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Abstract 

While there are nurnerous studies of the police, few have addressed the changes in 

policing that have occurred since the turn of century. Pnor studies address issues such as 

police effectiveness, social control, the military mode1 of police organization, police 

socialization, and the relationship between crime rates and the size of police forces. 

Although these studies have providecl insight into dinerent aspects of policing, they have 

not established a wmprehensive understanding of the police as an institution. In other 

words, we have Little understanding of what has caused the police to change. Further, we 

know iittle about the substance and consequences of change. 

My goal is to conduct an exploratory study of changes in policing by examinhg 

the main trends in the Hamilton, Ontario, Police Department between 1900 and 1973. 

Trends in econornics, organization and work are considered. The study provides 

significant findings, which can be understood in relation to the existing literature, and can 

provide new questions to serve as the basis for future research. 

1 explain trends in policing in relation to larger social and historical factors 



including population growth, the changing distribution of crime, and the role of the 

automobile. Change was pluralistic; different factors contributed to  major changes in 

policing. Often, change was the result of extemal circumstances - the larger social 

context provided both the motivation for change and the possible range of alternatives that 

could be implemented. In Hamilton, the twentieth century was a period of considerable 

population growth. At the same time, the city was being transformed by the automobile, a 

revolution that redefmed urban space, patterns of social interaction and the mobility of 

citizens. Over the course of the century, there was a substantial shifi in the distribution of 

criminal offences. It is within this context that significant changes to  policing occurred. 

The police responded to the changing times by changing themselves. The growth 

of the Department paralleled that of the city. The police adopted cars and motorcycles for 

patrols to cope with t r a c  problems and to provide a quick response to citizens in need. 

The Department was completely reorganized and became more professional. At the sarne 

time, the costs of policing were rising. Police chiefs continually struggled to find ways to 

cope with rising wages and declining work weeks. Citizens would be hired, technology 

employed, patrol strategies changed to cope with declining productivity. 

The findings of my research suggest that changes to the Hamilton Police can be 



understood in terms of diffusion theory. The larger social milieu provided not only the 

motivation for change: it liMted the range of possible solutions at any given point in time. 

1 argue that changes to the Police Department were a direct result of their ability to 

adopt innovations. Ultimately, to understand the police we must view them as social and 

historical products. 



For my father, Aylmer Hay (1925-1988), who taught me to see a world full of wonder. 
For my mother, Lorraine Hay, who taught me to follow my dreams. And for my brother, 
Jimrny . 



Acknowiedgmen ts 

Its been a long road. Fust, 1 would like to acknowledge the tremendous contribution that 
my cornmittee, Dr.(s) John Fox, John Weaver and Jack Richardson, made to my 
dissertation. It was humbling to work with such gifted scholars! My supervisor, John Fox, 
deserves special note for his unrelenting drive and cornmitment, without which, an 
onerous task may have become an impossible one. 

1 would like to thank Corinne Jehle, Graduate Secretary in the Department of Sociology, 
for her continual support and advice. 1 would like acknowledge the examining committee, 
Dr.(s) Lott, York, McDermott, and the external examiner Dr. Vincent Sacco, for their 
insightfiil cornments. 

Gordon Torrance, former Chief of the Hamilton-Wentworth Regional Police, heIped to 
answer many of the questions that 1 had about the Department. Your knowledge helped 
me to f l i  in the gaps in the official record. 

A special thanks to Marie Desnoyers, Rosemary Bender and Ian Macredie of Statistics 
Canada for supplying me with resources and time to cornplete my dissertation. 

Down and out - 1 wrote this dissertation sitting at my mom's d i g  room table. It took 
me almost two years to produce the final text - most of the time wondering ifit would 
ever actually be fished. It was one of the most dficult tirnes of my me, but also, one of 
the most rewarding. Thanks mom, for everything! 

Steve Taylor, long time fiend, who in his infinite wisdom, decided the ody way to be 
inspired is to see Calgary in the darkest depths of winter. It worked. 

A special thanks to my brother J i  and to Francis Radford for their generosity. Thanks to 
Edward, Paul, Aleta, Joanne, Susan, Anneli, Brian, Rick, and Michael for always believïng 
in me. Thanks to the Roberts, Lowry and Dueckman families for al1 their help over the 
years . 

Its over now. 1 did it, but 1 didn't do it alone - thank you al1 so very much. Life begins 
again. 

vii 



Table of Contents 

... ...................................................................................................................... Abstract -111 

. . 
Acknowledgments ...................................................................................................... MI 

............................................................................................................ List of Figures -xi 

. . 
........................................................................................................... List Of Tables ..xu 

... .................................................................................................. List of Abbreviations xu  

Chapter 1: Introduction ................................................................................................. 1 

1.1 Aim of the Research ................................................................................................. 5 

........................................ 1.2 The Contribution of the Research to Scholarly Knowledge 6 

....................................................................................................... 1.3 Chapter Outline 10 

.............................................................................................. Chapter 2: Methodology -12 

2.1 Scope of the Study ................................................................................................... 12 

............................................................................................. 2.2 Sources Used ............ : -13 

................................................................................................. 2.3 Research Approach -15 

.............................................................................................. 2.4 Problems Encountered 16 

........................................................................................ Chapter 3: Literature Review 21 

............................................................................................. 3.1 Work ................... ... 21 

.......................................................................... Personality and A ttztude -22 
................................................................ ........................ Use of Force .. -23 

........................................................................................................ Stress 25 

... 
Vlll 



................................................................................. 3.3 Social Control ................... .. -32 

3.4 Police Effectiveness ............................................................................................... -40 

......................................................... 3 - 4 1  Crime and the Size of Police Forces 40 
............................................................... 3.4.2 Patrol and Police Effectiveness -43 

3.5 The Present Research in Relation to Pnor Research ....................... ... ................... 47 

Chapter 4: The Changing Context of Policing 1900- 1973 ............................................. 50 

4.1 Population ............................................................................................................. -51 

4.1. 1 PopIatzon and the PoZzce ......................................................................... 53 

4.2 The Infiuence of the Automobile ..................................... .. ...................................... 60 

4.3 Changes in Crime ................................................................................................... -70 

4.3.1 m e  Pre-Prohibition Era: 1900-191 7 ....................................................... -73 
4.3.2 Transitional Era: 1918-1945 ......................... ... ...........-.............. 75 
4.3.3 7he Modern Era: 1946-1973 .................................................................... 78 

Chapter 5: The Econornic Basis of Policing .................................................................. 81 

Trends Police Expenditures 

and the Police 

5-3 The Rise of Police Unions ...................................................................................... -91 

5.4 Trends in Police Wages .......................................................................................... -97 

5.5 Coping with Rising Wages .................................................................................... 102 



............................................................................... 5.6 Trends in Revenue Generation 108 

.................................................................................. 5.7 Sumrnary ...................... .. -113 

Chapter 6: Organizational Change ......................... .. .............................................. 116 

............................................................... 6.1 Factors that led to Organizational Reform 118 

......................................................................... 6.1. I Sire artci Reorganzzation 119 
........................... 6.1.2 me Automobile. Crime and l n f o ~ i o n  Management 123 

.......................................... 6.1.3 Chie f Lnwrence and Organia f ional Change 126 

............................................. 6.2 Organizational Change. Understanding the Reforms 130  

.................................................... 6.3 The Consequences of Organizational Change 1 3 7  

6.4 Summary .................... ...... ............................................................................. 139 

Chapter 7: Trends In Police Work .................................... .... ..................................... 140 

....................................................................... 7.1 Police Work In Historie Perspective 141 

7.2 The Impact of Technology on Patrol Work ............................................................. 147 

7.2.1 Tramportat ion: The Adoption of Cnriser B a d  Patrol ............................ 149 
7.2.2 Communications: From Cali Boxes to Radio Communications ............... -152 

.......................................... 7.2.3 n e  Comequences of Technological Change -155 

...................................................................................................... 7.3 Professionalism -160 

.......................................................................... 7.4 Police Work and Social Control 1 7 1  

............................................................................................... Chapter 8: Conclusion 179 

.............................................................................................................. Bibliography 203 



List of Figures 

.............................. .................................. 4.1 City of Hamilton Population by Y ear ... -5 2 

4.2 Size of the Hamilton Police Force by Year ......................................................... 54 

4.3 Passenger Vehicles per Thousand Residents by Ye ar. .................... .. ................... 63 

..................................................................... 4.4 Distribution of Offences (Yo) by Year 67 

.................................................... 4.5 OEence Rates per Thousand Residents by Year -68 

........................................................................................... 4.6 Crime Rates by Year -71 

............................................................ 5.1 Police Expenditure by Year ................ ..... -83 

................................................................. 5.2 Police Expenditure per Capita by Year 8 5  

............................................. 5.3 % of Municipal Expenditure spent on Police by Year -86 

5.4 Ratio of Payroli to Expenditure in % by Year .......................................................... 88 

5.5 Average Departmental Wage by Year ...................... ..... ........................................ 99 

........................................................................................ 5.6 Average Wages by Year 101 

.............................................................. 5.7 % of Offences Resulting in Fines by Year 109 

.................................... 5.8 Police Receipts by Year .... ................................................. 110 

.......................................... 5.9 Ratio of Police Receipts to Expenditures in % by Year I l l  

.......................................................................... 6.1 Department Composition by Year 121 

.................................................................. 6.2 Department Composition in % by Year 122 

6.3 Departmental Organization 1953 .......................................................................... 131 

xi 



6.4 Departmental Organization 1973 ..................... ..... ........................................ 132 

.......................... 6.5 IACP Organitational Mode1 For Mid-Sized Police Departments 136 

7.1 Offences per Constable by Yea r. .......................................................................... -145 

7.2 Resignations and Dismissals in % by Year ............................................................. 168 

.................. ............................................ 7.3 Resignations and Dismissals by Year ... 169 

7.4 % of Thefts Prosecuted by Year ............................................................................. 175 

xii 



List of Tables 

5.1 A Cornparison of the Denved Average Annual Departmental Wage and Actual Wages 
Paid to First Class Constables (in 197 1 $). . . . . . . . . . . . . . . . . . . . . . -. . . . . . . . . . . . . . . . . . . . . . . . . ... . . . . . . . . . . . .100 

7.1 Numbers of Cars and Motorcycles used by the Hamilton Police, 1926- 198 8.. . . . . . . . - 1  5 0 



Chapter 1: Introduction 

Like many elements of our everyday expenences, the police appear as an 

inevitable feature of social life Yet modem policing, as a government sanctioned form of 

social control, is a relatively recent phenornenon. For most of human history police forces, 

as we know them, did not exist. While al1 societies have forrns of social control, the police 

represent a modem solution to social problems. The first 'modem' police force began in 

1829 in London, England. It was a part of rnuch larger legal reforrn instigated by Sir 

Robert Peel. The spread of police forces was very rapid, and by the twentieth century 

police forces had becorne a fixture of urban Me. Since the tum of the century, police 

forces have undergone tremendous change. To understand the police we must understand 

the changes they have experienced and why these changes have occurred. 

In the twentieth century, policing in Hamilton was revolutionized in many ways. 

At the beginning of the century, the police had a general social welfare orientation, 

running shelters for the homeless, operating ambulance services, counselling juveniles, 

and delivenng relief to the poor. Most crimes were drinking offences which required a 

particular physical enthusiasm on the part of constables to resolve. Their modern 

counterparts are faced with a mobile population, enormous t r a c  problems and the 
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proliferation of property crime. The result has been a massive change to the distribution 

and arnount of crime. Traffic issues such as safety have always been a police concem, but 

the widespread use of automobiles made police work very different in the 1970's than it 

was in 1900. It would be difficult to see the police as immune to change in the face of the 

massive changes occumng to the larger social context. 

The twentieth-century was a penod of unequalled technological change for the 

police. The biggest change was the transformation of police patrol from a physically 

demanding pedestnan activity to a technologicaily intensive, automobile-based operation. 

Other changes were also important. There was technological innovation in aimost all areas 

of police work. In 1900, police communications were Iimited to dl-boxes and 

telephones. Eventuaily mobile radios and cornputer-based systems revolutionized police 

communications. Technological innovations also advanced criminal investigation. New 

technologies from fingerprinting to blood-testing, from video cameras to breathdyzers al1 

advanced the cause. Computers revolutionized the ability of the police to process 

information. It is difficult to conceive of the police without these technological 

innovations, yet at one time the police had to fùnction without them. 

Changes to police work reflected the changing times. While technological 



innovation and the changing demands placed on the police both propelled changes to 

police work, other factors were also significant. In the twentieth century, many police 

forces became unionized (or formed union-like associations) which had a direct impact on 

working conditions, benefits and wages. Unions aiso rearranged the po wer stxucture 

within police departments by fiagmenting the traditional power-based hierarchy. At the 

same time, the police becarne more professional. Skiiis, training, and educational 

attainment becarne more important. Eventually, skills would eclipse seniority as the 

primary basis for promotion. Both the content and the social relations of work changed. 

On an organizational level the changes were just as profound. The military mode1 

of organization was replaced with a corporate style of administration. Ranks becarne 

standardized and differentiated fiom organizational structure. Considerable specialization 

occurred alongside the technological, professional and administrative revolutions. The 

police force increased in size almost tenfold between 1900 and 1973. What had been a 

smail community organization was transformed into a medium size corporation in less than 

75 years. 

Over the twentieth century, economic factors motivated change. The cost of 

policing increased dramatically, and the police consumed greater and greater portions of 
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the overall municipal budget. Increasing costs would be a factor in the rise of civilians in 

police work. Economic factors influenced many aspects of policing including: recruiting, 

resignations, the level of police services, the use of civilians, and technological innovation. 

