of which was spent on secondment to asocial servicesoffice. The
coursewasdesigned by theforcetraining officer in consultation with senior
CID officers and the socia services training department. Following the
inception of the specialist unit, the force began a series of two-day courses
designed for CID officers who deal with child sexua abuse investigations.
Officersfrom the family support unit also had an input to this course which
wasrunjointly with social services, and occurred every six weeks. It usually
involved seven social workers and seven police officers. In response to the
necessity introduced by the Children Act 1989 (which came into force in
1991) that only designated officersmay deal with child abuse, theforcewas
planning to further expand its training programme.

Only in force D was there any new training initiative specifically in
relation to domestic violence — and even in this case it was confined to
probationers. A year before the study, the force introduced a change
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whereby all recruits were to be given a haf-day sesson on domestic
violence led by a volunteer from Women’'s Aid. Positive though such a
development was, in interview one volunteer expressed frustration both at
the limited time that was given to the subject, and at some of the attitudes
that she encountered from some recruits. However, she was also involved
in a sub-divisional experiment whereby uniformed officers were required
to report back to the sub-divisiona DI after having attended a domestic
incident, and justify the course of action (or non-action) that they followed.
The experiment involved visits to thelocal women'’ srefuge for all uniform
reliefs and discussions with the volunteers there, as well as informal
discussions led by the Women’s Aid worker whom we met. She said that
she was encouraged to see officerswho she had spoken to at training school
challenging the attitudes of some of their older colleagues.

Detailed written for ce guidelines

Most police forces have a set of ‘standing orders’ which lay down broad
force policy, legal requirements and procedural guidance. These form the
basisfor written force policy. Itiscommon practicein policeforcestoissue
guidance and information across the force in the form of written weekly
orders.® Changes in policy resulting in revisions to force standing orders
are communicated through these weekly orders. The legidative and
administrative demands on the police service have risen dramatically over
recent years. This has resulted in the growth of standing orders, as more
and morerevisions and additions are made. A number of officersacrossall
the forces visited as part of the research called into question the
effectiveness of standing orders in terms of changing policy. They had a
symbolic value, but their sheer size and detail undermined their usefulness
as a practical guide to action, or as an effective way of communicating
change. Nevertheless, written orders do provide information about the
broad approach of a police force to a particular areas of policing policy.

As aresult of increasing emphasis on the specific handling of serious
sexual assault casesforceshad anumber of set procedureswrittenintoforce
policy concerning the treatment of victims. All four forces had guidelines
which referred to rape and sexual assault, and two forces had specific
instructions regarding the handling of domestic violence.

The working party established by the chief constable in force A
endorsed a set of six guidelines in relation to the treatment of victims of
rape, and ameeting of the police authority in November 1986 wasinformed
that these now formed part of theforce' spolicy. Theguidelines, whichwere
not dissimilar to those introduced in other forces, read as follows:
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(@ All victims will be interviewed by an experienced woman police
officer;

(b) wherever possible the interview will be at a location other than a
police station;

(c) medical examinations will always be carried out at a location other
than a police station;

(d) al victims will be given the option of an examination by a woman
police surgeon

(e) an experienced detective officer, working under the supervision of a
detective inspector, will conduct the investigation;

(f) dl victims of sexual offences, subject to the availability of suitably
trained members, will be referred to the victim support scheme.

Standing orders in force B contained detailed procedures for
investigating and handling rape and serious sexual offences. These were
much more detailed than the above guidelines, but contained most of the
same elements. This element of the standing orders opened and ended with
an explicit reference to the treatment of the victim. For example, the
introduction states: ‘ the offence of rapeparticularly, issurrounded by strong
feelings, and insensitive interviewing of a victim, already humiliated and
degraded, may cause further trauma. Whilst it is accepted that some
alegations of rape are false, any investigation must commence on the
premise that the complainant isagenuinevictim’ (original emphasis). The
standing orders then stated that a policewoman trained in understanding of
rape trauma syndrome should be involved in the investigation from the
earliest possible stage, that an adult female victim must be given the option
of being examined by awoman doctor, that the medical examination should
take place in a designated hospital, health centre or surgery, that the
interview should be in alocation other than apolice station if possible, that
victims receive full information, and that efforts are made to continue to
support the victim if possible by the officer who took the main statement.

There was a so reference in the force standing orders of force B to the
police rolein domestic violence. The guidelines cautioudly raised theissue
of arresting the offender, although in a very general way: ‘In minor cases,
reconciliation may be the best course of action, but where incidents are of
amore serious nature the arrest of the offender may be more appropriate’.

Force C had a standing order on rape and sexual offences. This went
into some considerable detail about the force policy, stating explicitly that
it was based upon Home Office circulars 25/83 and 69/86. As in other
forces, the standing order laid down that an experienced woman police
officer would take the victim statement, that the medical examination
should take place away from the police station, and stated that aVVL O should
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be appointed in every case. Theworking party into rape, domestic violence
and child abuse reported that in previous years force standing orders had
been revised to note the shift in the police approach to domestic violence,
away from mediation and towards intervention and victim support.
However, the report aso raised doubts about the lack of structures within
the force for the monitoring of the extent of such changes on the ground.

Force D had a system of written weekly orders which were used to
promulgate policy changes from headquarters. There were two written
orders of relevance. First, although there was no written force policy
specifically on the treatment of rape victims, there was one weekly order
concerning the employment of afemale police surgeon. This said that the
femal e surgeon should be used for examinations of victims of sexual assault
from the main conurbation as long as a number of criteria were satisfied.
These included having arequest from avictim to be examined by afemale
police surgeon, followed by agreement from the supervisory officer that
her specialism is required and that this is supported by another police
surgeon. In contrast to the views expressed in other forces the order added
that ‘it isimportant to note that [seeing afemale surgeon] should not be the
practice... merely because the prisoner or victim isafemale.” Finally, the
order alsoinformed officersof the availability of avictim examination suite
which should be used for the examination of all victims of sexual assault
from within the main conurbation area.

A second force order received alot of attention in the force area, as it
represented acommitment from the chief constableto deal effectively with
domestic violence. The weekly order was signed by the chief constable,
and stated that ‘ assaults in the home are just as serious as assaults in other
places and police officers must ‘where necessary intervene in a positive
manner for the immediate benefit of the victim’. Attached to this weekly
order was a copy of the revised force standing orders (dated March 1988).
These stated that * domestic violenceisacrimewhich occurson asignificant
and disturbing scale’, and laid down the following procedures for a police
officer attending the scene of a domestic incident:

‘...a) remain calm, be patient, tactful and courteous;
b) display apositive, helpful and impartial attitude;
c) stop theverbal dispute and listen to both sides of the story;
d) appear sensitive to the problems;
€) indicate awillingnessto help;
f) advise against extremes of behaviour;
g) obtain full information but avoid the impression of prying;
h) take positive action in the detection of any offences under the
crimina law.....’
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The standing orderswent on to instruct officersto makeafull recording
of the particulars of incidents that are not the subject of a crime complaint.
Details must be shown of what action was taken. In the case of an assault
or wounding, if it was of ‘a serious nature’ then the perpetrator was to be
arrested. Officers were instructed to inform the victim where appropriate
of the available services of other agencies like Rape Crisis, women’'s
refuges, Victim Support, Citizens Advice Bureaux and local law centres
(details available from the control room). The standing orders went on to
givedetailsof powersof arrest under the Police and Criminal Evidence Act
(1984) and of the Domestic Violence and Matrimonial Proceedings Act
(1976).

New inter-agency structures

The most significant changes in terms of inter-agency working were the
structuresand procedures set up to deal with child abuse. Asoutlined above,
al four police forces set up joint training for police officers and social
workers involved in dealing with child abuse. Police and socia services
were also involved in multi-agency structures at variouslevels, in al force
areas. Those forces that set up specialist units tended to use those units as
amain point of contact with other agencies involved in these areas.

The main forum for developing and reviewing policies for child
protection was the Area Child Protection Committee (ACPC). In each of
our force areas there was an ACPC for each local authority area, on which
the police sat along with representatives from social services, community
health workers, schools, and medical practitioners. They developed
management policies and strategies over and above the co-operation at the
individual case level (where police forces were also represented). Againin
each of the four areas, forces participating in these inter-agency structures
had set up joint training and investigation with social services. It should be
noted that the mere existence of such structuresdoesnot prevent difficulties
threatening the ability of different agencies of working effectively together.
In force D, for example, an extensive outline was provided of the
inter-agency structures for dealing with child abuse, and a description of
the joint training and investigations with social services. However, during
the course of the study, amajor public disagreement occurred between the
policeforceand agroup of social workers. It wasgenerally agreed that these
developments caused substantial harm to the ability of police and socia
services in this areato work effectively together.

Police involvement in inter-agency structures was mainly confined to
the area of child abuse. However, force D was represented by its chief
constable on an inter-agency panel on domestic violence which was set up
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by the county council in 1987. This later was to hold a major conference
about domestic violence, and the chief constable’ sdirective and the change
to force standing orders was one of the responses to this. The inter-agency
contact was limited in this case to very senior levels, and it was suggested
by several critical respondentsthat what was needed for effective responses
to domestic violencewere new approachesat the sharp end of organisations.
Thisisconsidered in more detail when the implementation of policy at the
sub-divisiona level is examined below.

Other developments

Three other major developments were noted among the four forces, some
of which were referred to in the written force procedures outlined above.
Thus, for example, one change from the previous practicein relation to the
treatment of rapevictimsistheincreasing tendency for victimsto be offered
the servicesof afemale policesurgeon for themedical examination. Inforce
A, aswas set out in the guidelines, it was force policy to actively give al
victims of sexual assault the option of being examined by afemale doctor.
Force B had for a number of years run what it called its ‘“women doctors
scheme'. Thiswasintroduced in 1983 because all of the police surgeons at
the time were male. The scheme sought the agreement of women doctors
in the force area to participate in police training on the implications of
examinations, forensic evidence, statement writing and court appearances.
These doctors were listed on arota as available for call-out in the event of
the need for an examination of avictim of sexual assault. After that time,
the number of doctors on the scheme remained between 30 and 40, and the
group became more autonomous, organising its own training sessions and
meeting groupsto discuss cases, findingsand court appearances. Thegroup
retained close contact with the police force, and met quarterly with
representatives of the community crime prevention department.

Force C had recognised the role of female doctors in the medical
examination of victims, and had appointed four female doctors as deputy
police surgeons. A weekly order in force D announced in 1986 the
appointment of afemal e police surgeon. However, thiswasnot suchamajor
development as it was, for example, in force B, as the order made it clear
that it was up to the woman victim to specifically request afemale doctor,
and in addition, the new police surgeon was only to be used in cases from
part of the force area.

The second more general area of development is in relation to the
support of victims. The basic aim of many of the changesin police policy
and practiceinrelation to rape, domestic violence and child abuseisto treat
the victims of such crimes with more understanding and respect. The four
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forces had all, in varying degrees, introduced specific ways of giving
continual support to the victim, even though these were not always an
explicit part of written forcepolicy. For example, at |east oneofficer ineach
of the forces suggested in interview that it was the practice for a police
officer to attend court with the victim, and in some cases take the victim to
the court room before the hearing to explain carefully what she may expect.
On occasion, this might be the police officer who took theinitial statement,
and thereafter maintained contact with the victim throughout the case. In
addition, in at least one force victims were referred to Rape Crisis Centres
if they so wished. In three of theforces, the police initiated training courses
for selected volunteers from victim support schemes to act as rape
counsellorsif required.

Finally, all four policeforces had increased the proportion of their total
establishment made up by female officers over recent years. Thisreflected
anational trend in which the proportion of female officersin the police has
risen from 9 to 11.5 per cent in the last 5 years. The proportion of total
officers who are female in forces A to D were 9.5, 9.2, 7.7 and 9 per cent
respectively. Inforce A the highest ranking women officers were two chief
ingpectors, forces B and C each had afemal e superintendent, and forceD’s
highest ranking female officer was an inspector. Force C' s relatively low
proportion of female officers was noted in the 1991 HMIC report, which
strongly urged the force to take special steps to recruit more women. All
the forces reported an increase of female detectives, although the figures
for thisare not available.

IMPLEMENTATION OF NEW POLICIES

For a number of reasonsiit is difficult to change the ways in which police
officerscarry out their tasks. One of the most important is the nature of the
jobitsalf; much police-work iscarried out by individual officersaway from
direct supervision (Muir, 1977). Thislimits the degree to which the pattern
of policing is determined by sets of laws, rules and procedures (Smith,
1986). Furthermore, critics have argued that policy statements at the top of
an organisation are largely meaningless if further action is not taken to
ensure that these are trandated into real change at the bottom (Johnston,
1987).

Aswas stated above, we did not have the available time and resources
to carry out detailed evaluation of implementation of policy changeswithin
forces. Thereisawide body of research which describes such evaluations,
for example of new police approaches to domestic violence (Smith, 1989).
Thorough evaluations of this kind require a good deal of time to be spent
at thelocal level, including detailed observations of police approaches and
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carrying out in-depth interviews with officers and victims. However,
although this study is primarily about the process of police policy-making,
it isclearly relevant to assess how decisionstaken at thetop level trandate
into practice. It was also important to examine the extent to which policy
initiatives could develop at the local level. To this end fieldwork was
undertaken at two sub-divisionsin each force, and interviewswith civilians
and police officers of all ranks, as well as representatives of some local
organisationswere conducted. Thisgaveinsight into theintra-force process
of policy-making, and allowed some assessment of the degreeto whichreal
change had actually occurred.

Rape and sexual assault

Atthesub-divisional level semi-structured interviewswere carried out with
an experienced detective (usually a detective inspector). From these
interviews it was possible to assess their knowledge of, and attitudes
towards official force policy, aswell astheir views on the extent to which
practice had changed and why change occurred. Whenever possible,
interviews were also undertaken with people outside the police who might
offer an informed view on the implementation of policy in the
sub-divisions.

In terms of the investigation of rape, in al four forces (to differing
degrees) there was evidence of new approaches at the policy level. In one
force, however, what change there had been was presented as a process of
reinforcement or consolidation rather than significant movement. Unlike
the three other forces which were generally very open about the limitations
of past approaches, the detective inspectors (DIs) interviewed in force A
emphasised that in their experience, victims of sexual assault were by and
large treated with tact and sympathy by the police. The introduction of a
written force policy, they argued, simply codified what was generally
happening on the ground in any case, perhaps making some minor
improvements. Thus one DI referring to the 1982 BBC documentary on
Thames Valley Police which had shown two police officers insensitively
guestioning a woman who was reporting rape said:

That was nothing like the way that we treated the victims of rape. It
spurred our senior officersto discussand tell ushow we should treat rape
in the future. But what they dictated was no different to what we were
doing anyway. This view was reinforced by a DI from the second
sub-division:

The Thames Valley programme highlighted certain aspects of rape
investigation and other external organisations put pressure on the police
to make sure a woman did the interviewing. But we did try to do this
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before. | can remember investigating rapes 10 or 12 yearsago, and | have
always got a policewoman to do the initial interview

The detective chief inspector (DCI), in assessing the extent of policy
change on theground, concluded that it had ‘ formalised rather than changed
significantly. Y ou don’t need to be ordered that arape victim would rather
give her statement to a woman. Seemingly some police in the country did
need to be told. So it became formal policy even though that’s what we
aways did anyway’.

On the whole, when questioned officers recounted the main elements
of force policy that had been outlined at the top of the organisation; all
officers said that an experienced police woman carries out the interview,
that the medical examination takes place by afemale doctor away from the
police station. The use of trained victim support counsellors was also
mentioned, as was the continued contact with the victim maintained by a
policewoman. Interestingly, even though the force had decided against
providing its own victim examination suites, both sub-divisional Dls said
that victimsaretakento a‘rapesuite’ inthelocality. It transpired that these
were facilities provided by the local social services. Although al officers
agreed that the force had formalised or tightened up policy in this area
during the 1980s, they had no particular recollection of how this was
communicated within the organisation. This was partly related to the fact
that they did not perceivethereto have been asignificant changein practice.
For example, when one DI was asked whether the policy had been
communicated in written guidelines, he said that officers did not refer to
written policy to find out what to do:

A lot of the way policemen behave is shaped by the way they are taught
on the job. By word of mouth and following the example of older and
more experienced officers. So when arape case comesin, agiven officer
will not say to himself, ‘Rule 47 in standing orders states that a woman
officer shall carry out theinterview’ after consulting the rule-book. The
officer smply knows that this is the way that things are done and acts
accordingly

It was pointed out to him that policing styleswould never changeif this
was the case, passed down from older to younger officers. He argued that
the styles of policing develop gradually, rather than change suddenly in
responseto anew policy from headquarters. Theother DI referred towritten
guidelines that were based on Home Office circulars being distributed
throughout the force, but could not be more specific.

Although it appeared that someimprovementsin theway that the police
deal with rape victims had been made, doubts were raised about the extent
to which this new enlightened approach had extended. When past criticism
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of police treatment of rape victimswas raised with arape counsellor in the
force area, shereplied ‘It still goeson I'm afraid’ . However, she would not
elaborate further on this and accepted that in her experience generally, the
police approach to rape victims was highly satisfactory. More serious
criticism of the police approach came in a meeting of the local police
consultative committeein one of theforce sub-divisions. A local councillor
raised the subject of ‘no-criming’ of rapes allegations, and implied that
unsympathetic treatment by male police officers was leading rape victims
to retract their complaints. A local Women's Aid worker made more
sweeping accusations against the local police, attacking the ‘ macho’ image
of CID and stating she knew of examples of rape victims who had been
interviewed by a male officer, against force policy though this was firmly
denied by the local DCI.

Of thefour forces, force B appeared to be perhaps the most progressive
in its approach to this area of police work. Even though its current
procedureswere more detailed and extensive than those of the other forces,
at the time of the research the force had just completed a major review of
possible improvements to the investigation of serious sexual assault. This
had supported the introduction of victim reception suites, and various
improvements to existing force policy (for example, introducing set
procedures concerning the taking of intimate photographs for evidence).
Officers also gave a strong impression that this policy had effectively been
passed down to sub-divisional level.

ComparedtoforceA, thesub-divisional DIsinforcesB and C appeared
to belessdefensive about accepting that substantial improvementshad been
made on previous police practice. One, for example, commented that in the
past rapevictimshad been required to meet certain‘ arbitrary criteria before
they were taken serioudly by the police, and on the whole victims were not
given proper sympathetic treatment. Both DIsrecalled past ways of dealing
with rape that would not be accepted now. Similarly, one VLO from force
C said that there was a ‘completely different approach now’. A second
commented that ‘our initial response to arape allegation has changed. Y ou
used to feel you had to prove it was alie. Now our attitude has changed
totally’, and another that ‘It wouldn’t be thought wrong before that a man
would speak to the woman initially. If there were no policewomen on duty
then a man would talk to her... the location (of the interview) was never
considered. The location of the medical was never considered, it would be
wherever and whenever. There was no back-up, you would interview the
female and never see her again’.

Officers from forces B and C gave a clear account of the main points
of the force policy on treatment of victims of sexual assault. Written

132



New policing responses to crimes against women & children

directives were the main method used to communicate these policy
changes. One officer suggested that Force Weekly Orders had announced
amendmentsto Force Standing Orders on the investigation of rape, backed
up by verbal briefings by supervisors, the other that a copy of the Home
Office circular was sent to sub-divisional CID, and DIs and detective
sergeants briefed DCs on the new procedures. In the same vein, it was
striking the degree to which senior CID officersin Force D were prepared
to becritical of past police approachesto the investigation of sexual assaullt.
They were unequivocal that attitudes and procedures in the past were
unsatisfactory, but that great efforts had been made to change.

However, in contrast to the other threeforces, inforce D there appeared
to be mixed findings about the degree to which the policy changes outlined
above had been translated to the sub-divisional level. One of the
sub-divisional Dls had started in his new post the day that he was
interviewed, so could not explain the police approach to rape on that
sub-division. However, hewasstill questioned about hisexperienceof force
policy. Hisanswerswere somewhat vague. Thus, whereasforce policy was
that afemale police officer carries out the interview with the complainant,
he said ‘we like to have a policewoman present’, and made other very
genera references to treating the victim with more sympathy. He said that
the police were now more aware of the work of ‘ other agencies but when
asked to do so could not specify any particular examples. When asked what
had influenced changes in policing policy regarding the investigation of
rape, he said ‘ after Cleveland the public have become much more aware of
how we deal with rapes and that’, even though Cleveland concerned child
sexual abuse. The DI could not remember how changesin policy had been
communicated, but thought there had been * various written directives . He
was unaware of Victim Support having a role in rape counsealling. It
appeared that this particul ar detective was not well-versed in the new force
policy. However, and by contrast, an experienced detective constable on
the same sub-division displayed a detailed knowledge of the procedures as
outlined at HQ, and remembered the communication of the policy through
written weekly orders backed up by verbal briefings from supervisory
officers.

Domestic violence

Aswas outlined in the previous section, force policy changesin relation to
police responses to domestic violence were minor, particularly when
compared with the other two areas covered in this chapter.5 Nevertheless,
there was evidence of policy change at the sub-divisional level. Although
there was no written force policy specifically concerned with domestic
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violenceinforce A, in one sub-division the police-community consultative
committee had initiated some changes. This involved the development of
a referral card carried by uniformed officers, containing the telephone
numbers of the Local Housing Advice Centre (where Women's Aid were
situated), and aso gave clear guidelines to police officers. Representatives
from the committee stated that whilst they knew that not all officerscarried
the card in practice, many did, and that there had been a clear change in
attitudes on the part of senior officersin recent years.