Econornic factors were critical in the relation between the police and municipal 

govemment. The economic organization of policing was filied with fiscal tensions among 

police administrators, the police association, and municipal politicians. 

Social science studies of policing have been conducteci examining a wide range of 

concems, including socialbation (Vincent 1 990), social control (Ericson 1982, 1989, 

Harring 1983, Forcese 1992, Bontch and Hagan 1987), organization (Stinchcornb 1980, 

Steinman 1986, Reiser 1974, Sherman 1975, S b s  and Peterson 199 1, Van Maanen 

1975), and police effectiveness (Clarke 1978, Clarke and Hough 1 980, Bright 1965, 

Farmer 1978, Herbert and Rich 1980, Kelling et al. 1974). Few, however, have considered 

how the police have changed over time. Though some of these studies are valuable in 

their own way, taken as a whole, Our knowledge of the police is ahistorical and 

fiagmented. We see them as independent of the social and historical circumstances that 

have shaped them. 



1.1 Aim of the Research 

At this point two things are apparent: the police have undergone substantial 

change, and there is a shonage of research in this area. Accordingly, the primary aim of 

this study is to conduct an exploratory analysis of trends in policing in the twentieth 

century. Furthemore, the study attempts to portray the police1 in a more comprehensive 

manner to redress the fiagmented nature of our present knowledge. Both the temporal 

and holistic nature of this study distinguish it fiom prior police research. 

To achieve this objective, the study examines the major trends in the Hamilton 

Police Department between 1900 and 1973. Changes in policing do not represent a 

progress to some ideal or inevitable development; rather they are seen as the response to 

changing social, econornic, technologicd, and demographic reaiities. Equally, changes do 

not appear to reflect some underlying unchanging essence or uniformity that is beyond 

extemal influence. The police are not seen as controllers or liberators, as oppressors or 

victims, as servants of the elite or working class heroes, but as an institution that has 

changed dramatically in a relatively short period of time. The central theme here is that the 

1 

Police or policing, as used here, refers to a composite of work, 
organization, technology, and finance. 
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police can only be understood in relation to their changes and their changes result fiom 

larger social and hist orical forces. 

1.2 The Contribution of the Research to Scholarly Knowledge 

The study fills a need for the long term analysis of policùig. Additiondy, it 

considers issues raiseci in the literature on the police. 

The social control activities of the police (Ericson 1982, Boritch and Hagan 1987, 

Reinerl991) have been prominent in prior research. An important issue is how the 

expression and extent of police control activities changed. If'the police are "reproducers of 

order" as Ericson (1982) suggests, then we must consider the problem of order 

histoncally. Were the challenges to order uniform or does social disorder Vary across 

hinorical periods? How effective are the police in this role? What have been the 

consequences of police control activities? The present study addresses social control 

issues by identimng the changes to police activity that have occurred in the twentieth 

century. 

Another issue raised in the literature is the relationship between the size of police 
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forces and crime (Weliford 1974, Swimmer 1974, Loftin and McDowell 198 1, Koenig 

1996). This question has been a common one in crirninology. In the present study the 

evidence from Hamilton will shed new light on this issue. Equally prominent and closely 

related in the literature are studies evaluating police effectiveness (Kelling et al. 1974, 

Clarke 1978, Felson 1994). Most of these challenge the traditional assumptions 

conceming the efficacy of police patrol as a deterrent to crime. The present study extends 

this literature by examining changes in police patrol in Hamilton and the assumptions that 

patrol was based on. 

Another area of importance is the military model of police organization (Cain 

1979, Fairchild 1984, Stinchwmbe 1980, Auten 198 1). In the past, researchers have been 

critical of the militaty model of police organization. The present study looks at police 

organization in a more comprehensive manner, from the perspective of overall 

organization change. While the rnilitary aspects of police organization were important, 

many other changes are worth considering such as organizationai reform, standardization, 

specialization, and the increased emphasis on administrative skills and professionalization 

of police management. 

Equally significant is the behaviour within police organizations. Vincent (1990) 
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looks at police socialization fkom the perspective of police culture. His work raises the 

question whether police culture is a significant factor in shaping police practises and 

attitudes, or is police culture a response to factors in the larger social milieu? The present 

study, although not concemed directly with police culture, can shed iight on this question 

by exarnining the role of the larger social context in police culture. Additionally, the study 

complements Vmcent's work by addressing issues including recruiting, resignations and 

dismissals, the nse of a police association, police wages, and the changing distribution and 

content of work. 

The study aiso considers the economics of policing, an area that has not received 

adequate attention in the past. Prior research has not adequately addressed the econornic 

bais of policing. These issues provide a unique view of the police: how they allocate 

resources, especially in the face of public demands; the resources they require to function; 

and their unique status as a public institution. Econornic factors provided many of the 

interna1 tensions and conflicts between constables and management. In many respects, 

these tensions define modem policing. Almost everything about policing has an econornic 

dimension or econornic consequences, and while it is not rny intention to reduce the police 

to economic factors, it is impossible to ignore these factors. 
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In addition, the research makes important contributions to the literature on the 

history of policing. The histoncal contribution of the research builds upon earlier studies 

by Monkkonen, Marquis, and Weaver. Monkkonen's (198 1 a) work on the development of 

urban policing is a unique contnbution in the extent of its coverage and the substance of 

its fïndings. Many of Monkkonen's observations are relevant to Hamilton. The police in 

Hamilton, like their American counterparts, acted as agents of moral order, they fulfilled a 

social welfare role, and they eventually shifted their orientation fiom social welfare 

towards problems of crime and trafnc. Monkkonen's work serves as a historical reference 

point for this study. 

While there are few historical anaiyses of Canadian police forces, Marquis's 

(1993) andysis of the Canadian Association of Chiefs of Police is an important 

contribution. Key themes identified by Marquis, such the importance of technological 

change (especially the role of the automobile and information processing), the relationship 

between local governments and law enforcement, and the rise of police professionalism, 

were al1 evident in Hamilton as well. Perhaps Marquis's main contribution is the 

understanding that police issues transcended localities that different police forces faced 

sirnilar problems and required similar solutions, and that, the solutions that police chose 

were not always obvious or inevitable. My study reinforces Marquis's findings by 



providing a relevant case study at the local level. 

In terms of local history Weaver (1 990% 1990b, 199 1, 1995) has made a 

considerable contribution to Our understanding of the history of crime, policing, and the 

courts in Hamilton. While the findings of Our analyses tend to agree, we differ in 

perspective. In contrast to Weaver's namative approach, 1 rely more on quantitative 

idormation. Also, Weaver tends to emphasïze the poiice in reIation to the criminal justice 

system where 1 am more concerned with the larger social context. Whiie some changes to 

policing can be traced to the cnminal justice system, many were rooted in other social 

factors. My intention is to build on Weaver's contribution by viewing the police in more 

detaii. 

1.3 Chapter Outline 

The dissertation is organized into eight chapters. Chapter two covers 

methodological details and issues. It includes interdisciplinary issues in addition to 

delimiting sources used, problems encountered, and scope of the research. Chapter three 

examines theoretical issues. This includes a discussion of historical and sociological ideas, 
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and the implications they have for our understanding of change. Chapter four examines 

how the police have been shaped by the larger social conte-. It focusses on changes in 

population, the influence of the automobile, and the changing distribution of crime. 

Chapter five explores the econornic bais  of policing. Issues of police expenditures and 

wages are central wncems here. Ln chapter six, organizationai change is exarnined. Of 

particular note is the departmental re-organization that occurred after World War KI. In 

chapter seven, 1 consider issues of work and technology including professionalkm and 

specialization, and the influence of technology on work. Ln chapter eight the results of the 

study are assessed in relation to substantive and theoretical concems. 



Chapter 2: Methodology 

This chapter addresses the specific methodologicai concerns of the study 

including, selection of the subject, scope of the research, problems encountered, the 

research approach, and the k t s  of the study. The Hamilton police were chosen for 

pragmatic reasons. Both the availability of adequate historical records and a ves, limited 

research budget made alternatives unfeasible. 

2.1 Scope of the Study 

The prirnary goal of this study is to explain changes in a single police department, 

not to develop a universal or generic model of the police. The research is an exploratory 

analysis of social change within the Hamilton Police Department between 1 900 and I 973. 

1 combine social history with descriptive statistics in order to explain trends in policing. 

The study covers the period fiom 1900 to the founding of the Harnilton- 

Wentworth Regionai Police in 1974. In Hamilton, the period between 1900 and 1973 

was a formative penod for modem policing. The tum of the century provides a 

convenient starting point because many of the nineteenth century pactises were still in 



place. In 1974, the Hamilton Police Department was reformed into The Harnilton- 

Wentworth Regional PoIice. The transition fiom a city to a regional police force is a 

considerable topic in its own right, and deserves more attention than can be provided 

here. Therefore, 1973 serves as an appropriate end point for the study. 

The research attempts to portray the Department in a comprehensive way to 

facilitate Our understanding of changes to policing. The economics, organization, work, 

technology, and the historical context of policing are aii considered. These areas are 

treated topicaiiy for the purpose of presentation. ObviousIy, they are interrelated on a 

fundamental level. Issues of work are related to issues of technology, organization, and 

economics. For example, we must look beyond the economics of policing to understand 

how the economics of policing have changed. We must look at social factors, changing 

technology and the changing demands placed on the police. The different aspects of the 

Department are seen in relation to each other and to the larger social environment. 

2.2 Sources Used in the Study 

The research in this dissertation is based on both prirnary and secondary sources. 

Al1 primary sources used in the study are located in the archives of the Hamilton Public 



Statistical information was used to establish trends in policing. The most 

important primaiy sources were the Hamilton Police Annual Reports (I3PA.R) and the 

more recent departmentai statistical repork2 These reports provided statistical surnrnanes 

of police activity. The City of Hamilton Financial Records provided crucial fiscal data. 

The statisticai information in these primary sources was supplemented by secondary 

sources including the Historical Statistics of the United States and the Kistorical Statistics 

of Canada. Weaver (1982) provided data for the numbers of automobile registrations in 

Hamilton. 

Both pnmary and secondary sources were necessary for identifjing the historical 

facts behind the trends in policing. Local newspapers played an important role in 

identifjring key issues and events. Other police documents, such as the division defaulter's 

book and personnel records, were also used. Unfortunately, during the research phase of 

this study, the Minutes of the Police Commission and Departmental photographs were not 

available. Where possible, primary sources were supplemented by secondary sources, 

-- 

2 

The following years were missing: 1900- 1904, 1 906- 1 908, 19 10, 19 14, 1 9 16, 
1918, 1919, 1923, 1930, 1965. 
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including Weaver (1 9904 1990B, 199 1, 1999, Marquis (1 987, 1993), Schu11 (1 978), 

and Rogers (1984). These secondary sources provided details on policing and local 

history. 

2.3 Research Approach 

Due to the interdisciplinary nature of the study, there is no research design in the 

traditionai sense. The first step in the process was to obtain main trends £iom historical 

documents; most of these were contained in the Hamilton Police Annual Reports and the 

City of Hamilton Financial Records. The next phase of the research required the use of 

historical sources to explain trends. Where possible, primary sources were used. Due to 

the limitations of the records, secondary sources were required to augment archival 

materials. 

Statistical surnrnaries are usefùl for most aspects of policing. Trends have 

descriptive value as summaries of characteristics or activities, but taken alone they cannot 

explain anything. Even multivariate analyses cannot, in themselves, explain why a certain 

pattern or relationship occurs. Typicdly, sociologists rely on theory at this point to make 

the causai connections. For this study, explanation is more historical in character, i.e., 



explanation is rooted in events, not theory. However, in contrast to historians who 

develop narratives by using some events to explain other events, the approach taken here 

is to use events to explain trends. In this sense, the study represents a hybrid of 

sociological and histoncal methods, because it examines the role of specific events in 

relation to general trends. 

2.4 Problems Encountered During the Research 

Several problems were encountered dunng the research including Mssing data 

and incomplete records, the deteriorating condition of records, changes in content, records 

that were not equally accurate for al1 aspects of policing, changing categories or 

definitions in reports over time, and problems of cornparison. 

In contrast to the probability based sarnples used in the social sciences, sarnples in 

historical research requires evidence of some form, usually written documents, through 

which facts are established. Because explanations are based upon limited evidence, 

histoncal explanation can be controversial and subject to debate. In contrast to social 

scientists where theoretical issues can be divisive, historians typically argue about the 

facts @ton 1967). For the historian, two kinds of situations are particularly problematic: 



those where there is too much information and so the historian must be selective in 

choosing the evidence, and the opposite scenario, where too litîle information exists. In 

the latter case, historians must attempt to reconstruct the facts from evidence which may 

not be sufficient. For this study, missing and incomplete data were the most serious 

problem. Some police annual reports were missing, and even the most comprehensive 

reports left out rnany details of policing. The most problematic areas were Departmental 

organization and the specific details on police work and benefits. These areas were not 

wvered adequately in the existing records. 

In a few instances the physical condition of records was a problem. Some early 

records were illegible or had been defaced or altered. While the condition of reports was 

generally acceptable, some had deteriorated physically to the point where they were 

difficult to read. 