Force B’s standing orders contained a somewhat short and general
reference to domestic violence at the time of the research. On one division,
there was a new approach to domestic violence as part of a divisiona
initiative. A specialist domestic violence unit had been set up, a written
divisional order had been circulated outlining how officers should deal with
domestic incidents. Supervising officersweretold to brief individual shifts
on the new approach. Thedivision aso had adomestic violence unit of two
WPCs. In addition, domesticincidentswere recorded separately from other
incidents of violence. None of the officers interviewed on the two
sub-divisions (which were not a part of this division) could remember any
specific guidance in recent years, written or verbal, from senior officers as
to how domestic incidents should be dealt with. The officers mentioned
how their worksheets were examined by their supervisors as one indicator
of their ‘productivity’. However, most domestic incidents were not
recorded on the worksheets. In one of the sub-divisions the coordinator of
awomen’s refuge was interviewed. She was working with senior officers
in the sub-division to try to bring about a new approach to domestic
violence. She argued that while more senior officers had been convinced
of the need for a new approach, this had not significantly filtered down to
the officers at the ‘sharp-end’. This meant, in her view, that the police
response to domestic violencein that sub-division remained unsatisfactory.

On one sub-division in force C the superintendent said that domestic
violence was investigated more thoroughly now as a result of changesin
forcepolicy. However, it was unclear exactly what these particular changes
were, other than revisions of force standing orders. By contrast, as outlined
above, there were a number of significant changes in policy in force D,
including the changing of standing orders, and awell-publicised statement
by the chief constable to the effect that domestic violence would be taken
seriously by the police. This involved circulating details of women’'s
refuges throughout the force, issuing a written order about the police role
in domestic disputes, and establishing of a family support unit (although
the unit’ s role regarding domestic violence was unclear).
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Inthetwo sub-divisionsinformal interviewswere undertaken with three
uniformed officerswith wide experiencein dealing with domestic disputes.
Oneofficer wasclearly intunewith the new force policy; whereastwo were
somewhat more dubious about the policy change, and were unaware of
whereto refer victimsfor further help. Both said that on the ground the new
policy had not really changed things, and that policy statements at the top
of the organisation often amounted to public relations exercises. Both
stressed that they took domestic violence serioudy, and the sergeant said
explicitly that ‘each domestic is a potential murder’. They ssmply felt that
the new policy did not make what they were supposed to do any clearer.
This view received some support from alocal Women’'s Aid worker who
although aware of more positive attitudes among officerswascritical of the
lack of back-up in some parts of the force where policy change at the top
meant very little on the ground.

In another sub-divisionin theforce area, thelocal police had started an
initiative aimed at ensuring that the spirit of the chief constable’ sguidelines
on domestic violence was kept in their sub-division. The sub-divisional
head of CID (afemale DI) oversaw the project. She had examined control
room messages and written records, and concluded that the new guidelines
were not being followed on the sub-division. She introduced a new
domestic violence register which would record the history of incidents so
that an officer attending a repeat call could be fully briefed by the control
room. Additionally, she briefed all the inspectors on the sub-division and
urged them to encourage officers to take more positive action in cases of
domestic violence. For a period she monitored records of domestic
incidents, and the officer who handled it would be de-briefed, during which
he was asked to justify his action or lack thereof. Finally, there was a
sub-divisiona written order issued by the commander which emphasised
that the police could take action independently of whether or not they have
a complainant’s statement. A representative of Women's Aid reported a
strong improvement in the police approach to domestic assault on this
sub-division.

Child abuse

The police response to the investigation of child abuse has clearly changed
substantially over recent years. All four forces had set up specialist units,
undertook joint investigations with social workers, sent police officers on
joint training courses with social workers, and participated in multi-agency
structures. At the time of the fieldwork the forces were working to
implement the requirement in the Children Act 1989 that the police must
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have ‘designated officers (who fulfil certain experience and training
requirements) to deal with child abuse investigations.

InforceA, theroleof thesub-divisionintheinvestigation of child abuse
was limited due to the existence of SEUs. The specialist unitsdealt with al
cases of physical and sexua abuse, and usually received referrals direct
from other agencies (most commonly social services or the NSPCC). As
the specialist units worked office hours, sub-divisional officers would
occasionally play arolein theinitial stages of a child abuse investigation,
but the SEU would then take it on. However, the specialist units were
usually ultimately responsible to a DI who oversaw investigations, and
occasionally attended case conferences. The female sergeant in charge of
one of these units did state that the nature of their work tended to set them
apart from therest of the police organisation, and was not regarded by more
traditiona ‘macho’ officers as real police work.

Force B had the longest-established specialist child abuse units of all
theforces. Theofficersof the unit gave clear indicationsthat their approach
was markedly different from other types of police work. The specialist
‘child protection units' were completely autonomous, and received most
referralsdirect from the other involved agencies. Thiswas substantiated by
the research on the two sub-divisions, which it was clear would only play
a limited role in the initial phase of a child abuse enquiry should it be
reported when the specialist unit was not on duty. Both sergeants from the
units made the point that they were insulated from, and perhaps not
understood by, other partsof the police service dueto the nature of thework.
One said that officers of the unit tended to look to people in the other
agencies dealing with child abuse for support, rather than to other police
officers. The other sergeant said that they were known as the ‘Marks and
Spencer’ squad by certain officerswho did not understand the type of work
they did.

Force C eventually decided to set up specialist units, but had used
gpecialy trained victim liaison officers for some years. The VLOs
interviewed during the course of the study had clearly built up agreat deal
of expertise in the area, a result both of specialist training and from
experience. They formed the links with social services and other agencies
in the cases of joint investigation, and reported little difficulty with this
arrangement. However, inthisforce, the sub-division did takeamoreactive
rolein the investigation of child abuse, asit came under the responsibility
of the sub-divisional DI. The DI would appoint a VLO from the
sub-division, if there was one available. A force review outlined a number
of problems with this approach and recommended the setting up of
specialist units. The main problem wasthat over half the designated VL Os
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were members of uniform shifts, and therefore even though the
sub-divisions tried to allocate them evenly it was often a matter of luck
whether or not aV L O was available when acase camein. Furthermore, the
other duties of the VLOs often intruded upon the work of maintaining
ongoing contact with victims and other involved agencies, so that the
continuity vital to such cases was lost. One VLO said that they were set
apart from other parts of the service, and older male officers often did not
understand the complexities of their work, thinking that it was smply a
matter of being ‘good with kids'. There seemed to be strong support
amongst VL Os and senior CID officers within the force for the setting up
of specialist unitsto deal with child abuse.

Force D had, as stated above, asingle central family support unit whose
main areaof work was dealing with child abuse. Unlike the specialist units
inforces A and B, the FSU was there to support the sub-divisions, who il
retained primary responsibility for the handling of child abuse cases. It
remained up to the discretion of the sub-divisional DI which cases were
referred. The Dls at the two sub-divisions that we visited said that they
referred about one third of the cases that came in. The officers of the unit
said that this proportion varied according to the individual DI on a
sub-division. Some had a great deal of confidence in the unit and were
prepared to refer quite complex cases of child sexual abuse for the unit to
investigate. Others did not believe that the unit had the necessary CID
expertise, and would only refer relatively minor physical abuse cases. The
lack of CID expertisewascited explicitly by both the DI and an experienced
DC on one of the sub-divisions, as areason for not referring more work to
the unit. The DC said that the unit consisted of uniform WPCs who were
not ableto investigate serious crime. This DC explained that he had not had
any specialist training in joint investigation techniques or in the
investigation of child abuse. However, he said that he carried out child
abuse investigations despite this; he knew of no force rule that said an
officer must have had specialist training to handle this sort of offence. He
was asked whether there has to be a designated officer to investigate child
abuse, and replied that if he was the only detective available when a case
camein, then he would be the designated officer, regardless of training.On
the other sub-division, the DI said also that there was a policy of handing
child abuse cases to experienced DCs, but cited the sheer volume of work
that the unit had to deal with rather than the lack of investigative expertise.
Either way, it appeared that in force D the sub-divisional CID still played
themajor roleintheinvestigation of child abuse, whether or not the officers
concerned had received the specialist training in the area.
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INFLUENCES OVER POLICY CHANGE

Asthe general discussion in the earlier part of this chapter will have made
clear, there are a large number of individuals and agencies that may
potentially have an influence on the development of policing policy in
relation to sexual assault, domestic violence and child abuse. This section
examines in more detail the relative influence of all the key ‘players’ in
theseareas. Itisbased on datagathered frominterviewswith representatives
from the mgjor bodies and an analysis of the articulated policy-preferences
of the key groups in the policy debate.

The Home Office

An interesting picture emerged of how issues relating to the policing of
rape, domestic violence and child abuse came to be raised in the Home
Office during the 1980s. The development of the Home Office circular
69/86 on rape appears (primarily) to havebeen areactioninthefirst instance
to the Women's National Commission report. The principal in charge of
F2 divison had been unaware that the Commission were addressing this
subject until a draft of the report arrived on his desk in 1986. However,
there had been pressures on the Home Office to give advice to forces on
the way they deal with sexual assault, stemming from arising concern in
genera about the way that victims were dealt with, but in particular
following the Thames Valley Police documentary in 1982.

The problem in F2 division was a lack of expertise on the subject: a
circular wasissued but it did not amount to much in termsof specific advice
— it was more of a general exhortation to be more sympathetic. However,
the WNC report was a catalyst for a more detailed and comprehensive
circular which was issued in 1986. The recommendations appeared to
senior officialsin the Home Office to be ‘inherently sensible’. The head of
the division was at this time aso in contact with a senior officer in the
Metropolitan Police who was often used as a source of advice or statistics
to respond to parliamentary questions and other queries. The same officer
had been in charge of theforce' s policy on sexual offences, and had heavily
influenced the WNC report. Much that was recommended by the WNC was
aready in place in the Metropolitan Police area. This made the report’s
recommendations even more attractive to senior Home Office officials; if
they werelargely in placein one policeforcethen it wasfelt that they could
be considered to be both practical and workable.

The normal procedure within the Home Office with reports such asthat
produced by the WNC is for it to be circulated between the relevant
divisions, and then aview formed onceall of thereplies have been received,
collated and weighed. This is potentially an extremely time-consuming
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exercise. On this occasion, however, the officia concerned decided to
formulate a set of recommendations arising from the report and circulate
them for comment. The strategy worked, and aHome Office ‘view’ on the
subject wasformed relatively quickly. The next stagewasto produce adraft
circular for ACPO. According to this official, in order to have most effect,
the circular needed to be brief, clear and practical: to lay down as precisely
aspossiblewhat the officer put in charge of theforceresponsetothecircular
needed to do.

According to Home Office sources, ACPO generally operates an
internal consultation processnot unlikethat inthe Home Officeto deal with
responsesto draft circularsand reports. On thisoccasion, however, themain
person ACPO were likely to consult was, again, the same officer who had
advised both the Home Office and the WNC in the first place. In view of
this, and as many of the recommendationswere already in placein London,
ACPO raised no objections in principle to the draft circular, and it was
published largely unchanged. Aswasthe usual procedure, HMIC followed
up the circular advice in its annual inspections of police forces. The Home
Office officials felt that although they could not in theory require police
forces to respond, in practice most of them would respond. However, the
speed with which they did so would vary between forces. As one senior
official commented:

There' s nothing to stop them, when an Inspector (HMIC) comes along
and says*‘ how many examination suiteshaveyou got’, saying ‘well, none
—wedon’t hold with that nonsense. We'renot goingto doit’. Butin fact
it generally doesn’t work likethat. Onceyou’ ve got to the point by which
it's enshrined in a Home Office circular which has been approved by
ACPO, they all grumble, but they will go along with it... and the issue
generally tends to be the pace with which they implement it.

The background to the development of the child abuse circular within
the Home Office was somewhat different. In this case the Home Office
were more proactive in developing the circular. In the words of one senior
official: ‘wewere ahead of the gamefor achange’. F2 division had become
more active in developing advice for police forces with the response to
violence against women, and were looking for the next areato develop. The
same senior official who had taken charge of the response to the WNC
report discovered (largely by chance) that the Metropolitan Police and the
L ondon Borough of Bexley had initiated an experiment of joint working in
dealing with child abuse investigation. He took a close personal interest in
devel opments and al so found out about pioneering work in some provincial
forces. It was decided (it seems by this senior Home Office official and his
colleagues) that there was a great deal of potential for the Home Office to
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act asacatalyst in the promotion of good practice in this area. Because the
key to the Bexley experiment in this area was multi-disciplinary work, in
particular the important role played by social services departments, it was
decided to set up a multi-disciplinary working party. As the official
described it himsalf:

Wecouldn't sit around with afew officersand dream up acircular, which
is very often what happens in the Police Department... in this case we
had to carry socia workers and... the DHSS because dealing with child
abuse was clearly a multidisciplinary responsibility and the heart of it
was police/socia services co-operation.

Theofficial drafted acircular, drawing heavily on the experience of the
Metropolitan Police, and thiswas discussed by theworking party. The draft
was also circulated to the police staff associations. Whilst this was in
progress, the Cleveland controversy broke. This was a key factor in
promoting acceptance of the circular by the police themselves. The public
outcry following Cleveland put many policeforcesin adifficult positionin
that they were suddenly, and without warning, receiving agreat number of
guestions about what they were doing in the area of child abuse. They
therefore welcomed the fact that the Home Office were already devel oping
advicefor them. Inthewords of one senior Home Officeofficial, ‘the police
were screaming for it’. Another official described the situation after
Cleveland asoneinwhich ‘instead of seeing (thecircular) asanother burden
being imposed on them by wet liberals at the Home Office, suddenly they
were surrounded by aterrible crisis — had no idea how to respond... and so
saw it asalifeboat’.

The Home Office also produced acircular advising policeforceson the
ways to approach cases of domestic violence in 1990 (circular 60/1990).
The background developments to this circular were again heavily
influenced by the personal priorities of senior officials. The same senior
official who dealt with the circulars on rape and on child abuse explained
to usthat the political pressureshad not been asgreat in the case of domestic
violence. However, he was aware of pressure group criticisms of the police
response to these incidents and had seen reports in the press. He saw
domestic violence as the next area to look at giving advice to the police.
Again, contacts with senior Metropolitan Police officers with a particular
interest in the subject were important, and these officers communicated the
developments that the Metropolitan Police had made in response to
domestic violence.

As with the first circular on rape in the early 1980s, the Home Office
found themselves with the problem of feeling that guidance needed to be
given to forces but not having the information available on which to base
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this. They therefore commissioned aliterature review on domestic violence
from their Research and Planning Unit which was later published (Smith,
1989b). Thisenabled officialsto draft circular advice. According to thekey
official involved in this drafting process, more resistance to advice on
domestic violence was expected than had been the case for rape or for child
abuse. Thiswas partly becausetherewasalot moredivision both politically
and within the police force about the subject. For example, we were told of
a Home Secretary who was strongly opposed to the Home Office
intervening in this area, whilst one of his junior ministers was extremely
keen that something should be done. Similarly, there were senior members
of ACPO on both sides of the argument. The circular was drafted and sent
to the ACPO crime committee for comment, and they commissioned achief
constable with a particular interest in domestic violence to work with the
Home Office to produce aredraft. Therevised circular (which came out as
60/90)was heavily influenced by the US and Canadian research of the
mid-1980s which encouraged a greater use of arrest in domestic violence
cases, though in the circular this was drafted to read that chief officers
should ‘ensure that in all cases their officers are aware of their powers of
arrest in dealing with cases'. In addition, there was encouragement that the
police should develop links with other agencies with an interest in the
problem, in particular women'’s refuges.

The Metropolitan Police

The Metropolitan Police certainly see themselves as the most progressive
force in Britain. In terms of the response to rape, domestic violence and
child abuse they did appear to play an important role in developing good
practice. They are the largest force in the UK, cover much the largest
population, have the largest expenditure per head of population, and have
the Home Secretary as their police authority. This means that they arein a
unique position to influence the Home Office and through this the 41
provincial forcesin England and Wales.

They appear to have been oneof theforcesat theforefront of developing
improved policing responsesto crimesagainst women and children, thereby
influencing Home Office circulars and consequently practice in other
forces. A primary instrument by which the Metropolitan Police addressed
new responses to sexual crimes and domestic violence during the 1980s
wastheworking party. Therewasaworking party on each of thethreeareas
of rape, domestic violence and child abuse. The rape working party wasthe
first of these, set up in February 1984 and chaired by afemale commander.
It wasrunin an ‘ad hoc’ way (according to a senior officer who sat upon
the working party) but, because it had quite senior representatives from
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different sections of the police organisation, it became an extremely
effective mechanism for bringing about policy change. It even resulted in
the commissioning of one officer to undertake research in the United States
on initiatives there. Not least because of the ‘forceful personality’ of the
femal e officer chairing theworking party, anumber of changesintheMet’s
policy were effected, including a force rule that rapes would in future be
handled by DIs or above, a new improved training package which trained
the DIs aongside WPCs and WDCs, and the introduction of ‘rape suites

in the force area.

Not long after the rape working party had been set up, the then
Commissioner (Sir Kenneth Newman) —who was particularly interested in
developmentsin Canadain police responsesto domestic violence—-ordered
that a working party be set up to look into improving the police response
in the Metropolitan Police district. It reported in 1986 amidst widespread
publicity. A senior officer who was involved with this explained that
although there were a number of recommendations about improving
training and the setting up of specialist domestic violence units, no extra
resources were set aside to support new developments, and this proved to
be amajor hindrance to their implementation. However, anew force order
on the recording of domestic violence incidents was issued in 1987, and a
number of Metropolitan Police divisions set up domestic violence units, a
move which also received considerable mediaattention. The senior officers
involved with the domestic violence working party had a number of
meetings within the Home Officeto discussthe draft Home Office circular,
and as has already been suggested, it seemsthat civil service deliberations
were influenced as aresult.

In the area of child abuse, the Metropolitan Police were (it seems) the
initial impetus to the development of Home Office circular 52/1988. The
Metropolitan Police set up a child abuse working party in January 1985,
which oversaw the Bexley social services experiment outlined in the
introduction. The report of this was published in 1987. The work of the
working party came to the notice of a senior Home Office official who had
been instrumental in developing the Home Office circulars on rape and
domestic violence. He took a close interest in what was being developed
and officials began to develop a draft circular on child abuse. This meant
that the work on thiswas quite far advanced by the time that the Cleveland
controversy broke.

The Police Federation

Much of the Police Federation’s activity in this general area followed the
report of the Women'’ s National Commission: ‘Violence Against Women'.
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The Police Federation has a committee structure within which the most
important committee in terms of policy-making is the Joint Central
Committee (JCC). A representative of the Police Federation explained how
the JCC took the decisions to encourage new policeinitiativesin this area.
The Federation supported the development of improved training packages
for investigating serious sexual offences, and also strongly supported the
setting up of specialist unitsin thisregard. The policieswere worked out at
the Police Federation conference and subsequently in committee. The
Promotion and Training Sub-Committee was responsible for the proposal
that a national training package in relation to sexua offences should be
developed, a proposa that was then taken up by the Police Training
Council. Additionally, the views of the Federation were expressed in letters
to the Home Office (setting out the case for specialist units to deal with
serious sexual offences and requesting information about the follow-up
within police forces to the Home Office circular 69/86), and to the Law
Commission (expressing sympathy, but ultimately disagreeing, with the
WNC proposal that rape within marriage should be made a crime under al
circumstances).

L ocal authorities

The major national associations of local authorities are the Association of
County Councils (ACC) and the Association of Metropolitan Authorities
(AMA). Representatives of both these bodies were interviewed, and they
made it clear that policing responses to rape, domestic violence and child
abusewerenot really withintheir remit. They allowedthat, if concernswere
expressed by member authorities about the way that police forces were
dealing with such crimes, then there could be a role for the nationa
associations to raise the matter, but did not fedl that this had been amajor
influence on the developments within police forces. The local authority
associations did, however, take an interest in the area of policy from the
point of view of resources. In public relations terms this had put themin a
tricky position as they would be appearing to drag their feet over making
widely-approved improvements in policing. But they felt that it was
important to recognise thefact that changing policy wasnot simply amatter
of the Home Officelaying down progressivecirculars, and thingsfollowing
from there; extra resources had to be found to pay for improvements (or
resources diverted from other areas of policing). This was a particular
problem in thelight of the capping restrictions on local authority powersto
raise revenue. Thisfear is summed up in the following quote from a senior
official inthe ACC, given in response to aquestion about the Association’s
views on policing rape, domestic violence and child abuse:
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That’s operational. Police authorities can and do call for areport from
the chief constable and the outcome may be to ask for something to be
done. There is no way that a trade association can take effective action
about rape, domestic violence and child abuse. What we can do is hoist
storm cones when the Home Office get all enthusiastic. If the Home
Office say after consulting ACPO that police areto be alowedto gointo
peoples houses and start taking real action then the ACC must say, this
is an additional duty which means additional resources. When central
government starts saying things like that it must recognise that there are
resource implications. But we've now come out publicly against the
devoting of more resources to child abuse particularly, even when there
isuniversal condemnation of the crime. The ACC has this PR problem
about the things that it has to say about applying resources. If you put
more resourcesinto something then you either have to raise more money
which you can’t because of poll tax capping, or transfer resources from
other areas. But that’s what local accountability and democracy are all
about.

So the actua influence on the changing policy at ACC level was
cautionary if anything, due to the resource implications. There was some
evidence of AMA involvement in encouraging the development of rape
suites in force B. Police authority members asked the chief constable to
consider theimplicationsof the St Mary’ s Centrein the Greater Manchester
area. Apparently, police authority members from force B heard about the
St Mary’ sCentreinan AMA presentation given by membersof the Greater
Manchester Police Authority. At the level of theindividual local authority,
we found little evidence of police authority involvement in the changing
response to rape, domestic violence or child abuse, although there had been
a number of significant developments in all four force areas. The police
authoritieswere, on the whole, kept informed of developmentswithin their
forces, but the general rule appeared to be that the police took action and
then informed the authority about what was being done. The impetus for
change seemed to come mainly from the police themselves, and the Home
Office.