Another problem was the continua1 change in the content of the annual reports, 

making it difficult to construct tirne series in some instances. There was also considerable 

variation in the accuracy of items contained in police records. Some items appear 

accurate, such as the police budget or the size of the force, some are Iess so. For 

example, the fact that police treat both crirninal and trafic offences informally on many 
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occasions leads one to suspect the accuracy of officiai reports. When comparing different 

aspects of policing using statistical information alone we must remain sensitive to the fact 

that each of these items may Vary in their overall accuracy. 

Problems of accuracy were compounded by changing categories or definitions. 

Ofien direct interpretation was problematic due to changing definitions or categories. 

Categories in reports changed because of changes in federal, provincial, or municipal law. 

Changing categories also reflect changing tirnes and changes in the demands on the police. 

Changing categories for crüninal and traffic offences provided challenges to interpretation. 

When these problems were enwuntered, data were aggregated into a single category. 

Even when records were relatively accurate, comparisons were difiicult to make 

because police activity changed over time. Issues like productivity can be confounded by 

a myriad of factors including: length of the work week; technology used; specific details 

on the work performed; changing fûnctions of the department; information processing 

required of officers; and the changing content of police work over time. We cannot talk of 

productivity as  if it were a single thing. Without knowledge of significant events, such 

comparisons can be very misleading. 
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Some problems could be deait with. For exarnple, because we can take inflation 

into account, dl dollar values used in the thesis (except where noted) were converted to 

constant 1971 dollars using the consumer price index in order to facilitate cornparison. 

Fiscal cornparisons can be quite meaningful. Also, the fact that considerable effort went 

into making financial statements accurate makes the evidence in this area unique. 

Another type of comparative problem involves viewing past events and practises 

through current values or a sense of historical inevitability. There is no doubt that some 

aspects of the police exhibit cumulative or progressive features. Improvements in 

technology, training and knowledge can al1 accumulate over tirne. W e  1 do not wish to 

deny that progressive aspects of policing exist, 1 do not view the police only in terms of 

them. 

Alternatively, changes in policing can be viewed as responses to shifting social, 

economic, technological, and demographic realities - not uniform or inevitable progress. 

Certain characteristics may be more suitable in certain contexts than others; Le., changes 

reflect the changing context, not movement towards an ideal. Since the context in which 

police exist does not change towards a pre-determined end, changes in policing cannot 

really be seen as being progressive - they are better understood in relation to specific 
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events. An example can illustrate this point. Early in the century, police work was defined 

by constables walking a b a t .  The intimate personai style of policing was eciipsed by 

technologically intensive cmiser-based patrol in an effort to 'professionalize' and 

'modeniize' the force. By the 1980's, as the technological revolution continued, the public 

and police administrators seemed to value a more cornmunity-based style of policing as the 

shortcomings of the technological revolution became apparent. In a sense, the change in 

attitude represented a retum to a more traditional mode1 of police patrol. Thus, it is not 

sirnpiy a matter of progress, of one form displacing another. It is a matter of understanding 

changing demands made on the police and how they choose to respond to these 

c haIlenges. 

The distinctions made in this chapter and the rationale for interdisciplinary study 

should become clearer as we look more closely at the previous research on the police in 

the next chapter. Indeed, the police appear dserently because they have been viewed 

fiom distinct vantage points. Some of these differences result fiom the inherent tension 

between sociology and history. 



Chapter 3: Literature Review 

The purpose of this chapter is to review pnor studies on the police and situate the 

present research in relation to them. Prior studies in the areas of work, organization, 

social control, and police effectiveness are considered. Each of these areas raises questions 

that are relevant for the present study. 

Previously, the police have been a subject of interest to both historians and social 

scientists. Both of these approaches have contributed to our knowledge. Hîstorical 

studies have provided knowledge conceming the origins of modem policing. Social 

science research has wntnbuted valuable knowledge of specific aspects of policing. Taken 

together, both historicai and social science perspectives provide a foundation for the 

present study. 

3.1 Work 

Prior research on police work has focused on the areas of personality and attitude, 

isolation, use of force, and stress. In this section the findings of these studies are outlined. 



3.1.1 Personality and Attitude 

Research suggests that in contrast to stereotypical images of police there is no one 

police personality. Hadar and Snortum (1 975: 37) found that there is little evidence of 

either a police personality or an "insidious enculturation process." The relationship 

between the individual and the culture of policing is reciprocal not unidirectional (Vincent 

1990: 8). Stili, emphasis on conformity and discipline are signifiant aspects of the 

socidkation process for police officers (Van Maanen 1975: 220). 

In general, attitudes towards work change over t h e .  Van Maanen (1 975 :207) 

suggests that recmits enter highiy motivated but this changes quickly. Around age 

twenty-six enthusiasm wears off and reaches a low point by age thirty; then morale 

improves until age fifty where it reaches a plateau (Ferdinand 1980: 47). Rafky 

(1975 : 19 1) found that individuals with more years of service were more cynicai about the 

public. A number of factors may account for changing attitudes. In part, they may refiect 

the unfilled expectations of new recruits. Most work involves relatively minor problems - 

but most training has to do with fighting crime, creating role contlict and false 

expectations (Vincent 1990: 48-9). The isolation of the police from mainstrearn society 

may account for some attitudinal change. Policing is a very insular occupation (Johnston 

1988: 56). The longer that individuals work in the police, and the higher their rank, the 

more likely they are to socialize only with other police (Vincent 1990: 100). Police 
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isolation is their own choice. They prefer shop talk and shared comrnon interests with their 

peers (Vincent 1990: 102). Also, they prefer to socialize among themselves because they 

grow tired of listening to people's cornplaints about police (Vincent 1990: 102-3). 

Some difTerences in attitude are likely attributable to generational factors. Older 

officers are used to military style discipline - they are ready to fight if the situation calls 

for it (Vincent 1990: 44-50). Additionally, they oppose radical change and remain critical 

of educational requirements (Vincent 1990 : 44-50, 124). In contrast, young officers reject 

mifitary style discipline, avoid involvement where possible and are more educated Orincent 

1990: 44-50, 124). Conflict e is t s  between the established police rniddle management and 

the newer, more educated, recruits. For older officers, some of the cynicism may result 

fiom their inability to conform to the changhg public expectations of the police. 

Generational dserences suggest more than different attitudes - they imply that police 

work has changed. This observation raises the questions, why has police work changed 

and what has brought about the changes? 

3.1.2 Use of Force 

There are few organizations that expect more discretion from entry-level personnel 

than the police (Stinchcombe 1980:50). The use of force is one area in which discretion is 

important- Force has served different fùnctions for the police. Traditionally, force was 



used in three situations: to punish wrong doers; to obtain confessions; to uphold the 

personai dignity of the police officer (Haller 1976: 3 18-20). Force was also used for self 

defense or to ensure compliance with the law. It is important to point out that the use of 

force is not guided solely by legal definitions. The use of force seems rooted in 

established police noms that individuals leam via socialization. The occupational sub- 

culture of police specifies when, why, and against whom, violence is justZable (Waegal 

1984: 145). 

The use of force has broader implications. It conflicts with both public 

expectations of the police and the professional image that police administrators want to 

establish. For example, Vincent (1990) found it dficult to get information on police 

brutdity even though officers seemed to acknowledge it as an issue. Aiso, the use of force 

has been a rationdization for the male domination of police work. Vincent (1990: 125-6) 

found that officers were opposed to women becoming constables because they felt it 

would weaken their solidarity as a group, and because wornen were judged to be of littie 

use in violent situations. Over the years the attitudes towards women have changed 

somewhat, and they are now perceived as having the ability to work as effective officers 

(Vincent 1990: 172). Aithough the need for force is only occasional, it has made the police 

resistant to change. 



3.1.3 Stress 

Stress is cornmon in police work. Sources of stress include: coun leniency, 

administrative policies and papenuork, inadequate equipment, community relations, the 

negative image of police, (ECroes et al. 1974: 146-54), boredom, and the lack of public 

consensus on both police and social issues (Vincent 1990, Vollmer 197 1). 

Often police work involves long periods of boredom interspersed with stressfùl 

encounters with the public (Vincent 1990: 77). Police officers perceive themselves as the 

"blue race" (Kroes et al. 1974: 154). Officers come to expect abusive rather than fiiendly 

encounters with the public (Vincent 1990: 65-6). The police feel continuaily harassed by 

anti-police views held by many members of the public (Hadar and Snortum 1975: 53). 

"The persistence with which scom is heaped upon them [the police] sometimes makes one 

wonder if many persons are left in this country who do not believe that every policeman is 

compt (Vollmer 197 1 : 87)" Interestingly, this self-perception contradicts public opinion 

surveys which view the police favourably (Griffiths and Verdun-Jones 1994, Brillon et al. 

1984). Perhaps these differences can be accounted for by the type of everyday 

encounters officers have with the public which may be quite stressfkl. 

The lack of public consensus makes police work stressfil. The police are 

scapegoats for the inability of the public to reach consensus (Vollmer 1971 :86). Because 
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laws can Vary markedly in terms their public support, it can be difficult to police a society 

that is divided on social issues. Some issues can be divided dong age, class, religious, 

race, or gender lines, but others do not fit into categories well. For exarnple, the 

enforcement of repressive laws (gambling, prostitutio~ and alcohol violations) alienates 

the police from large numbers of people "in al1 walks of life (Vollmer 1971:86)." If such 

laws are enforced, the police are seen as oppressors, and ifthey are not enforced then they 

are seen as cormpt or impotent. Ln reality, social problems cannot simply be solved by law 

enforcement. "There is no magic in law enforcement to produce the virtues of sobnety, 

morafity, and decency (Voilmer 197 1 : 1 OO)." The police have an impossible task. Moa 

social problems are beyond the means of the police to resolve, yet there is a public 

expectation that the police can deal with such matters (Griffiths and Verdun-Jones 

1994:83). 

Police deal with stress informally. Police develop strategies for establishing role 

distance during stressful situations (Moyer 1986:363). In other words, they find a way to 

detach themselves from situations that they find dificult to deal with. Officers overcome 

the day to day stress informaily by joking, i g n o ~ g  citizens, denying danger, and playfûl 

pranks (Moyer 1986:373). These informal approaches have questionable effectiveness. 

Vicent (1990:76) suggests that due to the arnount of stressful situations the police face, 

officers should be taught both stress-awareness and how to deal with stressful situations as 

a part of their training. Indeed, training often focused on issues related to 



professionalization and ignored the actual needs of constables on the streets. In part, 

police work was, and is, stressful because of its nature but also because constables were 

never given proper training for the realities of police work. Changes to work and training 

remain important considerations for the understanding of stress. 

3.2 Organization 

The police, as an organization, should be seen as one aspect of urban development 

(Monkkonen 1982: 576-7). In Canada, the origins of municipal police forces predated the 

Mounties by a generation (Marquis 1993:5) Although crime was an issue, the adoption 

of poiice s e ~ c e s  was a part of the reforms to municipal government (Marquis 1993:25). 

Initially, the police differed fiom their modem counterparts in the range of social services 

they provided. They provided shelter for the homeless, operated ambulances and were 

involved in a range of public service activities (Marquis 1993). Traditionally the police 

were "fiont-line social workers (Weaver 1 WOa: 82)." 

Around the turn of century, national and international police associations were 

formed to deal with police concerns. The most important were the International 

Association of Police Chiefs (IACP) and the Chief Constables Association of Canada 

(CCAC). Refonners within the IACP wanted to professionalize police by making them 

more like the rnilitary, by centralking power, and by eliminating the social-servicdwork 
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elements (Marquis 1993 59). The CCAC was formed in 1905 to address police concems 

on a national level (Marquis 19935). Because police services were not centralized, 

formation of the CCAC was the beginning of a "national police consciousness (Marquis 

1993 :56)." Organizational reforms were important precursors of modem policing. 

Initidy, police organization was based on a quasi-military model. The rnilitary 

model of police organization was a hierarchical structure based on military rank and 

infùsed with a military style discipline. Military organization was used in American police 

forces to root out comption early in the century (Franz and Jones 1987: 153) and to 

provide combat readiness to fight the war against crime (Stinchcombe 198052). The 

rnilitary model may have been a response to local corruption in Arnerica, but in London 

the Metropolitan Police had a military character fiom its inception in 1829 (Gash 

196 1 :497-98). 

The military analogy should not be overdone. The degree of rnilitary emphasis 

varies fiom police force to police force (Fairchild 1984: 189). Within police culture, 

militas) ideals confiicted with the realities of police work. The formal quasi-military 

bureaucracy espoused certain standards of conduct that were at odds with the culture of 

policing, which included "boozing, wenching and horseplay," and at times, criminal 
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activity (Punch 1984: 3). Police work and mili tq service were not inherentfy compatible. 

For the nineteenth-century London Metropolitan Police, those with prior military 

experience tended to resign prior to t hose with no rnilitary experience (S hpayer-Makov 

1990: 12). Although Sir Robert Peel, the architect of modem policing, drew on military 

experience to establish the London Police, he envisioned its developrnent as separate and 

distinct fiom the military (Gash 1961 502). Auten (1981 :67) suggests that the police were 

organized dong rnilitary lines because "there were no other models to emulate," not 

because the military model represented the proto-typical police force. Even in the 

nineteenth century, there was no one military model that defined police organization 

(Emsley 1 984). 

Most observers are cntical of the military tenure of police departments. They 

suggest that the military mode1 has been ineffedive because there are basic difEerences 

between military and police fûnctions (Auten 198 1 :67-75, Fairchild 1984: 192). Military 

discipline differs from police discipline because constables have much more discretion 

than low ranlcing military personnel (Fairchild 1984: 192, Punch 1984: 5). What traditional 

rnilitary organization produced was a machine (Auten 198 1 :7 1) and this conflicts with the 

informed discretion that constables required to perform effectively. A basic goal of the 

police is to maintain the peace, not to eradicate an enemy or engage in military style 

exercises (Fairchild 1984: 197). Fairchild sees organizational specialization as the solution 

to the problems of the military model. S he suggests that by separating the military and 
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peace keeping fùnctions of the police, the need for complete organizational reform can be 

avoided (Fairchild 1984: 198). 

Some police reformers suggest that democratic alternatives to the miIitary mode1 

exist. The motivation for such reforms is to redress the balance of power between the 

police and the camrnunity. On one hand, if the police are divorced fiom the community, 

they become an occupying military force; on the other, if they are controlled by the 

community conflict and partiaiity results (Stinchcombe 1980: 60). Johnston (1988:62) 

beiieves that, within lirnits, some democratic reform is necessary, but reforms need to be 

flexible. Cain goes further. She maintains that the police must be rendered vulnerabie to 

community pressure or we end up with either paternaiistic or authoritarian police - not a 

democratic institution (Cain 1 979 : 1 54). Alternatively, Bayley (1 976: 196) maintains that 

police reform cannot simply be aimed at the police; the pubPc must also change. It is not 

clear if the democratization of the police is a realizable goal. The "value mnfiicts of 

democratic society create conditions undermining the capacity of police to respond to the 

mie of law (Skolnick l975:6)." 

Democratic reformers seldom acknowledge the non-partisan ethos that was 

intnnsic to some nineteenth-century police forces. Initiaily, the police were, in theory, 

required to maintain a non-partisan position on many social issues. In contrast to many 

American police forces, which were infiuenced by local politics and interests, members of 



the London Police were not allowed to have any connections with pnvate business 

interests (Gash 196 1 :49 1). Before 1887, London Police could not vote in Parliamentary 

elections; they could not vote in local elections before 1893 (Skolnick 1975: 60). The 

need for reform is only marginally related to the quasi-military nature of police 

organization. A more important factor was the nse of powerful police organizations and 

unions, which created their own agendas. Marquis (1 993 :3 7 1 ) suggests that police reform 

is difncult because unions could make innovation impossible. Realistically, organizational 

reform has to address far more than the military component of police organization. 

Technological advances and social change had altered many aspects of policing 
irnmeasurably since the tum of the century. Canada was a more urbanized, heterogeneous 
society where police managers had more in common with corporate managers than 
military cornmanders. Military expenence and attachment to Imperia1 ideals, so important 
in the era of Sir Percy Sherwood, Henry Grasett and William Stark, were no longer the 
hallmarks of a police leader. The wntemporary police executive operated in a milieu 
characterized by a more diverse and sophisticated public, powerfùl federal and provincial 
bureaucracies and social service infrastructures, institutionalized law reform, well- 
organited public interest groups, aggressive police unions, and an influential electronic 
news media-(Marquis 1993 : 3 79) 

To understand police organization, we must understand how its rnilitary origins were 

transfoimed into a corporate style of management. This is an issue that is seldom 

addressed in the literature on police organization. 

A preoccupation with the rnilitary aspects of policing has resulted in a one 

dimensional view of the police that ignores many aspects of organizationai change. The 

problem with scholarly accounts of the military mode1 is that they ofien confuse rank with 



organization. Ranks are statuses assigned to individuals; they do not necessarily 

correspond with organizational structure. The 'Military' is a type of organization, not an 

organizational type. For example, the Hamilton Police still rely on a system of ranks to 

dserentiate a hierarchy of social statuses within the department, as they did at the turn of 

century; however, dunng the same penod there have been profound changes in 

organîzational stmcture and administration including massive increases in size, 

considerable specialization, standardkation, professiondition and technological 

innovation. While police forces maintain a system of social statuses differentiated by rank 

and a rnilitary style of discipline, the actual organizational structure of police work has 

changed considerably. This study looks at organizational reform in a more general sense 

than pnor studies have done. 

3.3 Social Control 

The social control function of the police has received considerable attention from 

scholars. In the most general sense, police control activities are the response to violations 

of the law or disturbances of the peace. Historically, control activities include everything 

fiom enforcing traffic violations, arresting vagrants or the intoxicated, to enforcing local 

by-laws or resolving domestic disputes. Historians and social scientists tend to approach 

the control aspects of police work in different ways. Historians tend to take a broader 

view of control fiinctions, pointing out the vaned types of control activities that the police 
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were engaged in. They also view control in a more positive light than their social science 

counterparts, who usually focus on more oppressive forms of social control. 

Monkkonen's (198 la) The Police in Urban America has been the most influentid 

work on the social control aspects of policing. He suggests that in the nineteenth century, 

police controlled the "dangerous class" by both arrest and by providing shelter for the 

homeless (Monkkonen 198 1 a: 10,ll). The dangerous class, i.e, the unernployed, 

criminals, vagrants and "social scum," provided a constant source of criminal activity 

(Monkkonen 198 1 a:23). The "origiw of policing are rooted in both class and crime 

control (Monkkonen 198 1 a:Z3)." Like Monkkoneq Haller (1 976: 3 13), in a study of the 

Chicago police fiom 1890 to 1925, found that the control of tramps and drifters was a 

central police responsibility. 

In Canada, a simiiar pattern of social control existed. Until the ascent of tr&c 

offences, public drunkenness was the most cornmon offence in Canada (Marquis 

1 993 :246). In the 1 8 501s, issues of "immigration, dmnkemess, and rowdyism," reinforced 

the need for police in Toronto (Rogers 1984: 121). Similar to the United States, police 

saw moral reform as pmicularly important (Rogers 1984: 132-3). Poor Irish Catholics had 

the worst relations with the police and were the targets of police activity (Rogers 

1984: 134). Other working class groups fared better, and overall there was "little 



resistance corn the working class" to the idea of the police (Rogers 1984: 134-5). 

According to Monkkonen, the eclipse of public order offenses was due to a nse in 

public order. Social welfare services bewne privatized and this facilitated police reform 

(Monkkonen 198 1 a: 128). As the police shed their social welfare functions, they adopted a 

focus on crime and traffic control (Monkkonen 198 1 a:3 1, 108). Central to Monkkonen's 

argument of a basic shiR fiom class to crime control was an analysis of arrest rates. He 

provides evidence that arrest rates actually dropped dunng massive immigration, 

industrialization and urbanization (Monkkonen 198 la:75). To him, the decrease in arrest 

rates between 1860 and 1982 suggests a decrûase in urban disorder (Monkkonen 

1982582). 

The most controversial part of Monkkonen's argument is that the decline in public 

order offences is best explained by the declining use of public space and the rise of urban 

order (Monkkonen 198 1 b:5 53). Automobiles increased the privatization of urban Me by 

emptying the streets (Monkkonen 198 1 b546). They changed how, and where, people 

socialized. Another important factor in the shift to urban order was Prohibition, which 

reduced alcohol consukption (Monkkonen 198 1 b:547). As social interaction changed 

due to automobiles, and alcohol became more scarce and expensive, police focused their 

control activities in different directions. 
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Conversely, Watts (1983: 342) suggests that it was not a rise of public order that 

reduced public order offences, but a shift in police orientation from pro-active to reactive. 

He rejects Monkkonen's assertion that society is more orderly now. He maintains that 

neither the public nor the police perceive the streets to be orderly (Watts 1983: 358). But 

Monkkonen only argued that public space had become more orderly. It may be more 

accurate to view disorder as shifting from public streets to private homes, due to 

changing patterns of social interaction. This shifi takes problems out of public view, 

making it dficult for police to adopt a pro-active stance. Thus, Watts in one sense may be 

correct that disorder is stili common. In another sense Monkkonen is correct because 

public spaces have become more orderly. 

Another controversy concems the effectiveness of police social control activities. 

Monkkonen asserts that, in contrast to crime control, order control has a long and 

successtùl record (Monkkonen 1983 : 1 17). Historians, however, do not ail agree on this 

issue. Weaver contends (1990b: 114) that the police reluctantly enforced moral order 

laws; they were not a "consistent or even forceful agency for social control." The police 

were not always willing to be agents of moral reform, and some people worried that the 

police were too close to the working class (Marquis 199352). Even police associations 

such as the CCAC were ambivaient about moral issues. Due to a lack of consensus, the 

CCAC did not pass a formal resolution on Prohibition (Marquis 1993: 109). To the police, 

the most bothersome group were middle-class reformers with moral agendas (Marquis 
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1987: 87). In Hamilton fiom 1900 to 19 14, the "heyday of moral crusades," the police 

oniy responded to interest groups for the short term (Weaver 1990b: 1 14). The control of 

drinking offences may have been high on the police agenda, but the effectiveness with 

which they dealt with these problems is another matter. 

Boritch and Hagan (1987) challenge Monkkonen's idea that policing went 

through a transformation fiom class cuntrol to crime control in the late nineteenth-century 

(Boritch and Hagan 1987:307). They maintain that the primary role of police is class 

control (Boritch and Hagan 1987:309). Their main assertion is that "the major change in 

the police role fkom the nineteenth to the twentieth-century was not a shiff to a crime- 

control model, but rather a change in the form of class control (Boritch and Hagan 

1987:309)." Essentially their w e  rests on the assumption that the enactment and 

enforcement of city by-laws reflected the attempt of the middle-class to control working- 

class morality, recreations, and econornic activities (Bontch and Hagan l987:32S). By 

incorporating vice and bylaw offences in their analysis they found that the Toronto police 

exercised a strong class control focus fkom 1859 to 1955 (Boritch and Hagan 1987: 330). 

Since Boritch and Hagan excluded t r a c  violations (Boritch and Hagan 1987:3 1 9 ,  they 

have ignored a large proportion of overall offences. In effect, they did not address 

Monkkonen's main assertation that social control changed fiom class to issues of crime 

and trafEïc control. While class control activities have continued, we have no idea of its 



importance in relation to t r a c  and other foms of control. 

Still, many social scientists find the social control as oppression perspective 

appealing. Reiner (199 1 : 107) agrees that the bulk of police work involves maintaining 

order in public places and amounts to moral "street-sweeping." Encson (1982) suggests 

that the pnmary task of the police is the social control of those on the margins of society. 

He suggests (1982: 10, 200) that the police are "agents of the status quo," and that their 

basic goal is to "reproduce order" by controlling those on the rnargins of society. 

In sum, even in their 'crime work,' patrol officers are most often ordering 
petty disturbances, regulating driving, and sor*g out property rdations. Whether 
such large resources should be poured into these areas is a rnatter of debate. If we 
argue strictly in terms of the h m  done, it is doubtful whether the massive effort is 
worth it. (Ericson 1982:206) 

Weaver agrees somewhat; he questions police effectiveness, but he views social control as 

only one aspect of police activities. 

Mord order carnpaigns and stnkes have secured prominent places in the 
writing of social history in Canada. However, to dwell on them as features of 
urban policing is to misunderstand policing as badly as to maintain that policing 
was largely concerned with apprehending criminais. To dtics, police forces 
oppressed the workingman and "foreigners"; to its advocates it prevented crime 
and caught malefactors. These things they carried out, dthough they did them 
almost incidently and largely ineffectually. (Weaver 1 990b: 1 1 5- 16). 

In contrast to Boritch and Hagan (1987), Ericson (1982), and Reiner (1991), 



police reformers such as Vollmer (l97I), and historians such as Monkkonen (1 98 1 a), 

Marquis (I993), and Weaver (1995) all emphasize the tremendous impact of automobiles 

on police control activities. They maintain that the implications of the widespread use of 

automobiles necessitated a te-distribution of police control activities. 

Similar to Monkkonen, Marquis emphasizes the importance of tr&c control. 

Trafiïc control expanded the need for police services. For example, in the 1920's 

provincial govemments were faced with the challenges of patroliing newly built highways, 

and at the same tirne, in the United States, "the automobile sparked the creation of state 

police or highway patrols in nineteen States between 19 17 and 1929 (Marquis 

1993: 130)." Innovations in transportation required innovations in police work. The 

Ontario ProvÏncial Police spent about three quarters of their time on tr&c related duties, 

and they may have gone out of business without it (Marquis 1993:246). By the late 1950's 

tr&c offences constituted about 90% of surnmary convictions in Canada (Marquis 

1993 :246). T r a c  duties were "andogous to arresting drunks in the nineteenth cenhiry"; 

they became "a measure of productivity" (Marquis 1993 :246). As morality offences 

dorninated the nineteenth-century, traffic offences came to dorninate the twentieth- 

century. 

Trafic control is necessary because few people can drive without violating t r a c  

laws (Vollrner 1971: 144). Because of the sheer number of violations, traffic regulation 
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became an overwhelming task for police (Vollmer 197 1 : 1 19). To place trafnc police at 

major intersections of the business district is prohibitively expensive (Vollmer 197 1 : 129). 

"So many police are assigned to perform trafnc duties that regular patrol posts are almost 

entirely deserted (Vollmer 197 1 : 130)." Vollmer's observations suggest the extent of the 

problem. Such masures were needed because of the economic and social problems 

created by automobiles. Econornic loss from tr&c accidents in the USA in 1933 was 

four times the total loss from fire damage, approximately the cost of the entire public 

education system, and several times the ma of al1 police departments in the USA 

(Vollmer 1971 : 123). 

In Hamilton the situation was similar. Ln Hamilton the automobile became the 

leading form of sudden death by 1921 (Weaver 1995: 176). Dnink and careless dnvers 

had a catastrophic impact on the city (Weaver 1995: 176). 