Pressure groups and representative groups

Changesin policing policy towardsrape, domestic violence and child abuse
havelargely been considered together here, inthe main because of the broad
areas of similarity in the methods and structures adopted by the police to
deal with such crimes. However, this is not meant to imply that there are
not important differences between these kinds of crime, both in the
approaches to dealing with them, and in terms of the influences leading to
change. One important difference which distinguished policy changein the
sphere of rape and domestic violence from child abuse, was the relatively
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important role played by pressure groups representing women’s rights in
campaigning for change. Informal interviews with representatives from
several organisations, both national and local, who had an interest in
bringing about changes in the way that the police dea with rape and
domesticviolence. Theseincluded several women’ sgroups. Theinterviews
sought to obtain the stated policy preferences of the different groups
concerned, and also to find out the ways in which the groups represented
these views in the policy-making process. These could then be compared
with the actual outcomesin terms of the changesin policy and practice that
we found in the police forces studied.

The Women’s National Commission (WNC)

The WNC was established in 1969, replacing the Women's Consultative
Council set up in 1963. It comprises representatives of national
organisations with alarge and active membership of women, including the
women'’s sections of the major political parties, of the trade unions and of
the churches, professional and business women’s organisations and other
organisations broadly representative of women generally. There are
currently 50 constituent organisations each appointing one representative.
There are two vice-chairpersons, one appointed by the government and one
elected by the Commission.

WNCs 1986 report, entitled ‘Violence Against Women', was, as has
already been aluded to, very influential in raising the profile of domestic
violence and sexual assault on women. It had a strong influence on the
subsequent Home Office circular 69/86, and also had a significant impact
on the Police Federation. During the early 1980s, the issue of violence
against women was increasingly raised in meetings of the Commission.
One representative of a Scottish trade union raised a number of concerns.
In July 1983 the meeting of the Commission was addressed by L ady Ralphs
(who was chair of the Magistrates Association) and chief superintendent
Sheila Ward (from the Community Relations Branch of the Metropolitan
Police). The subject of the address was women and violence, and the
following discussion resulted in the WNC setting up a working party to
look at violence against women. The working party was addressed by a
number of speakers during late 1983 and 1984, including representatives
from the Metropolitan Police and also representatives of rape crisis and
other victims organisations.

The principa starting point of the report is described by Smith (1988:
6) as ‘the need to try to bring about changes in the way both rape and
domestic violence are perceived' . In particular ‘they saw a need to take
these crimes out of the context of private relationships and into the same
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arena as any other type of crimina behaviour. The WNC collected
information from forces on their policies and practices in relation to both
rape and domestic violence. In relation to domestic violence, over half of
police forces in England and Wales either made no comment on their
current policies or indicated that they were satisfied with their current
practices. A number of ad hoc developmentsin forces were described and
one force — the West Midlands — singled out for good practice. The
information collected about practices in relation to rape was slightly more
encouraging, and suggested that there was a willingness to change. The
report was drafted in the summer of 1985, and wascirculated to all relevant
government departments. It recommended improved training for police
officers, and improved liaison and consultation with voluntary bodies and
support groups. In relation to domestic violence it concluded rather
pessimistically saying that it was ‘not frequently perceived as an area in
which police procedures "fall down", or where new measures are feasible
or important’.

Other women'’s organisations

There are a number of key agencies helping women who have been
physically and emotionally abused. Women’s Aid groups provide
emergency accommodation (through a network of refuges), advice,
information and support. The groups are locally-based and autonomous,
but in the mid-1970s national coordinating bodies were set up, including
the Women's Aid Federation in England (WAFE). These national bodies
lobby and campaign on the law regarding the abuse of women, and also
provide training resources and information for loca women's refuges.
Women Against Rape were founded in 1977 and campaign at a number of
levels to influence the law and policy concerning rape and other violence
against women. Rights of Women is another feminist pressure group
campaigning on women’s issues generally but in particular on rape and
domestic violence. Although these are different groups with different
histories and purposes, there were number of areas of common ground
between them in terms of interest in policing policy.

The representatives from the above groups shared the view that
Inadequaciesin policing responsesto rape and domestic violencewereoften
due to the attitudes of police officers, and the culture of what is a
male-dominated organisation. The Women Against Rape representative
argued that officers had an automatic tendency to disbelieve the victim or
to blame her for what happened. They added that women from ethnic
minorities have the added difficulty of having to cope with racist attitudes
on the part of some police officers. Rights of Women said there was a
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genera hostility to women on the part of the police, who generdly failed
to understand the concerns behind rape and domestic violence. The
Women's Aid representatives described the police approach to domestic
violence in the past to have been ‘very, very bad' . The criticisms were that
the police had strong stereotypes of battered wives, their attitudes and
behaviour constituted secondary victimisation of abused women, and they
lacked basic knowledge and understanding about the underlying issues.
This led to a total lack of effective action in many cases of domestic
violence.

Women Against Rape produced areport during the early 1980s called
Ask Any Woman which listed detailed requirements for police procedures
in dealing with rape (Hall, 1985). The recommendations included general
requests that incidents of rape and sexual assault should be given higher
priority by the police. The report also stated that women must be certain of
asympathetic responseregardlessof who they are. It made special reference
to the fact that rape alegations made by prostitutes tend not to be taken
seriously by the police and demanded that this be changed. Women
reporting rape must be allowed to make their report in the presence of a
friend or counsellor if they wish. Female doctors must be availableto carry
out the medical examination, and these doctors must have specia training
in dealing with rape victims. No woman should be pressured to undergo a
medical examination if she does not want to. Finally, the report argued that
the police should give progress reports on what they are doing to improve
policy and practice in this area. The representative from Rights of WWomen
did not giveadetailed outline of what the organi sation wanted from policing
policy, but in general wanted improvements in police attitudes to women,
increased numbers of female police officers, and in cases of domestic
violence for the police to ‘do what the woman wants'. Women’'s Aid
representativeslaid down anumber of requirementsfor the police response
to domestic violence. Theseincluded clear guidelines asto the policerole,
anincreased use of arrest and prosecution to indicate that domestic violence
IS unacceptable to society, the police to put the safety of the victim first,
and a policy of referral to other agencies in appropriate cases. There was
broad support for the setting up of domestic violence units, and support for
increased training for officersin this area.

All of the organisationsvisited said that they attempted to gain publicity
through the mediain order to influence policy. Women Against Rape had
produced a number of papers, one of which was on the issue of rape within
marriage and was presented to the Law Commission, and also the
publication about women’ sexperience of rapewhich received considerable
mediaattention (Hall, 1985). All of the groupswere a so activein lobbying
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members of parliament and local government. There was little evidence of
formal contacts with the police. Women's Aid said that they had too few
staff to be proactiveininfluencing policy, and that most of the contactswith
police were informal and local. The representative from Rights of WWomen
said that the organisation had objectionsto formal contacts with the police,
but liaised with some individual officers on an informa basis. Women
Against Rape had experienced direct contacts with the police, it appearsto
complain about the way particular cases had been dealt with. The strong
impression was till one of rather hostile relationships between the police
and campaigning women’s groups.

At the local level, there was more evidence of contact between police
and women'’s groups, although on quite a modest basis. The strongest
formal contactswereinforce B, whererepresentativesfromlocal Women's
Aid refuges and Rape Crisis volunteers were part of a forum which met
periodically with representatives from the community crime prevention
department to discuss developments in force policy in general and the
development of victim reception centres in particular. In force A, one
sub-division had a consultative committee which was a sub-committee of
the local borough council. This included representatives from the local
Women's Aid group and Rape Crisis. The meeting of the committee that
attended by aPSI researcher focused upon police treatment of rapevictims,
and thelocal police were vigorously questioned on this matter. In addition,
it wastheinitiativeof thiscommitteeto develop thereferral card for officers
dealing with incidents of domestic violence. Informal contacts between
police and representatives of women's groups varied between forces and
between sub-divisions. In one force (force D), there was provision for a
Women's Aid representative to contribute a half day training for
probationers about dealing with domestic violence. As has been outlined
aready, the same woman was involved in what she regarded as a more
successful experiment on one sub-division, in which local officers met her
to discuss possible responses to domestic violence. In force B, there was
informal contact on one sub-division between the coordinator of the local
women's refuge, and the local sub-divisonal commander, to discuss
particular cases. These local contacts were therefore largely informal and
ad hoc, and often dependent on local personalities.

Victim Support

Thefirst victim support scheme started as an experiment in Bristol in 1974
(Holtom and Raynor, 1988). A BBC TV programme about the scheme lead
to considerable publicity which eventually resulted in the establishment of
a number of other similar schemes in other parts of the country. In 1979,

148



New policing responses to crimes against women & children

schemes came together to form a national organisation, called the National
Association of Victim Support Schemes (subsequently Victim Support).
The Home Office made a small amount of money available to support the
activities of the national organisation, but local schemes had to find their
own finance either from local authorities or charities. In 1987, the
government announced that it was to fund the main coordinators in every
local victim support scheme, and in subsequent yearsthefunding hasgrown
from £2 million in 1987 to £6 million in 1991-2.° There are currently over
400 local schemes. Interviews were conducted with the director of the
national association, and a number of local coordinators in the police
sub-divisions that were visited within the four forces studied. From this
someideawas gained of the views of the organisation. It should be stressed
that thisis avery different kind of organisation from the women’s groups
described above. They are fundamentally campaigning organisations —
whereas Victim Support largely avoids major campaigns — athough
Women's Aid is more concerned with giving practical help to abused
women. All of the women's groups are independent of government,
whereas Victim Support isfunded by the Home Office. Victim Support has
tended to be more closaly connected with the police, and less critical of
them. Victim Support deals with people who have been referred by the
police, and thus has few dealings with people who have had very bad
experiences with them.

Victim Support representatives (national and local) tend to be
supportive of the police and were cautious about laying down policy
preferencesin detail. In terms of the investigation of rape, the organisation
had initialy felt that its volunteers were not qualified to play a part in
hel ping the victim, but after aworking party report in 1988, it was decided
that therewas arolefor the organisation. A training package for volunteers
was developed, and was being put into action in the four study forces.

With regard to the policeresponseto domestic violence, Victim Support
published areport in 1992 of anational inter-agency working party, which
made a number of recommendations for al agencies involved in dealing
with the problem including the police (Victim Support, 1992). This
welcomed the recommendations of the Home Office circular 60/1990, but
outlined some areas for improvement. For example, it recommended the
introduction of central classification systems which distinguish domestic
violencefrom other violent incidents. It also recommended that at the scene
of an incident, the primary concern should be with the safety (immediate
and future) of the woman, and that she should be given information about
other agencies who may be able to offer help. Another recommendation
was that there be regular monitoring of arrest rates for domestic violence
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acrossthe country. Thereport al so wel comed the establishment of domestic
violence units, but recommended that they should be separate from units
dealing with child abuse.