As far as the police were concemed, the most important technological 
innovation was the automobile. It eventually took many constables off the beat and 
distanced them from the neighbourhoods they patrolled; it also vastly increased 
their workioad. Starting in May 19 10, the chief recognised the dangers posed to 
citizens by the 'street burners.' hterestingly, the three owners singled out as 
senous offenders who deserved substantial fines for speeding were members of the 
city elite ... [The] trend changed as automobiles became more widespread. .. What is 
more, the powers conferred on police to deal with t r a c  represented the greatest 
increase in their power to lay charges since the creation of the force. (Weaver 
1995: 145-6) 

Weaver's comments are instructive. He not only emphasizes the extent of t r m c  problems, 
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he indicates that, at least initially, tratnc control was directed at elites because only they 

could afford automobiles. Still tr&c regulation provides an example of social control 

activity that was not rooted in class control. It is also interesting to note how traffic issues 

expanded the role of police control activities. This suggests that traffic control made 

police work very different in the twentieth century than it had been in the nineteenth. 

Monkkonen, Weaver, Marquis and Volimer tend view control activities as a 

response to a specific historical context. As the context changed so did police control 

activities. Boritch and Hagan, Ericson, Watts, and Reiner tend to emphasire the cIass or 

oppressive nature of social control activities as more uniform. These different 

perspectives raise a question of fundamental importance - to what degree were the police 

shaped by the changing social context? This question is central to the present study. 

3.4 Police Effectiveness 

This section examines the literature on police effectiveness. Two areas are of 

particular concem: the relationship between the size of police forces and crime rates, and 

the effectiveness of police patrol as a deterrent to crime. Both these areas are important 

because they challenge traditional assumptions about the effectiveness of police. 

3.4.1 Crime and the Size of Police Forces 



The literature on the police and crime attempts to evaluate the size of police 

forces in relation to crime rates. The answer to this question is significant because it 

provides a general idea of police effectiveness. It can at least potentially raise several 

issues. Traditionally, researchers have assumed that crimes rates could be compared to the 

sue of police forces in order to establish a possible relation between them. If there is no 

relation between crime and the police then it implies that police are ineffective. Ifa 

positive relation is found then crime rates would appear as a function of police activity. 

Conversely, if the association is negative then the traditional assumptions about the 

deterrent value of police patrol would be reinforceci. 

Welrord (1974: 199) used a regression analysis to analyse uniform-crime statistics 

(1 960- 197 1) from twenty-one urban-centres in the United States. He found that that the 

per-capita size and budgets of police forces contribute little to the "explained variation 

in crime rates (Wellford 1974: 195)," and that crime was more related to socioeconomic 

factors than to characteristics of the police (Wellford l974:208). His research does not 

lead to a causal interpretation (Wellford 1974:207) or concrete explanation. He suggests 

that more variables need to be studied to understand crime causation (Weliford 1974: 

210). Swirnmer (1974) examines the same question using the same twenty-one uhan- 

areas (as Wellford) between 1960 and 1971. He suggests, however, that the supply of 

crime and demand for police require separate equations, and for this reason he used a 

two-stage least-squares regression. Swimrner obtained very different results from 



WeWord (1974). He found that greater police expenditure was associated with lower 

crime rates (Swirnrner 1974:3 1 1). It is not clear whether it was different variables or 

different methods that produced the contradictory results. 

More recently. Loftin and McDowell(1982) studied the relationship between 

numbers of police per 100,000 residents of Detroit between 1926 and 1977 and the level 

of reported cnme. Part of the rationde for their research was that the results of previous 

research were arnbiguous. "One can find support for almost any inference one wants 

(Loftin and McDowell 1982:394)." Their results did not suggest a relationship between 

the size of police forces and crime (Loftin and McDowell 1982:398). They conclude that 

"the econornic mode1 is too simple to account for the relationship between crime and 

police strength (Loftin and McDowell 1982:400)." 

Koenig (1 996) used Canada-wide time series data (1 962- 1988) to examine the 

relationship between police strength and crime. He found that police strength and crime 

"advanced broadly together over the 27 year period (Koenig 1996:83)," because 

increased police strength generated increased police activity, and this in turn is associated 

with increased rates of cnme generally (Koenig 1996:84). 

The problem with these studies is that they assume that increases in the per-capita 

size of police forces directly translates into increases in police activity. This may seem an 



entirely reasonable assumption, but it is highly problematic because it confuses two 

distinct aspects of policing: size and strength. Though they may correspond in some ways 

and at sorne times, increases in per-capita size do not necessarily translate into increases 

in police strength for the following reasons: 

1. Changing work-weeks: reduced work-weeks or increased benefits may have required 

increases in the per-capita size of police forces without translating into increased activity; 

2. Changing distribution of work: Even if higher level of police activity could be 

establjshed it may mean more traffic enforcement, not crime enforcement; 

3. Use of technology: technology can influences the degree of police activity. Increases in 

activity may occur without any increase in size; and 

4. Type of patrol used by police: police activity can be related to the particular allocation 

of resources, not mereiy their total. 

Because these factors have not been addressed, the research on the size of police forces 

and crime has produced arnbiguous findings. 

3.4.2 PatroI and Police Effectiveness 

A more direct approach is required to address the issue of police effectiveness. 

Since over hdf  of the resources of most police departxnents are cornrnitted to patrol 



(Moore and KeUing 1983 : 6 1, Wilson and McLaren 1977, Sewell 1985 :78) police 

effectiveness can be ascertained by studying patrol effectiveness. 

At one tirne, the myth of preventative patrol as a deterrent to  crime was widely 

accepted (KeIling 1978: 200, Clarke and Hough 1984:s). With cars, radios and 

telephones, it appeared that an "ornnipresent patrol force could be created (Moore and 

K e h g  1983: 55)." The belief was that technology combined with police presence would 

provide a remedy to the problem of crime. This has not occurred. 

Bright (1965) was the first to study patrol effectiveness using the expenmentai 

method. He found that incidences of crime decreased ifthe number o f  officers per beat 

were increased fiom zero to one. Further increases fiom one up to four officers per beat 

had litt1e impact on crime (in KeISig et al. 1974:9). AIthough the research was 

inconclusive due to methodological limitations, it appears that in some situations police 

presence can have an impact on crime (Kelling et al. 1974:9). 

The Kansas City Patrol Expenment was a more elaborate evaluation of patrol 

effectiveness. Kelling suggests (1978:200) that pnor to the Kansas City Study, the myth 

of preventative p a t r o h g  was pervasive in the research community and among police 

administrators. At the time, the study represented the most scientific analysis of the police 

patrol ever undertaken (19745). The study directly examined the relationship between 
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changes in the level of patrol activity and crime rates. Although the idea was simple, the 

experimental design was elaborate. The study divided patrol activity into three 

experimental groups as follows: 

1. No preventative patrol, police responded to calls only. 

2. Normal preventative patrol 

3. Increased patrol, two or three times the normal level. 

Over a one year period, differences between the three patrol variations were not 

statistically significant in terms of the amount of crime (reported or unreported), citizens 

feeling of security and their satisfaction with police overall (Kelling et al. 1974:üi). In the 

Kansas City study, citizens fiom randody selected households could not distinguish 

changes in the quantity of patrol activity (Kelling et al. l980:52). 

The study represents the most accurate measurement of patrol activity under 

relatively controlled conditions, and as such it provides a basic challenge to assumptions of 

the effectiveness of police patrol in relation to crime. In part, the ineffectiveness of police 

patrol can be attributed to the lack of help fiom victims or witnesses (Moore and Kelling 

1983: 50). Still, patrol is not completely ineffective. In instances where patrols have been 

removed, the consequences can be immediate. In 1968, during a sixteen hour police 

walkout, the city of Montreal experienced riots, vandalism, arson, burglaries, and ten 



bank robberies (Marquis 1993 :307). The value of police presence may be symbolic 

(Clarke and Heal 1978:69). Police patrol is important for reassunng the public, for 

increasing their feeling of security, and for alleviating the public's fear of crime (Bahn 

1974: 340, 344). While it is clear that a police presence is necessary, it remains 

controversial how these resources can be used most effectively (Farmer 1978: 120). 

The limits of police patrol as a deterrent to crime can be seen in relation to the 

oppominity for crime. Clarke and Hough (1 984:7) estimate that a constable patrolhg in 

London, England, could expect to pass within a hundred yards of a burglary in process on 

average about once every eight years, and even then may not realize that a crime was 

taking place. Felson (1994: 11) estimates that on average, given existing police 

resources, each household in Los Angeles county can expect about 29 seconds of patrol 

coverage per day. That leaves 23 hours, 59 minutes and 3 1 seconds with no patrol 

coverage. This translates directly into opportunity for crime and reveals the obvious limits . 

of patrol. There is little evidence that increashg foot patrols will reduce crime, and car 

patrols are no more effective (Clarke and Hough 1984: 6-7). Shover and Honaker (1996) 

suggest that a large percentage of propew offenders they studied did not consider the 

possibiiity of arrest. Given the limits of traditionai patrol activities, it is not surprishg that 

patrols have little direct impact on the problem of crime in rnany situations. Even district 

police stations do not reduce crime much, since decreases in Street crime are usuaily within 



only several hundred feet of the station (Wilson and McLaren 1977: 108). Given such 

conditions, the question becomes how could patrol be effective as a deterrent to crime? 

The Kansas City study changed Kelling's perspective on police patrol. He 

maintains that terms like efficiency and productivity do not really apply to policing 

(Kelling 1978 : 197). Further, he suggems that no attempt has been made to evaluate the 

productivity of police in non-crime related activities (Kelling 1978: 204). Despite their 

orientation towards crime, police spend most of their time on public seMce activity 

(Kelling 1978: 20 1, Clarke and Hough 1980:7, Clarke and Heal 1978:69). Because police 

provide a variety of services, it is difncult to estimate the appropriate size of police forces 

(Clarke and Hough 1984: 2-3). Ultimately, we need to take a broader view of police 

functions and effectiveness. The question of crime should be seen in relation to the 

realities and Iirnits of police patrol. 

3.5 The Present Research in Relation to Prior Studies 

Pnor research raises questions that need to be addressed. One issue that ernerges is 

how policing was shaped by the larger social context. Monkkonen (1983: 128) argues that 

to understand the police, we must understand the changing historical context. SimilarIy, 

Bayley (1976: 195) maintains that police institutions reflect society. The question is to 

what degree do police reflect the larger society? This question applies to al1 aspects of the 



police, fiom the work police do to the amount they are paid to do it. How can we 

account for the change from military to corporate organization? Similarly, how did the 

automobile influence policing? How have police control patterns changed? How did 

crime and trafic offence rates change, and what were the implications of these changes for 

the police? How important was patrol to policing in Hamilton? What factors motivated 

the change from foot patrol to cruiser patrol? What economic factors influenced policing, 

and how did the rise of police unions change police work? 

Al1 of these questions, in one way or another, relate to change. Do the police 

have a separate and distinct culture that is impermeable to extemal forces? 1s policing 

sirnply a function of contemporaneous social processes and factors? To understand the 

police we are required to understand how they have changed and what has caused the 

changes. We must balance inherent characteristics and developmental tendencies against 

the demands of the moment. This is the primary task of this study. 

In order to address questions raised by pnor research, an exploratory study into 

the main trends in policing in Hamilton between 1900- 1973 was conducted. Additionally, 

the study covers areas that previous research has not addressed - pnmarily how policing 

has been influenced by economic factors. The study examines the main trends in the areas 

of economics, organization, work and technology. It also examines the contextual factors 

fiom which the trends emerge. Ultimately the goal of the research is to present the police 



in a more comprehensive manner. 



Chapter 4: The Changing Context of Policing 

The police are social products. This view is not unique, but it is seldom completely 

appreciated. Prior studies have viewed the attitudes and activities of the police as 

reflecting specific social or class interests. In this chapter we wiii take a broader view of 

this question. Changes to policing reflect more widespread changes than have generally 

been acknowledged by pnor research. Demographic, technologid, and social factors al1 

produced significant changes to policing. In the twentieth-century, massive and relatively 

rapid changes transfomed the police as they did society overdl. The police were social 

products on two levels: first, specific circurnstances compelled them to change, and 

second, the changes incorporated by the police reflect the range of (usually extemai) 

alternatives that exist at a given point in time. Change resulted from different aspects of 

the larger social context. 

Arnong the different external factors that influenced policing, three are examined 

in this chapter. These factors were selected after a direct examination of the historid 

record based on the significance of their influence. They are population growth, the 

automobile, and the changing distribution of crime. Each of these has been responsible 

for tremendous changes to policing. Large increases in population transformed Hamilton 
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in a short time. The automobile represented a tremendous workload for the police, and 

simultaneously played a large role in the technological revolution that occurred in policing 

in the twentieth century. The changing distribution of crime played a fundamental role in 

changes to  police activity and the public's expectations of the police. Activities that 

defined police work at the beginning of  the century, dealing with drunks and vagrants, 

would become decriminalized by the 1970's. The primary goal of this chapter is to show 

how each of the aforementioned factors was essentid to changes that occurred in the 

Hamilton Police. 

4.1 Population 

In Hamilton, population growth was not simply a quantitative phenomenon but a 

qualitative one as well, redefining social institutions and interaction. The city grew from a 

population of 52,665 in 190 1 to 3O5,36 1 in 1973 .3 Population increased, almost 

wntinuaüy (Figure 4.1 ), tripling between the turn of the century and World War II, and 

doubling fiom World War II to 1973. Sirnilar to  Canada overall, increases in population 

can be attributed to declining infant and matemal rnortality, longer life expectancies and 

massive immigration (Urquhart 1965). Immigration was an especially important factor in 

the growth of Hamilton. By 196 1, over 3 1 % of Hamilton residents were immigrants 

3 

Data fiom the Hamilton Municipal notebook. This source was used 
because it is the most complete, and probably the most accurate. It should be 
pointed out that the values do not correspond identically with Census estirnates. 
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(Canada Census 196 1). Immigrants arrived in waves, with large numbers arriving pnor to 

World War 1 and after World War II. The period fiom the Great Depression to the end of 

World War II had very low immigration rates. Immigration cycles were quite 

pronounced. For example, in Canada the number of immigrants declined fiom 400,870 in 

1913 to 36,665 in 1915 ( Urquhart 1965). Afier World War II the opposite occurred. 

Nationally, immigration increased from 12,80 1 in 1944 to 7 1,7 19 in 1946 (Urquhart 

1965). For Hamilton the penod between 1930 and 1945 showed little or no population 

growth (Figure 4.1). This corresponds with low levels of immigration dunng this period. 

In the twentieth century, the population of Hamilton increased about sxold .  The 

increases were propelled by waves of immigration. 

4.1.1 Population and The Police 

As population increased so did the police force. Figure 4.2 shows the number of 

police personnel per 1 O00 population. Between 1900 and 1940, increases in the size of 

the force were consistent with the ratio of one police employee per thousand population 

(Figure 4.2 ).' In 19 1 1, the ratio was 1.18: 1000, and by 1940, the ratio stood at 

Pnor to World War 4 ratios tend to represent sworn staff. M e r  the war, 
civilians tended to  replace swom staff, and ratios tend to be based on the number 
of employees. In order to remain consistent, 1 used the total numbers of employees 
for both penods. Data were obtained fiom HPARs 1900-1973, except that city 
financial records were used to estimate the civilian component of the force prior to 
their inclusion in the HPARs. 
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1.08: 1 000 (HPAR 19 1 1,1940). While the force had grown substantially during this 

period, fiom 87 to 168 employees, it had only kept Pace with the growing population. As 

the city grew, the police force grew. Before 1946, transient deviations from the 1 : 1000 

standard resulted from both world wars, inability to find recruits, settlement outside city 

boundaries,' resignations, and lack of fünding, but these temporary deviations were 

anomalies. 

After World War II the situation changed dramatically; there was more change in 

the population standard used to estimate the size of the force between 1949-1953 than in 

the prior 50 years combined (Figure 4.2). The size of the force increased much faster 

than the population between 1949 and 1953, as the ratio increased from 1 .O to 1.8: 1000. 

Between 1953 and 1973, the ratio remained close to 1.8: 1000. In fact, in 1968 Chief 

Lawrence suggested that the ideai ratio was 1.8 police employees per thousand residents 

(HS August 22,1968). In the poa World War II period, changes in the size of the force 

appear more dependent on other factors. Technology, such as radio-equipped cruisers, 

increased the 'productivity' of the police, but these incrûases could not keep pace with 

Massive immigration prior to World War 1 1ed to settlement outside the 
official city boundaries. These areas required police patrol. Settlement outside city 
boundaries meant the population patrolled by the police was greater than the 
estimated city population. It is likely that the large deviation fiom the 1 : 1000 
standard pnor to World WarI resulted fiorn the need to have officers patrolling 
areas that were not annexed by the city (see Weaver 1995: 144). The pre-World 
War 1 peak does not represent an actual increase in the per-capita size of the force 
but more likely is the result of a dernographic anomaly. 



shrinking work-weeks and increasing benefits, and so, more police were required to 

provide the same level of service. These points will become more apparent as they are 

dealt with in greater detail in subsequent chapters. 

Onginally, the relationship between police size and population was rooted in police 

assumptions about social order. Police viewed crime and social problems as intrinsic parts 

of social Me, and given their collective experiences, they had little reason to beiieve 

otherwise. The following quotation from a taik given by Deputy Chief Constable, Emest 

Goodman, at a Rotary Club luncheon iilustrates the point: 

Remove police surveillance fiom any of our so-calied civilized counties for 
a period of twenty-four hours and what would be the result? I feel safe in saying 
that one-haif the populace would be at the other's throat trying to force their 
property fiom them - and the outrages against Our women folk would be too 
atrocious to even think of. To combat this police are amassed against any evil, 
even if we do peeve you off once in a while by summoning you for speeding or 
improper parking with [sic] your automobile. (HS September 30,1927) 

Clûarly, Goodman viewed police as a necessary part of the fabnc of urban social Me. To 

him, police kept a lid on crime and social problems by virtue of their presence on the 

streets. While he was aware of the obstacles they faced in controlling and preventing 

crime (HPAR 1936), he nonetheless saw their role as an essential one, one that could not 

be dispensed with without dire consequences. His views are more Hobbesian than class 

based, i-e, the role of police does not reinforce the status-quo, but prevents the war of 

some against some, if not al1 against dl. For Goodman there was no dangerous class, in 
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the sense that Monkkonen (1 98 1 a) suggests, but rather crime was seen as an inherent 

aspect of social life. 

Because crime or other social problems could emerge at any place or at any time, 

police relied on patrols as the basic remedy for social ills. Patrol work defined policing- 

Wilson and McLaren (1977:320) contend that policing should be considered a patrol 

service with specialized activities developed as aids. To this day, most, if not dl, urban 

police forces maintain patrol activities as the bais of police operations. Hamilton was no 

different. Patrol activity formed the basis of police activity in the twentieth century. 

Since patrol work involves c o v e ~ g  a given population or are* it was common to 

estirnate the numbers of constables required based on population. The Iink between patrol 

coverage and the demographic and spatial aspects of the city was direct. In contrast, the 

relation between patrol activity and crime was much less direct, making crime rates an 

inadequate basis for estimating police strength. Considerable changes in the distribution of 

crime and the overall crime rate had no influence on the ratio of one police employee per 

thousand population during the period between 1900 and 1945. If the size of the force 

was a function of crime, it would have changed drarnatically in the first forty years of this 

century, but this never happened. Evidence suggests that crime rates were more important 

for determining the specinc allocation of police resources rather than the total amount of 

resources. 
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There was nothing unusud about the reliance on population ratios to estimate the 

size of police forces. Population ratios were widely used in British, Amencan, and 

Canadian police forces £?om the inception of modem policing in 1829. Ln Hamilton, the 

1 : 1000 ratio was identical to the standard established by Sir Robert Peel for the London 

Metropolitan Police (denved fiom Gash 196 1 5 0  1). In England, the standard was applied 

to rural areas as well. The Rural Constabulary Act set the maximum number of constables 

at one per thousand population; conversely, if the number of constables decreased below 

the 1 : 1000 standard, police forces nsked losing govenunent funding (Emsley 

1984:71,81). The overall Canadian data6 reflect this trend. Pnor to \KWLI the rates were 

close to 1 : 1000, while during the early 1 SOS, rates increased to about 1 -6: 1000 (Leacy 

1983). 

In Hamilton, no rationale was ever given in the Annual Reports for the use of 

population-based standards. These standards may be more related to available hances 

than an actuai estimate of the police required to provide social order. Stone and DeLuca 

(1985 :3 74) state that the main factor for determuiing the size of police forces is the 

available budget. Clearly, population standards had very different consequences 

depending on who was using them - chief constables could ask for increases in personnel if 

the rate declined below one police officer per thousand residents, and city officials could 

iïmit the growth of the force, suggesting that they could not justify increases beyond the 

6 These Canadian data do not include civilians. 
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accepted standard (HS Febniary 1 6,1892, HPAR 19 12). In Hamilton, the demographic 

standard balanced the requests made by chief constables for personnel against the 

attempts of city wuncil to l i t  spending. Ultimately, population-based estirnates of 

police strength were rooted in econornic realities. As the city grew, so did tax revenues, 

and so did the police. 

From the police perspective, standards based solely on population were 

advantageous because they resulted in stable, continuous fùnding fiom the city. In reality 

these estimates were oniy partially effective. First, in times of population expansion, the 

growth of the force lagged behind the growth of the city - resulting in continuai - under- 

staffing. Second, demographic estimates may have sufficed for everyday needs, but they 

did not take into account the impact of unique events such as natural disasters, labour 

stnkes, and special events dunng which the police often found themselves understaed. 

Implicit in police use of population standards and their direct expression in the 

police patrol was the reaiity of social problems that police faced. Single ofFicer patrol was 

an adequate response because of the nature of most of the problems constables had to deal 

with. A single constable on patrol could realistically be expected to break up a domestic 

dispute, deal with t r a c  violations, discipline juveniles, write up a report for a thefi, or 

deal with intoxicated citizens. Most police concerns did not involve group cofict,' and in 

7 This will become evident as we look at crime and traffic issues later in this chapter. 



this sense patrol accornmodated the public's demands. Size translated into patrol 

strength and patrol strength was an attempt to  address the individual nature of most 

sociai problems. 

Because the size of the force was so closely tied to population, increases in 

population brought about tremendous change to the Department. If the population had not 

increased, then the changes to the Department would not have been so substantial. As wiii 

be seen in subsequent chapters, the growth fiom a smail to a large police force was one of 

the most important aspects of change in Hamilton because it changed how the police 

interacted arnong themselves and with the public. 

4.2 The Influence of the Automobile 

As the automobile redefined the urban landscape, it revolutionized how people 

lived, worked, and socialized in the city, and consequently, the impact on policing was 

immense. Initially, the automobile replaced the horse-drawn carriage. The transition took 

time. In the 19201s, a police station (in Canada) was more likely to have a stable than a 

garage (Marquis 1993 : 168). By the end of the I 930's, horses had effectively disappeared 

as a f o m  of road transport in the United Kingdom and the United States (Grubler 

1990: 127,139,14 1) . The replacement of horse-drawn carriages was motivated by the 

advantages that automobiles had. They offered irnproved performance in terms of speed, 



range, and ease of use, they did not require inventories of food and water, and initially, 

automobiles were considered environmentally benign ( Grubler 1990: 185). Also, the cost 

of automobiles had dropped substantially due to mass-production techniques and Henry 

Ford's obsession with producing cars for the rank and file (Davis 1988: 1 1). Consider 

that a Ford mode1 T cost $850 in 1908, but by 1924 the pnce had dropped to $260 (Davis 

1988: 12 1 -2).' Just as the price of automobiles was falling, the real wages of workers 

were rising, creating an economic incentive to purchase automobiles. Ultimately, 

advantages over horse drawn carriages coupled with economic incentives created a 

momentum for the automobile revotution. 

Trends in Hamilton clearly indicate the proliferation of automobiles. The number 

of passenger automobiles per thousand population increased fiorn 44.93 in 19 19 to 33 1.7 1 

in 1968 (Figure 4.3).' The rapid increase in the post WWII period is especially 

significant, md, sirnilar to the overall Canadian trend, the number of vehicles increased 

much faster than the population (Figure 4.3). In 1941,44.4% the households in Hamilton 

had an automobile; by 1971, the figure had reached 80.4% (Canada Census 1941,197 1). 

Figures are in US dollars. It was not specified whether inflation was 
corrected for in these estimates. 

Data for the total number of passenger vehicles was obtained fiom a pnor 
study conducted by J. Weaver (1982). Data are rnissing for the following years: 
1905-1918, 1921, 1922, 1927, 1934, 1942-1948, 1957, 1965, 1966 and 1969- 
1973. 
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M e r  WWII the automobile was f i d y  established as the dominant transportation infia- 

structure in Canada generally as well as in Hamilton. 

Eventually, as more and more individuals began using automobiles, the result was 

an increase in geographic mobility on an unprecedented scale. Felson (1 994:47,63) 

suggests that the changes brought about by the automobile constitute a unique period in 

history, because the potential average mobility increased fiom a daily activity radius of 

about twelve miles to about fifty miles. This increase in mobility effectively resulted in the 

restmcturing of urban space. The car changed the "very shape and fûnction of our cities 

and towns," and one chief estimated that the automobile created a tenfold increase in 

police work between 19 1 1 and 192 1 (Marquis 1993 : 169). 

As the automobile changed the urban landscape through urban sprawl, the city 

required a new type of policing. Less densely populated suburbs meant that police 

patrolled 'areas' more than 'people.'" For police, Weaver suggests, that "the very 

device that made urban sprawl possible provided the solution (Weaver 1995: 165)." 

Consider the following: in 190 1 the area of Hamilton was about 16 square kilometres, but 

The one exception to this trend was the widespread use of high rise 
housing, which provided police with unique problems because of their high 
densities (Hamilton-Wentworth Regionai Police Annual Report 1978: 10 1-02). 
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by 1979 the Hamilton-Wentworth Regional Police would patrol an area of 690 square 

kilometres. " The result was that between 190 1 and 1979, the population density (of the 

area patrolled by police) decreased fiom 3267 to 591 persons per square kilometre. 

Another way of looking at the change is to look at the number of square kilometres per 

police employee, in 1901 it was 0.27, but by 1979 it increased to 0.84. As urban areas 

spread out police had to cover greater areas to patrol the same number of people. 12 

Besides altenng the landscape of the city and increasing mobility, automobiles 

created tremendous problems for the police. The police had always been responsible for 

trafKc in the city, but the automobile took these problems to an entirely difFerent level. 