At the national level, Victim Support is present on a number of forums
for discussing policy. The organisation is represented on the Home Office
victim steering committee. Itscentral council includesarepresentativefrom
ACPO, and they have worked out a national policy on referral from the
police. At the local level, Victim Support schemes usually have a steering
group upon which there is formal police representation, usually the local
community affairs officer. It is usual to find victim support represented
upon the local police-community consultative committees. Informally,
there are regular contacts between Victim Support volunteers and police
officers dealing with individual cases. Although the organisation is not
primarily a campaigning one, the outputs of working parties (such as that
concerning domestic violence) are disseminated to receive wide publicity.
At thelocal level, Victim Support counsellors were directly involved in a
part of police policy towards victims of sexual assault. In all four police
forcesstudied, thepolice had initiated specialist training for selected Victim
Support volunteers in counselling victims of sexual assault. Thus, there
were anumber of contactswith the police at thelocal level inwhich Victim
Support representatives could put forward their views and ideas.

Members of Parliament

Interviews were undertaken with two opposition spokespersons - the late
Jo Richardson (then spokesperson on women) and Joan Lestor (then
opposition spokesperson on children), and there was al so some contact with
the secretariat of the Ministerial Group on Women's Issues. This was set
up in May 1986 as aresponse to the UN ‘Decade for Women'. Itsaimisto
coordinate policies between different government departments with an
interest in women’ sissues. It meets every three monthsto consider papers
submitted by officials and issues press releases after each meeting. It was
chaired for awhile by John Patten, and then Angela Rumbold (neither of
whom was available for interview). The issues that it had addressed
included childcare, domestic violence and public appointments. In 1989,
the group met to discuss the publication of Lorna Smith’s Home Office
literature review on domestic violence. A press release dated 21.7.89
outlined how thegroup had ‘ set in hand’ further work on use of the criminal
and civil law and the response to domestic violence by the criminal justice
agencies, an examination of the way in which socia service and health
service departments could give more effective help to victims, and
examination of guidance and materialscurrently availableto schoolsinthis
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area. Thereislittle detail of substantive practical work though, aside from
general awareness-raising activity.

Jo Richardson, unsurprisingly, was quite critical of the group. She
argued that the group had been partly set up as a response to Labour’s
proposed Ministry for Women, and was largely a public relations exercise.
The group needed to find itself an agenda without committing significant
resources, and so focused first on child care (making genera statements
that it was a good thing) and then on domestic violence. However, Jo
Richardson did welcome the Home Office circulars on the subject. Shealso
said that the group had commissioned some research on the issue of rape
in marriage. Jo Richardson herself tried to raise awareness of the issues
surrounding domestic violence, through asking a number of parliamentary
guestions during the late 1970s to determine the effects of the 1978
Matrimonial Proceedingsand Domestic Violence Act whichintroduced the
possibility of women obtaining injunctions to keep violent partners away
from them. Jo Richardson wanted to find out whether judgeswere attaching
powers of arrest as often as they should be, and what kind of regional
variations there were in the application of the act. In 1989 she organised a
seminar at the House of Commons involving representatives from the
police, social services, women's groups, and the Association of London
Authorities.

POLICY-MAKING AT THE NATIONAL LEVEL

Asshould beclear from the preceding section, the process of policy-making
differed somewhat between the three separate areas of policy under
consideration in this chapter. However, crucial to all three areas were the
issuing of the Home Office circularson rape and sexual assault, child abuse
and domestic violence.

There were interesting comparisons between the way that the circulars
came about. In the case of therapecirculars, it wasin direct responseto the
WNC report. The Home Office was acting in areactive way (which it was
suggested was the usual mode of approach). The case of the child abuse
circular wasdifferent in that the Home Office was proactive; hearing about
good practicein oneforcethe particular senior official involved in drafting
the rape circular decided that the next step wasto look at the way the police
dealt with child abuse. Domestic violencefollowed on fromthis. Onetheme
which was quite striking was the importance of the personal priorities of
senior officials in the development of al this. Peter Hennessy (1989:343)
has drawn attention to the importance of officias in developing policy
generadly:

151



Democracy and policing

The truly skilled seekers after influence know that it can often be more
productive to approach the man (sic) who drafted the departmental |etter
(the civil servant) rather than the man (sic) who signed it (the minister).

So there appeared to be little direct political influence from ministerial
level. Senior Home Office officials did refer to an exception to thisrule in
the case of domestic violence. Apparently, one Home Secretary was
opposed to the Home Office intervening in the way that police forces deal
with domestic violence, whereas a junior minister was strongly in favour.
The impression was that senior officials needed to bide their time for the
political conditions to alow the development of a domestic violence
circular.

The next point which stands out is the process of consultation. The
importance of ACPO and the experience of the Metropolitan Police in the
formulation of national guidelines was crucial. In many ways, ACPO was
the ‘joint author’ of the circular on rape and that on child abuse. Once again
the case of domestic violence was somewhat different in that there was
more division within the police service about whether the Home Office
should giveadviceinthisarea, and if so, what kind of adviceit should give.
The Home Office clearly placed ACPO as top of the list of organisations
to consult, because they were responsible for delivering the response.
However, as far as the second rape circular went, there was arguably less
need to consult more widely than this. The draft circular was a direct
response to the recommendations of the WNC report which the official
responsible for the drafting viewed as inherently sensible. The WNC had
included many of the interested groups to the debate.

Other national influences

Pressure groups such as women's organisations and victim support were
not, it seems, consulted directly by the Home Office with regard to the
details of thecircular. But it could be argued that the main strength of their
impact lay in the wider effects of raising awareness of problems with the
current policing response through lobbying politicians and the media. The
BBC Television documentary on ThamesValley police had amajor impact
onthe public debate, and arguably led to thefirst circular. One senior Home
Officeofficia workinginthisareaat thetimecommented that in hisopinion
there had been ‘a long-standing concern about police treatment of rape
victims going back to the television programme... | think that programme
won the argument’. One national broadsheet crime correspondent
confirmed this view of Graef’s documentary saying: ‘The single most
important thing was the Thames Valley documentary’.
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Pressure groups continued to press for change, and as noted earlier,
Women Against Rape's publication about rape victims received wide
attention. WAR also produced papers for the Law Commission. The
resources of Women’'s Aid are primarily geared to the provision of direct
help for assaulted women, and thus they were limited in their ability to
campaign for change. Whilst such groups may have had relatively little
impact individually, collectively they provided the basis on which national
governmental and local policing policy developmentscould beformed. The
changes in policing policy that were described above were located within
a context in which increasing attention was paid to the impact of criminal
victimisation on women and the role and effectiveness of the criminal
justice responses to such victimisation. This increased scrutiny, it is
suggested, had its roots in the re-emergence of the feminist movement in
the 1970s. It isworth at this stage unpicking this observation, thus outlining
more concretely the context in which the changes described took place.

It has become commonplaceto observethat therole of womeninBritish
society has changed significantly since the second World War. Most often
this is linked to changed or changing employment opportunities and
practices. Thus, for example, although therewas aslight drop in the rate of
female employment after the War, by the early 1950s this position was
reversed and numbers began to rise quite sharply despite a concerted
ideological campaign to return women to their ‘natural place’ (Weeks,
1981). A booming economy and full employment, based largely on
domestic consumption, increased the pressure on women to ‘return to
work’, and by the late 1950s 40% of married women were working.

Despite such changes, employment continued to be one of the key areas
of discrimination throughout the 1950s and 1960s (Department of
Employment, 1974). Women were expected to be both ‘ wives-and-mothers
— gpending home-makers - and (part-time) working women’ (Hall, 1980).
There existed a highly complex maternal and domestic ideal which
confined women, ideologically, to the private and the personal. Whilst
relatively few advancesin either the economic or political spheresoccurred
during the 1960s there was, however, a reorientation of traditional
classificationswith adeclining emphasison the domestic, and anincreasing
emphasis on the ‘feminine’ and the sexual (Newburn, 1991). Despite the
relative lack of economic and political progress during this period asfar as
women were concerned, there was significant change in women’s
‘consciousness of discrimination’ (Carter, 1988), a consciousness
stimulated and supported by the feminist movement.

Women' s protection and safety quickly formed one of the cornerstones
of the emerging feminist movement, and the areas of rape, sexual assault
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and domestic violence were quickly politicised though, importantly, these
‘issues transcended the cultural trendiness associated with the late 1960s,
affected women of al social classes and ages, and were issues on which
new women’'s groups could link up with the established and more
conventional women’'s organisations, enlisting the sympathy of men’
(Carter, 1988:69). By the mid-to-late 1970s, demonstrations by women's
groups against attacks on women and portrayals of sexual violencein film
and ontelevision began to take place, and thistrend was consolidated during
the period in which the hunt for the * Y orkshire Ripper’ wastaking placein
the early 1980s.

One of themost crucial challengesthat was undertaken by thewomen’'s
movement was that to traditional models of the boundaries of the ‘public’
and the‘ private', and this challenge was of particular relevanceto theissue
of policing. The ideology of domesticity, so prominent in the 1950s and
well into the 1960s, presented ‘the home’ as a place of security and safety
for women (Stanko, 1988), and also as an essentially private sphere largely
outside the purview of the police. Prior to the campaigning undertaken by
the women’s movement, violence occurring in this sphere, in the main,
remained largely invisible and was frequently described by police officers
aseither simply ‘domestic’ and by implication ‘private’, or aternatively as
‘not real police work’ (Hanmer et al., 1989). To the extent that such
campaigns have been successful, they have been successful in relocating
certain forms of violence and aggression within the public sphere. A
significant element, then, in unpicking the history of policing policy in
relation particularly to domestic violence and child abuse, but also more
generally to rape and sexual assault, concernsthe progressiveincorporation
of these areas within the ‘public’, with consequent increasing pressure on
the police to recognise the pervasiveness of male violence and intervenein
ways which ensure women’s and children’ s safety.

Although the priorities and decisions of senior officials in the Home
Office were important in shaping policy nationally, the activities of
politicianswere a so important, with the formation of the Ministerial Group
on Women. A chair of this group, John Patten, became a strong supporter
of raising the issue of domestic violence and the need for a changed police
responsewhilst hewasajunior minister at the Home Office. The Opposition
was also active, through its spokesperson on women.

In the case of changing policy towards child abuse, possibly the key
development was the magjor scandal in Cleveland, although as suggested
above, the Home Office had aready started to develop guidelines in this
area of policy. The Home Office used the Metropolitan Police/Bexley
experiment asthebasisfor itsrecommendations, thus acting —asit did more
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frequently in relation to crime prevention policy — as a kind of clearing
house for what were perceived to be best practices. However, the external
development of Cleveland meant that the Home Office circular was
received with very little comment at all, in fact it was positively welcomed
by the police. In the words of the senior official involved in the drafting of
this circular, the Cleveland controversy ‘generated the public concern
which created the political will to change'.