Problems fell into two categones: congestion and accidentdtrafnc law enforcement. In 

Hamilton, by 1941 automobile-related problems became so severe that every constable on 

the force capable of operating an automobile was detailed to police car duty (HPAR 

194 1). The police began a system of rotation that wnsisted of two weeks walking a beat 

and one week in cruisers @PAR 1942). Police records suggest that the transition from 

foot patrol to automobile patrol occurred pnmarily because of t r a c  problems in the city. 

Data from 190 1 Canada Census 1901, Hamilton-Wentworth Regional 
Police Statistical Report 1979. 
12 

With-the formation of the Hamilton Regional Police in 1974 the city 
boundaries no longer directly wrresponded with the police patrol boundaries. 
While this infiates the total area, it should be pointed out that effectively the 
region was becoming a single metropolitan area. 
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The automobile became a victim of its own success. The expansion of roadways 

could not keep up with the massive numbers of automobiles using them. For example, in 

1904 there were 4,550 rnetres of road for every car in the United States; by 1977 there 

were o d y  4 1.3 metres of road for every car (GrubIer 1940: 129). Even though there were 

many more roads in 1977 than in 1904, they were much more congested. This was even 

more true in urban areas, which were plagued by very high car densities. In Hamilton, 

congestion problems becarne acute, and by 194 1 officers directed tr&c at strategic points 

in the city (HPAR 194 1). In the crowded city core, congestion was an endemic problem. 

Problems were exacerbateci by the lack of artenal roadways to major employers, and by 

the presence of the Niagara Escarpment which limited the possibilities for the expansion of 

existing roadways. Large increases in the overaïi numbers of vehicles created problems 

beginning in the late 1940's. By 1956, congestion had become so severe that a one way 

street system was instituted (KPAR 1956). The problem wuld not be solved by 

regulation and enforcement; it required rearranging the flow of t r a c  through the city 

core more efficiently. 

Parking posed it own problems. Five hundred parking meters were installed to 

alleviate the parking problem in 1946 (HPAR 1946). The result was that bylaw offences, 

of which parking offences typically constitute over 90%, almost doubled in 1946 alone. 

Parking offences becarne so numerous that the police just could not keep up. Initially 

parking offences were a police responsibility, but the extent of the problem led to the 
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creation of a separate parking authority. In 1953, Chief Lawrence suggested that "the 

parking problem is always with us @PAR 1953)." Continuai parking and congestion 

problems demonstrate the inability of enforcement alone to solve the problem. In 

Arnerican cities, the movement of shopping centres to suburbs was a basic solution to the 

problem of inner city congestion (Vollmer 197 1 :3 1). Hamilton shows the sarne pattern of 

sub-urbanization to accommodate the automobile. 

When cars were moving, traffic enforcement and accidents made considerable 

demands on police. Many motorists had little regard for pedestnans, and automobile 

speeding was a problem as early as 19 12 (HT October 14,19 12). By 19 13, speeding had 

become so prevalent that Chief Smith mentioned the need to purchase a motorcycle to 

cope with the problem (HPAR 1913). TraEc enforcement, the bulk of which were 

parking violations and speeding offences, created a huge increase in the police workload 

(Figure 4.4). Between 19 1 1 and 1970, the traffic offence rate increased over 78 fold, and 

the bylaw rate over 72 fold. During the same period, the crime rate increased only 

twofold (Figure 4.5). Marquis (1993:246) suggests that by the late 1950's t r a c  offences 

constituted 90% of summary convictions in Canada. In Hamilton, as a direct result of the 

overwheIming number of traffic vioIations, courts that traditionaily deait with morality 

offences, Le., the lowest courts, were transformed into trafic courts (Weaver 1995 : 178). 

To get an idea of the extent of trafEc enforcement, wnsider that in 1954, 71% of ail 

offences were bylaw offences, of which, over 94% were parking tickets (HPAR 1954). Of 



Figure 4.4: Distribution of Offences (%) by Year 

Year 
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the remaining 29%, 24% were trafnc offences. Taken together, automobiles acwunted 

for about 91% of al1 offences in 1954 (derived fiom HPAR 1954). 

Traffic violations far exceeded the police resources to deal with them. Vollmer 

(1 97 1 : 129,144) suggests that tr&c laws are impossible to enforce wmpletely because 

few individuals can drive without vizlating laws. Because of the large numbers of t r a c  

violations, it is not practical, or even possible, to enforce trafnc laws without massive 

increases in police personnel (Vollmer 1971: 144). Consider that in Hamilton there were 

10.36 passenger vehicles for every traffic offence in 1923, but by 1958 there were only 

1.61 passenger vehicles per trafnc offence (FIPAR 1923,l 958).13 Although it is obvious 

that enforcement efforts had nsen tremendously, it is clear that enforcement capability did 

not come close to the extent of the problem. 

Aithough many t r a c  offenders escaped the watchfùl eye of the police, trafEic 

enforcement changed the public's interaction with the police. Instead of devoted public 

servants, police becarne vilied as agents of a revenue-seeking, bureaucratie government. 

Vollmer (197 1 : 132) notes that police detest parking tag duty because it results in 

destructive criticism and erodes public confidence in the police. Marquis (1 993 :247) 

maintains that trafic cops were ofken hated and feared by citizens even though it was 

their job to protect the public. It is easy to imagine how attitudes towards the police could 

13 Excludes parking tags. 
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systematically shift as tr&c enforcernent began to represent the basis of larger and larger 

numbers of public-police interactions. 

In the following chapters, a recumng theme will be just how profoundly the 

automobile infiuenced policing. Stone and De Luca (1 985 : 190) suggest that the major 

difference between nineteenth and twentieth-century policing was the direct impact of the 

automobile; the evidence in Hamilton supports this claim. 

4.3 Changes in Crime 

Police often view their roie in crime prevention and law enforcernent as their 

pnmary fùnction. In Hamilton, the crime rates,14 as indicated by police records, more 

than doubled between 19 1 1 and 1971 (Figure 4.5). Numbers can be rnisleading; it is not 

only a question of having more or less crime, but historically different eras can be 

distinguished by their particular distribution of criminal activity. These changes were so 

large that they were not simply a result of  changes in police behaviour or agenda, but 

rather reflect basic changes in the city. The ability of police to influence the distribution of 

crime was quite limited, since the majority of crimes were reported to the police, not 

discovered by them (Weaver 1 995). 

14 For a discussion of the limitations of official crime statistics refer to Silverman et. 
al. (1996). Actual numbers of crimes likely varied substantially from police records, 
however, crime statistics are more suitable as indicators of police activity. 
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To demonstrate systematic changes in crime, we can classify crimes into three 

basic categories: morality, violent, and property. Morality cnmes include drinking, 

gambling, prostitution and vagrancy offences." Violent crimes include al1 forms of bodily 

h m  including assaults, sexual offences, and murder. Property cnmes include all cnmes 

against property including al1 types of theft and darnage to property. Histoncally, drinking 

offences were the most common type of morality crime, assault was the most cornmon 

form of violent crime, and thefi was the rnost common form of property cnme. 

Figure 4.6 illustrates how the different categories of crime have changed in the 

twentieth century.16 Overall, there has been a drarnatic transition resulting from declining 

morality offences and increasing property offences. The transition from high levels of 

morality offences to high levels of property offences reflects perhaps the most important 

trend in cnme rates in the twentieth century. These trends were not arbitrary - they 

reflected the changing social character of the city. The changing distribution of crime 

indicates three distinct penods. In the pre-Prohibition era, between 1900 and 19 17, most 

crime consisted of morality offences, pnmady relating to public dninkemess. This era 

These categories do not include al1 types of crirninal offences. They are 
meant to serve as surnmaries of overdl trends. Other types of crime that occur at 
very low fkequencies were not included. 
16 

Crime rates are per thousand population and are based on the following: 
Property Crime: thefts reported 
Violent Crime: aggregate of al1 assault s charges 
Morality crime: drinking offences. 



saw a continuation of trends that began in the nineteenth century and ended with 

Prohibition in 1917. The period between Prohibition and World War II represented a 

transitional phase fiom the domination of morality offences to  the domination of property 

crime that occurred by the late 1950's. The post Worid War II era is noteworthy for the 

predominance of property crime. The nse in al1 types of crime makes this period unique in 

the twentieth century. 

4.3.1 The Pre-Prohibition Era: 1900 to 1917 

Between 1900 and 1917, morality crimes dominated police work. This pattern was 

widespread for many urban police forces, and in this sense Hamilton was typical. 

Monkkonen (1 98 1 a) has provided wnvincing evidence of the extent of morality crime in 

the United States in the late nineteenth century. Marquis (1 993 : 109) notes that until the 

nse of traffic offences drunkenness was the most cornmon offence in Police Annual 

Reports in Canada overall. Weaver (199978) provides evidence that the sarne pattern 

existed in Hamilton as well. For example, in 1892 most public complaints to the police 

involved drunkemess (HS February 16,1892). Arrests required direct physical 

intervention in many instances, and constables often had considerable difficulty due to the 

resistance put up by inebriated citizens (HS November 12,192 1). Statisticd evidence in 

police annual reports suggests that Prohibition was the end of an era when public disorder 

and drunkenness charges dominated crime. Even though drinking offences outnumbered 
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violent crime after Prohibition, they would never reach pre-Prohibition le\ els in the period 

that followed. 

Excessive public drinking in the traditional era was accompanied by high rates of 

violent crime. Prior to Prohibition in 19 17, morality and violent crime folIowed almost 

identical trends. High rates of both morality and violent offences gives this era its 

particular character. In contrast, property crime rates were lower than at any other time in 

the century. In 191 1 there were 1.43 property crimes for every assault. This is quite 

remarkable when one considers that in 1961 there were 39.5 property crimes for every 

assault. There is no compelling evidence in police records that would make one suspect 

that thefts in the pre-Prohibition era were a major problem for the police. Vollmer 

(197 1 :36,38) suggests that prior to the widespread use of automobiles, that most theft was 

local, which made it harder for thieves to dispose of stolen property. This is consistent 

with the record in Hamilton; the ratio of solved to total property crimes was highest early 

in the century. In 19 1 1, police prosecuted 73.86% of thefis - the highpoint for the century; 

the low point came in 1959, when only 13.79% of thefis were prosecuted (derived from 

HPAR 1905-73). Early in the century, there was more concem in the Annuai Reports for 

morality crimes, which received more attention than either property or violent crime. 

Anecdotal evidence from newspapers confirm these findings. Prior to Prohibition, 

the public called on the police to conduct morality campaigns of various sons, including 



attempts to reduce public drunkemess, vagrancy, gambling, prostitution, Mschievous 

youth and underage smoking. Headlines in local newspapers tell the story: "Police on 

Warpath against Never Works (HT Apnl23,19 IO)," and "Morality Carnpaign Has Been 

Pronounced a Success (HT September 2 1,19 1 1 )." Not only did morality offences 

dominate the total number of criminal offences but they were issues of public concem. 

Enforcement of morality offences reflected public concem, not simply a police 

agenda. Both Weaver (1 995) and Marquis (1 993 52) suggest that the police were not 

willing agents of moral reform due to their own working-class origins and sensibilities. 

Police were concemed with morality issues because they were high on the public agenda. 

Statistical evidence, sections from annual reports and anecdotal evidence from newspapers 

al1 suggest that morality issues dominated policing early in the century. 

4.3.2 The Transitional Era: 1918 to 1945 

Early in the century, moral issues were international in scope. In Ontario, WorId 

War 1 gave tremendous irnpetus to the Prohibition movement ( O h e r  1975:22). After 

winning the provincial election in 1919, some of the F m  Party leaders felt that they had 

a responsibility to "cleanse the moral and social climate of Ontario (Oliver 1975:69)." 

Times were changing, however; a growing segment of the Ontario population felt that 

drinking should be legalized. Although the majority of voters in the 1924 election 
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supported Prohibition, the majority was siim and support for Prohibition declined by 90% 

in just five years (Schull 1978:276). The basic support for Prohibition came from rural 

areas and women, whereas most urban, male labourers were against it (Schull 1978: 197). 

Increasing urbanization and factory work promoted a lifestyle that codicted with 

traditional notions of sobriety that were cradled in a rural, agicultural lifestyle. 

A return to the old ways was out of the question. Increases in mobility brought 

about by automobiles effectively made the local option in the Canada Temperance Act 

unenforceable (Schull 19781276). Though greatly reduced after Prohibition, drinking 

offences still outnumbered most other types in Hamilton (HPAR 1920-27). In the 1926 

Ontzsio Provincial election, 56% voted in favour of repeai of Prohibition if it was 

accompanied by strong governmentd controls. M e r  the repeal of Prohibition in 1927, 

the provincial government ended an eight year period of deficits with a $2,000,000 surplus 

(Schull 1978:277). For the govemment, there was a strong hancial incentive to repeal 

Prohibition. The moral fervour declined in Ontario with increased urbanization and 

industridition, the inability to enforce old options, and a sympathetic, cash-strapped, 

provincial government. 

The era represented a transitional period between the dominance of morality 

offences that occurred prior to 19 17, and the dominance of property crime which began in 

the 1950's. Morality offences plummeted and continued to decline, to reach a minimum 
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rate of 1.98 per thousand in 1933, which was also the worst year of the Depression in 

Hamilton (Evans 1970). Drinking offence rates began to increase f i e r  the Depression, 

and by 1950 the rate was quite high (13.3 8 per thousand). 

In general, violent crime rates decreased during the transitiond era (Figure 4.6 ). 