LOCAL FORCE LEVEL

Whilst many of the key partiesto the policy-making process were active at
national level, there were aso those who operated at the level of the local
force. All policeforces made some changesin policy inrelation to rape and
child abuse. At the time of the study, there was less activity in the area of
domestic violence. However, within thisthere was significant difference of
approach between the four forces studied, as was outlined above. For
example, force B appeared to be ahead of the other forces in terms of the
investigation of child abuse and the response to rape, and seemed to have
begun this process independently of Home Office pressure. In fact, force
B was mentioned as one of the forces whose practices informed the Home
Office circular on child abuse. Although all forces moved towards the
setting up of specialist units, there were substantial differences in the
organisation, structure and role of these units between the forces. Whilst
the Home Officecircularson rapewere clearly animportant impetuswithin
theforces, there were different levels of response. For example, whilst two
forces set up rape suites, two others decided that this would not be an
appropriate course of action in their forces. Therewere more similaritiesin
the policy changes regarding child abuse than was the case for rape and
domestic violence. Perhaps this was because of the high degree of public
pressure on the police following the Cleveland incidents leading to
conformity. As Home Office officials made clear, there was more division
within the police service as to the appropriate response to domestic
violence. There is a further important point to be reiterated at this stage.
Baldly put, it isthat policy changes should not be conflated with changes
in practice. It is clearly the case that policy statements at the top of an
organisation do not necessarily reflect what is happening on the ground.
This, women’s groups were quick to point out, appeared to be especially
so in relation to the policing of rape and domestic violence. As one
spokesperson for Women's Aid talking about policy and practice said in
interview, ‘everything's phrased to look right on and trendy basically, but
whenit comesdownto street level the policiesare only asgood asthe people
that are going toimplement them’. Theview generally from representatives
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from women’s groups was that although some progress had undoubtedly
been made, there remained avery long way to go. It isimportant, therefore,
that discussion of changesin policy here should not necessarily be taken as
proof of changesin practice.

Furthermore, changes in policy should not be assumed to have been
successful in achieving the aims set out for them. One of the influencesfor
change within forces was the fact, explained in some detail by one chief
superintendent, that ‘ everyone wantsto have awinner’ . What he suggested
wasthat thereexistswithinforcesaninternal pressureto be seento bedoing
something new and innovative, especially when looking for promotion.
This, he argued, led to the establishment of initiatives that were never
properly thought through or evaluated. Thus, in relation to domestic
violence unitsin hisforce he said:

There we haveit again. It's a sexy issue with the Home Office, the Met
have got aunit up and running... [the Commander] wanted to be noticed
—what better than to pilot this scheme as part of the responseto theforce
concentration on violent crime that year... [He] was promoted so it
worked!.. It's not meant to sound derogatory, that’s just the way the
system works.

Theinfluence of police authorities

Another player at the local force level was of course, the local police
authority. Whilst the interviews with the AMA and ACC madeit clear that
the actual police response to such crimes was considered an operational
matter, there were important resource implications for local forcesin, for
example, the setting up of special rape suites or examination facilities. The
analysis of the police authority role within development of policy in these
areas did find, overal, that at the local level it was the police themselves
who took the initiative. But thisis not to say that all the police authorities
made no contribution.

Force A had perhapsthe most compliant and supportive police authority
of all the four studied. However, in terms of the quantity and quality of
information it received from its chief constable, it was relatively
well-served, even though it appeared from the minutes of meetingsthat this
information was rarely requested. There were a number of reports to the
police authority dating from the publication of the WNC report, and
explaining that the force had set up a working party to review practicein
dealing with the victims of serious sexual assault. The working group
considered the feasibility of introducing special victim reception suites,
eventually deciding against these for practical and resource reasons, laid
down in the report to the police authority. All recommendations were
accepted by the police authority. The only evidence of matters pertaining
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to rape being raised at police authority level was in response to a member
from one of the constituent county councils on the authority, who
mentioned that hiscouncil had recently passed amotion expressing concern
about the level of reported rapes, and requesting the police to review their
practices to make sure that victims were being treated in a satisfactory
manner. Although therewere significant developmentsin theway that child
abuse was investigated within this force, there is little evidence that the
policeauthority played an activeroleinthis. Again, it appeared to belargely
apolice-driven initiative.

Force B appeared to be the most progressive force regarding new
policing responses to each of rape, domestic violence and child abuse, and
analysisof the police authority minutesreveal ed agood deal of information
coming from the chief constable about developments within the force.
There had been a number of important developments in this force area
regarding child protection (indeed, the research within the Home Office
suggested that they had influenced national policy inthisrespect), and more
recently on domestic violence. There had been a comprehensive review of
policy on dealing with sexual offences, and the force was developing two
victim reception centres. The police authority in thisforce areaappeared to
bekept relatively-well informed by itschief constable, and membersplayed
an important part in the more recent developments of victim reception
suites. It was police authority memberswho, through contact with members
of the Greater Manchester Police Authority, became aware of the
development of the St Mary’'s Centre. The police authority minutes
recorded that the chief constable was asked to report back on current
arrangements for dealing with victims of sexual assault, and on the
implications of the St Mary’ s Centre. So the police authority did appear to
have an important role in change in this policy area.

Force C had also introduced policy changes into the areas of rape,
domestic violence and child abuse. The role of the local authority in
bringing these about was rather limited. The general rule in this area was
that the police authority was informed of changes after the event, and was
not always fully-informed (in the view of the chair). The chair explained
that the police authority tended to use its power under the 1964 Act to call
for reportsfrom the chief constable on particular areas of policing, because
that was the only way of obtaining information about what was going on.
However, in the area of crimes against women and children, the police
authority may have had someinitiating role in that the chair directly raised
the issue of domestic violence with the chief constable. The chief
constable’ s response was to propose specialist units with a remit to deal
with the investigation of rape and child abuse, as well as to follow up
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domestic violence incidents. However, this may well have been on the
chief’ sagendaalready, given the apparent impotence of the police authority
in most other areas of policy.

In force D, there was little evidence from the minutes of meetings or
interviews with members, that the police authority had played amajor role
in developing policy in any of these three areas. There was no evidence of
the reporting of developments back to the authority to the extent that was
occurringinforcesA and B. Infact, leading members of the police authority
seemed unclear about exactly what the devel opmentswere within theforce.
Again, the authority appeared to broadly support all measures taken,
although having said that it is difficult to find any area in which the chief
constable did not receive broad support. However, while the police
authority may not appear to have had a major input into any of these policy
areas, in the area of domestic violence at least, the county council played
an important role. The general purposes committee of the county council,
along with the council women'’ s officer, organised a conferencein 1987 on
the response to domestic violence. The conference received agreat deal of
local media coverage, and included senior representatives from arange of
agencies dealing with domestic violence, including the chief constable of
thepoliceforce. Asadirect result of thisconference, the chief issued aforce
order laying down guidelinesfor hisofficers, and stressing the need to treat
incidents of domestic violence as serious crimes, ‘ potential murders' in his
words. Whilst there remains debate about the degree to which these
guidelines have been followed, it does provide some evidence of the local
authority having some influence over change.

DEMOCRATIC INFLUENCES AND RESPONSESTO CRIMES AGAINST
WOMEN AND CHILDREN

Equity

As was suggested in the introduction to this book, although many of the
commentators onissuesof policing policy and police accountability usethe
notion of democracy asthe basisfor many of their arguments about current
practices and future prospectsin this area, few of them ever make explicit
what it is that they take to constitute democracy. The major exception to
this is the work of Jefferson and Grimshaw (1984) in which a model of
democracy isadvanced at the centre of which isacommitment to equality.
Thus, they suggest (1984: 155) that ‘the fundamental basis of democratic
political authority isthe notion of equal rights'. They argue that the inputs
of policing should be adjusted so that the outputs are more equal, for under
the current structure, policing impinges more heavily on certain groups.
Working class people, ethnic minoritiesand women do not receive an equal
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amount of policing protection and/or are subject to an unequal amount of
police coercion. They also suggest that the police should prioritise offences
which bear hardest on those |least able to defend themselves. Indeed, they
specifically argue that more resources should be put into offences such as
rape because of the social impact of the offence upon women.

Asoutlined in Chapter 1, influencing policing policy is about affecting
the decisionsabout prioritiesand methods. The police havefiniteresources;
the setting up of adomestic violence unit (or any specialist unit) may have
an impact on the organisation’s ability to respond to other calls on its
services. The emphasis over recent years has been on encouraging the
policeto placegreater priority on areaslike child abuse and sexual violence.
To the extent, therefore, that policing (accepting again that practice has not
always kept pace with policy) has changed in adirection which emphasises
sympathetic treatment of victims of rape and sexual assault, of domestic
violence and of child abuse, and which increasesthe emphasis on the arrest
of spouse abusers, a degree of inequity has been overcome. In this manner
an element of democratic influence has been exercised. Though the law
may still in Jefferson and Grimshaw’ s terms be being applied unequally,
the changes outlined above may nevertheless represent an equalisation of
the odds. Under current conditions, the odds remain stacked against the
abused woman or child who needsthe protection of thelegal system, though
the current trends appear to be towards redressing the balance. Such trends
are, however, not primarily the product of the influence of outside groups,
but rather are part of and reflect a wider cultural shift in which the needs
and concerns of women and children have, albeit slowly, moved
progressively centre-stage.

Delivery of service
A key ‘democratic’ role of policing isto provide a service which protects
basic freedoms in order that individuas may develop their lives. For
sexually and physically abused women and children, inadequate responses
on the part of the police (and the criminal justice system as a whole) have
substantially affected these basic freedoms. This element therefore
concentrates on the degree to which the changesin policy brought about in
policing have addressed this problem, rather than how the changes came
about. The main argument for facilitating the input of a variety of
individuals and groups involved with this area of policy is to bring about
the most effective response possible.

Doubts still remain about the effectiveness of response across all three
areas of policy. For example, it is worth noting the problems with child
abuse investigations in one of the force areas, and the continued concerns
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of women’ s groups in others about the degree to which police responsesto
rape and domestic assault have actually changed on the ground. In terms of
rape and child abuse, there does appear to be strong evidence that these
crimes are dealt with in acompletely different way than was the case 10 or
so years ago. There are clearly still problems, but the available evidence
presented above provides little support for the ‘no real change’ argument.
In relation to domestic violence the findings are less clear. Changes of
policy and practice in police forces were much more limited and patchy.
The changes that did occur were mostly loca initiatives. Some were
regarded as successful in terms on the effect of policing outputs, for
example the sub-divisiond initiative in force D. In others, for example the
domestic violence unit in force B, the overall benefits of theinitiative were
asyet unproven and, indeed, it was quiteforcefully suggested by one senior
officer that little attention was actually ever paid to the process of
evaluation. Local women's groups remained sceptical about the extent to
which useful change had been managed. However, it was not within the
remit of the study to carry out in-depth evaluation of policy-implementation
at the local level, so the data do not provide the basis on which the effect
of policy change on actua policing outputs might be assessed. Overall
though, it would be difficult to argue against the proposition that
developments of policing policy in these areas, particularly regarding the
investigation of rape and child abuse, constitute a significant improvement
in delivery of service.

Responsiveness
This refers to the idea that policing policy should, in some way, be
responsive to public demand. Whilst any significant degree of
responsiveness was difficult to detect in relation to the development of
crime prevention policy, thisis not the case in relation to crimes against
women and children. Indeed, itishardtoimaginethat policing policy would
have changed in these areas either in the ways or to the extent that it did,
wereit not for (organised) public opinion. Thus, for example, thevery issue
of violence against women only properly entered the political arenabecause
of the power of the WWomen’sMovement. The WNC, the refuge movement,
and organisations such as Rape Crisis were powerful advocates on behalf
of victimised women. Inrelation to thetreatment of rape victims, the public
outcry that followed the broadcast of the ‘ Thames Valley’ documentary
ensured that the subject was placed firmly on the agenda.
Itisperhapsinrelationto child abusethat theimpact of ‘ public’ opinion
Isto be seen most clearly. The evolving scandal in Cleveland gave rise to
such strength of public feeling that it was, in the opinion of many of those
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interviewed as part of thisstudy, inevitablethat someform of changewould
occur. As one officia said in relation to the Home Office circular which
followed Cleveland, rather than seeing it as some form of imposition the
police ‘saw it as a lifeboat’. There was little evidence, however, that
policing policy had been particularly influenced by or had developed in
response to anything said or done by local police authorities, or local
consultative committees. In many cases this appeared to be the result of a
lack of imagination and desire on the part of the members of these bodies
rather than resistance by the local constabulary.

Distribution of power

The Home Office and ACPO were probably the key players in bringing
about specific changes in a number of these areas. But the complexity of
the process and the interaction of a number of different players did show
some dispersal of power over the decision-making process. More general
background influencesincluded those of the mediaand public concern. The
actions of pressure groups impinged upon this, and more directly onto the
policy-makersthrough the report of the WNC. Whilst the contacts between
women’'s groups and the local police organisations were rather limited,
there were till some examples of input into policing policy. For this to
happen of course, the police themselves needed to be open to such input.
The breadth of consultation prior to theissue of Home Office circularswas
lessthan wasthe casefor civilianisation (see Chapter 4). However, thelocal
authority associations clearly saw these kinds of areas as* operationa’, and
only withintheir remit in so far asthey had resource implicationsfor police
authorities. Thisisin part no doubt the explanation for the Home Office
concentrating its focus for consultation in these areas upon the police staff
associations, most notably ACPO.

The effect of women’s groups and some pressure groups is far from
easy to describe. Thus, although it is clear that the women’s movement
generally had aprofound impact on the social and cultural landscapewithin
which the policy changes described here took place, individual women's
groups still largely feel excluded from the process of decision-making and
remain highly critical of policing responsesto sexua assault and domestic
violence. However, the fact isthat a number of important changes did take
place, and it appears that some of these changes coincide with the
policy-preferences and priorities of these groups. Their contribution,
individually, to the process of changewasindirect, largely viaad hoc local
contacts or inputs to bodies like the WNC. The development of policy in
this area does confirm the overall impression of a system of decision-
making heavily tilted towardsthe centre. The centreinthiscaseisthe Home
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Officejointly with ACPO. At least inrelation to rape and domestic violence
the two organisations framed policy jointly. Once broad policy had been
agreed at the national level, individua constabularies made plansto act on
the recommendations relatively quickly. The policy-making model,
therefore, whilst containing elements of pluralism — the Home Office
responding to cultural and social pressures from a variety of groups —
neverthel essremains dominated by the centre. It isimportant, however, not
to over-smplify the complexity of the process. Thus, the baance of
influences differsin each of the three areas considered here. With regard to
child abuse, the Home Office, for example, took a largely proactive and
steering role, whereas in relation to rape and sexual assault it was much
more reactive and responsive. By contrast with both these examples, its
profileremainedrelatively low-key inrelation domestic violence, reflecting
afar moreresistant stance on behalf of the police, together with lessinsistent
public pressure for change.

I nformation

Nationally, the quantity and quality of information about policing has
increased a great dedl in the last decade or so. HMIC publishes reports
which include information about what forces are doing about these areas
of policy, and this can be effective in encouraging change.7 It remains
limited, however, and despite occasional examples to the contrary such
reports remain generally uncontested. Locally, the amount of information
available about policing these kinds of crime varied between forces. Force
C had by some way the least ‘informed’ police authority (in terms of the
amount of information released by the chief constable), but in some ways
the most informed in terms of acting to a clear political agenda. The next
‘worst off’ in terms of information was force D, whose leading members
appeared unclear about the exact nature of what the force was doing in
relation to rape, domestic violence and child abuse, and whose minutes
recorded no discussion of these issues during the five years prior to the
study. Forces A and B received a great dea of information from their
respective chief constables generally, and on the areasfocused upon by this
chapter in particular. The difference was that while the police authority in
force B specifically requested much of this information, that in force A
received it amost against its will. In force A, the police and public safety
committee received a good deal of information from the local police upon
which it based an effectiveinput into the formation of local policing policy,
particularly in the example of domestic violence.
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Redress

The notion of redress here is particularly relevant to individual incidents.
To what extent is it possible to change or to reverse police policy and
practice in the aftermath of incidents in which police action has been
considered to be inadequate or ineffective? Could complaints about the
general approach in past instances lead to changes in force policy?
Furthermore, on those occasions when force policy did change, what steps
were taken by the organisation to ensure that this trandated to effective
action on the ground?

First of al, it isimportant to recognise that prior to the period covered
by this study, the police appear to have been particularly resistant to major
changes in policy and practice in these three areas. In other words, the
possibility of redress was very limited. The situation was changed by a
number of major public controversies. Inthe area of child abuse, a number
of casesinwhich children died asaresult of abuseand where social services
departments were deemed to have failed in their duty to protect the child
from harm established the issue in the public mind. Following this, the
problems highlighted by the Cleveland affair had significant repercussions
for child protection policiesin social servicesdepartmentsand policeforces
nationally. The Home Office responded quickly with anew circular and the
Department of Health with the Children Act 1989. The Act represents a
significant shift in the powers given to local authorities, and a significant
increase in the expectations of the services local authorities and police
forces should deliver to children and their families. It encourages new
practices and attitudes in relation to parents, children and other family
members, treating them not as passive reci pients of services, but as partners
who themselves have both powers and responsibilities. As was described
above, at this time the police were especially nervous about the issues
surrounding child protection and were particularly open to policy revision
and change.

In asomewhat similar way changesin policing policy in relation to the
investigation of rape and the treatment of rape victimswas, in part, brought
about by public pressure for redress. In particular, the public outcry that
followed from the example of extremely aggressive interviewing by a
ThamesV alley officer of awoman who had been raped, wasakey influence
in having policy changed there and el sewhere. Changes in the policing of
domestic violence still appear to be less extensive, but as public attention
is focused on this, the chance of redress increases. First there needs to be
an official acceptance that there is a problem with the traditional way of
doing things. How this might be brought about it difficult to speculate on,
but perhaps increased public knowledge and scrutiny of domestic violence
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casesinvolving policeofficersmight be oneavenue. Inaddition, there needs
to be official support for a change in policy and finally there has to be
effectivefollow-up of the change so that real changes occur at ground level.
It is arguable that in terms of child abuse and sexua assault, there was
evidence of change from all three levels. However, women’s groups (and
others), whilst welcoming changes in official policy and the recognition
from senior officers that the previous approach was wrong, still felt that
there had yet to be significant change at the most important level, that of
the individual officer dealing with the problem.

Participation

The nature of the participation of the wider public in the changesin policy
regarding rape, domestic violence and child abuse was varied, often
indirect, but frequently influential. The role of the media in bringing the
issue of the treatment of rape victims to the awareness of the wider public
was central, and as was suggested at severa points above, the women's
movement in general provided the cultural climate within which it became
increasingly difficult for officials in government and the police not to
respond. However, at both national and local levels, this public awareness
produced the pressure for something to be done, rather than led to specific
changesin policy. Once again, it was frequently the personal priorities of
senior Home Office officials who took it upon themselves to respond to
perceived public concerns. Arguably, from timeto timethereisagood deal
of publicity (through the media or otherwise) about some other areas of
public policy to which officials choose not to respond. So there needed to
be an added element, which was that the Home Office officials personal
priorities supported changes. Therole of elected peoplein changes appears
to have been fairly minimal. Although there was general political support
for improvementsin the way that the police deal with these sorts of crimes,
the main initiatives came from the Home Office and the police themselves.
This was certainly true in relation to rape and to the very limited policy
changes attempted in relation to domestic violence, but was perhaps less
true in connection with child abuse. As one Home Office official put it:
“With child abuse | think the Home Office played a major part in getting
the policy established...whereas with rape | think we tagged along'.

At the local level, although there was more involvement of police
authorities than some sources would suggest, it would be stretching things
to say that they actively initiated policy in these areas. Their involvement
usually stemmed from either their own response to, or their police force's
response to Home Office circulars. In relation to domestic violence, policy
change — let aone change in practice — had (by the time of the study) been

164



New policing responses to crimes against women & children

slow and limited. The groundswell of opinion which underpinned change
in the other two areas studied in this chapter failed to impact on policing in
the same manner in connection with domestic assault. Through avariety of
means, however, both sexual assault and child abuse found themselves
fairly high on the agenda for change, conspicuous enough for the Home
Office to feel compelled to examine current practice and to recommend
new practices. Police forces also felt the need to examine their practice
independently of central government scrutiny, or be aware of the necessity
to respond to Home Office guidance. It is probably fair to conclude that
although widespread social pressurefor change existed and was (invarying
degrees) successful, there was no clear mechanism of participation in
bringing change about, and the main role was left for the ‘ experts'.

Notes

1. Seefor example John Patten quoted in the Daily Telegraph 23.3.90

2. For asimilar argument in relation to policies adopted by the National Association
of Victim Support Schemes see Rock, P. Helping Victims of Crime Oxford: Oxford
University Press, 1990

3. See Community Care December 1987.

4. Since the research was carried out, a number of forces have sought to reform the
somewhat cumbersome and over-detailed nature of standing orders. For example,
one of the forcesin the study is presently computerising the system, and dividing
them up into legal information, broad force policy, and procedural guidance.
Weekly force orders will then ssmply go out on the database.

5. The position may well have changed since the fieldwork was carried out. For
example, sincethistimeforce C hasstarted amulti-agency initiative about domestic
violence with input from the local university.

6. For afull history see Rock, P. (1990) Helping Victims of Crime Oxford: Oxford
University Press.

7. Notefor example the recent criticism of Merseyside police by HM| Geoffrey Dear
for its apparent failure to respond to the domestic violence circular.
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