Overall there was a decrease in the assault rate fiom 1920 to 1960. Poverty and massive 

unemployrnent did not increase the assault rate in the 1930's. It is ditFcult to be specific, 

but it appears that the close relation between alcohol and violence was reduced after 

Prohibition. However, it is interesting to note that drunk and disorderly charges began to 

increase in the 1930's and continued to nse until 1952. During this penod the assault rate 

was fairly constant. Prohibition did not eradicate violence, but it may have reduced it 

considerably . 

In contrast to both morality and violent offences, properïy crime rates increased in 

the 1 920ts, before levelling off in the 1930's. Prior to World War II property crime seems 

relatively independent of both morality and violent crime. The arnount of theft in the 

Depression in Hamilton was not unusual. "No compeliing argument c m  be found for the 

notion that the rate of thefi invariably increases with times of economic distress, because 

opportunity is a significant variable and scarcity a slippery concept (Weaver 1995:247)." 

Economic hardship did not produce a crime wave in the 1930's; in fact, the opposite was 

tme. Crime was not a major problem during the Depression. 



In the transitional era, declines in morality and violent crime rates were 

accompanied by increases in the property crime rate. During this era, property crime 

became more important, but not as important as the demand for traffic enforcement. 

Policing was redefined by the need for trafic enforcement. Other social service agencies 

emerged to take over many of the social welfare responsibilities that police had long 

performed. The days of police as the pnmary agents of public morality were over, 

because issues of public order were becoming more and more defined by trafnc problems 

and property crime. The public would have been more likely to see an officer writing up a 

t r a c  violation than arresting an intoxicated citizen. 

4.3.3 The Modem Era: 1946 to 1973 

The modem era begins after WWII. It is characterized by the dominance of 

property crime and the eventual rise in al1 categories of crime. The most notable features 

of this period are the rising standard of living and increased mobility on an unprecedented 

scale. Along with the economic boom came massive immigration and the proliferation of a 

consumer driven economy, increases in alcohol consumption, and eventually, huge 

increases in property crime. 

In the post war era, morality crimes would nse again. In Hamilton, as in Ontario 

generally, f i e r  1950 alcohol consumption and the number of dnnkers increased due to 



changing attitudes, increasing afnuence and decreasing alcohol prices (Single et al. 

198 I : 129). Liberalism was at the heart of changing attitudes towards alcohol, as 

legislators tried to nd the cnrninal code of its "puritanical" roots (Single et al. 198 1 : 140). 

More people in Ontario were drinking as wages increased and alcohol prices decreased 

and as public attitudes towards alcohol changed (Single et ai. 198 1 : lî9,l3 3). 

By the 1960ts, the old pattern of alcohol-related violence seemed to be making a 

comeback. A large increase in violent crime reversed a downward trend that had existed 

for about 40 years. In 1963, Chief Lawrence suggested that most assaults are between 

people who know each other, and liquor is often involved (HS Sept 4,1963). Although 

violent crimes were still only a minonty of overail crime, violence was a problem in the 

1960's. Interestingly, while the overali crime rate (ail crirninal code offences) was 2.36 

times higher in 1970 than in 191 1, the assault rate was 27% lower. Increases in the 

overall crime rate between 1900 and 196 1 resulted prirnady fiom changes in the property 

crime rate, not the violent crime rate. M e r  196 1, the vioIent crime rate increased, but it 

did not surpass the peak in the violent crime rate that occurred in 19 13. 

Although both morality and violent crime rates increased after World War II, the 

defining feature of the era was the large rise in property crime. The trend in property crime 

exhibits a continual increase over the twentieth century, with increases beginning to take 

off in the 1950s. There was an eleven fold increase in the theft rate between 1905 (3.67) 
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and 1973 (40.17). The post war period was a penod when mass production of consumer 

items and relative economic duence trandated directly into high rates of property cnme. 

As the distribution of crime changed, so did the demands on the police. While it 

is typical to view the police as crime fighters, the notion is historically relative because the 

distribution of crime changed considerably between 1900 and 1973. In terms of cnme the 

shift in workload meant that the police had changed fkom the guardians of public morality 

into the guardians of property, and dong the way were themselves transformed. 

4.4 Summary 

Police could not control the numbers of cars on the streets, the arnount of alcohol 

consumption, the social values of the times, the changes brought about by increases in 

population and urbanization, and the rise of post World War II affluence and 

consumption. The Department changed as much as the city around them did. Trends in 

policing were a direct function of larger social trends which necessitated economic, 

organizational, occupational and technological change. The police did not define the 

times; they responded to them. This will become clear as we look more closely at specifc 

changes to policing in the following chapters. 



Chapter 5: The Economic Basis of PoIicing 

In the previous chapter we saw how extemal circumstances iduenced the police. 

We observed that increases in population were dealt with by expanding the force. 

Similarly, police activity changed as the distribution of crime changed and as the city was 

invaded by automobiles. In contrat, economic factors play a more complex role in change 

because they can both motivate and inhibit change, and because they are both externai and 

intemal to  the police. For example, a budget surplus may allow police to  purchase new 

technology, but equally, it may promote the longevity of inefficient practises. Conversely, 

a budget shortfall may prohibit the addition of new technology, but at the same time may 

promote innovation in organization or the delivery of police senices. Also, economic 

factors are more than a contextual influence: they are important elements of the 

Department's social structure. 

Almost every aspect of policing has an economic dimension, and consequently, no 

understanding of  policing is possible without considering the role of econornic factors. 

Over the years, economic factors influenced the size of the force, the amount of turnover 

and labour relations, how police work was canied out, the range of services provided by 

police, the composition of the force, and the use of technology. The changing econornic 

ciimate in the twentieth century motivated considerable changes to the police. For police 

administrators the challenge was multiple: balancing the needs of the comrnunity against 
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the needs of the force, controlling rising costs, locating suitable recruits in a fluctuating 

labour market, providing adequate seMces with declining resources, negotiating with 

powerful labour associations, and attempting to increase productivity and efIiciency. For 

most of the century, costs increased faster than the available resources. Economic 

circumstances provided powerfil incentives for change, and, at times, equally powerful 

constraints against change. 

The foiiowing topics will be considered in this chapter: annual police expenditure, 

police productivity, the formation and consequences of a police association in Hamilton, 

police wages, the Department's attempt to cope with nsing wages, and the significance of 

revenue generation. Taken together, these issues provide an understanding of the role 

that economic factors played in policing in the twentieth century. 

5.1 Trends in the Annual Police Expenditure 

Between 1900 and 1973 policing becarne much more expensive (Figure 5.  l)." 

The largest increases in expenditure occurred after 195 1. Police expenditure increased 

much faster than the population. Between 19 13 and 1972 the population of Hamilton 

17 

Ail dollar values used in thÏs chapter have been converted to 197 1 dollars 
using the consumer price index (CH) in Leacy (1983). This CPI was available for 
the years between 19 13 and 1975. In order to convert dollar values after 1975, the 
CPI published by Statistics Canada was used. 



Figure 5.1 : Police Expenditure by Year 
- - _ .  _ ____-- .--__.- - 

Year 
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increased 3 -72 times, but the police expenditure increased 2 I .2 times. In other words, we 

cannot account for most of the increase in police expenditure as a direct result of 

population growth. The most s igni f ih t  increases in expenditure occurred in the post- 

World War II period, and coincided with increases pay and reductions in the work week, 

which created the need for more employees at a higher rate of pay. 

In 1913, the annual police expenditure was $395,000 and by 1972 expenditure it 

had increased to $8,400,000. Although there were more police officers per capita &er 

the war, they were hired pnmarily to compensate for the reduced work week. Figure 5.2 

shows the annual cost of policing per-capita in Hamilton between 19 13 and 1973. In 

19 13, the force cost $4.8 1 for every citizen, and by 1973 the per-capita cost had 

increased to $27.43. The increase in the per-capita cost was nearly six fold between 19 13 

and 1973. The cost per capita shows the sarne trend as police expenditures, with the 

largest increases occumng after 1950. For most of the century, the cost of policing was 

relatively stable, but after World War II the costs accelerated so citizens had to pay more 

just to  maintain the same level of services. What is interesting is that the post World War 

II period was also the penod of escalating crime and t r a c  problems. Incrûases in police 

expenditure did not contain social problems to pre-World War II levels. 

As police expenditures increased they gradually began to consume larger and 

larger portions of  the municipal budget. Figure 5.3 shows the percentage of the 



Figure 5.2: Police Expenditure per Capita by Year 

Year 
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municipal budget allocated to the police between 1900 and 1973. l8 Again, we observe 

the same basic trend, that massive increases occurred after WorId War II. From 1900 to 

1924 the police expenditure ranged between two and four percent of the municipal 

budget, and then declined to between one-half and one percent between 1925 and 1949. 

The decrease between 1925 and 1940 cannot be explained as a function of decreasing 

police expenditures, since they were increasing during this perïod - it resulted fiom 

increased municipal expenditures in other areas. By 1972 police expenditures increased to 

almost 12 percent of the total municipal budget. The largest increases occurred in the 

1960's; the change £Yom 1959 (2.85%) to 1972 (1 1.72%) is drarnatic. Afier 1960, the 

police began to consume a larger and larger share of the municipal budget. 

5.2 Productivity and the Police 

The reorganization of productive methods was at the h a r t  of the changes that 

increased wages and reduced work weeks for industrial workers in the twentieth century. 

"Mass production made an incredible range of goods available at prices working people 

could afEord (Morton 1980:7)." For public institutions, such as the police, the link 

between productivity and wages was not direct. W e  poIice wages were a fiindion of 

the labour market, police productivity was lirnited by the highly labour intensive nature of 

18 

Some caution should be observed interpreting figure 5.3 since irregularities 
exist in the municipal expenditures senes. 



Figure 5.4: Ratio of Payroll to Expenditure in % by Year 

Year 
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police work. Most of the police budget went directly into wages. Figure 5.4 illustrates the 

ratio of police payroll to overall police expenditure, in percent, between 1900 and 1960.19 

The results are quite astounding - between 80 and 90% of the overall police budget went 

to pay wages. Since most police expenditure went directly into wages, changes to 

working conditions or wages ofien had a major impact on police expenditure. This is even 

more amazing given the ùicreased use of technology in the twentieth century. Consider 

that at the beginning of the century, police had no patrol cniisers or radios. Still, between 

1900 and 1983 expendintres on technology remained small in comparison to wages. 

Although "measures of productivity can be ambiguous (McLouglin and Clark 

1994:246)," productivity c m  be defined as the ratio of output quantity to input quantity 

(Siegel 1986:4). Overall productivity does not only take into consideration the amount of 

output but also the cost of producing the output. Greater output for a given number of 

worken creates a potentiai for increased wages and benefits. These increases lower 

productivity since the cost of production increases. Productivity increases were the "chief 

source" of rising wages and incrdsed standards of living in the twentieth century 

(Kendrick and Grossman 1980:4). Between 1948 and 1976 the US economy had on 

overall productivity increase of 2.3% per year (Kendrick and Grossman l980:6). 

Although no continuous data were available f i e r  1960, data were available 
for 1975, which showed the ratio to be 87% (derived fiom HS March 14,1975) 
suggesting that the pattern did not change much . 



There are no records that allow us to precisely establish changes to police 

productivity. To this day, most police organizations cannot demonstrate the arnount of 

work officers do (Bayley 1994:ZO). Police annual reports hardly, if ever, give adequate 

accounts of police work. Attempts to establish a historically-uniform estirnate of police 

productivity is confounded by the changing content of police work, variations in the means 

of dispute resolution, and the changing distribution of seMces provided by the police. We 

Gan, however, estimate changes that occurred to productivity as a result of the shift fiom 

foot to cruiser patrol. It is likely that cruiser patrol increased police productivity by a 

factor of two or three (Clarke 1980: 5, Marquis 1993 :2 12). There is no reason to assume 

that the Hamilton police varied fiom these estirnates. Many occupations indicate similar 

increases. Between 1899 and 1954 many economic sectors (in the United States) had 

similar increases in output per person hour: pulp and paper, 3.68; steel mill products, 3.29; 

Cotton goods, 3.4; and flour and meal, 2.16 (Kendrick 1961 :476-82). Other sectors 

enjoyed larger increases in output per person hour during the same penod: canning, 8.93; 

cigarettes, 22.6; motor vehicles, 14.4; and beet sugar, 9.0 (Kendnck 196 1 1476-82). 

While police productivity increased about threefold, it lagged behind other sectors of the 

economy. Also, when one considers the overail productivity (the ratio of outputs to 

inputs) we can see that increases in output keep Pace with the threefold increase in 

wages2' that occurred during in Hamilton between 1913 and 1973. Since the work-week 

decreased about 40 to 50% between 1900 and 1973, it is very likely that the overall 

- -  - 

20 Wages are discussed at length in section 5.4. 



productivity of police patrol declined significantly in the twentieth century. These 

estimates are generous to the police since they do not involve increased benefits or 

paperwork performed by constables in recent years. 

Police budgets were a fbnction of trends in the labour market. The disjuncture 

b e ~ e e n  wages and productivity placed police administrators in an unenviable position 

because they wntinually had to ask city council for budget increases just to maintain the 

same level of services. Technology made policing more efficient, but it was unable to 

offset the increasing cost of wages in the twentieth century. In other words, as wages 

increased, increases in productivity could not keep pace, so policing became more 

expensive. It appears that police productivity lagged behind expenditures after World War 

II, as productivity gains were small in cornparison to rising costs. 

5.3 The Rise of Police Unions 

Early in the century the socid relations of work were changing. This was the era of 

the eight hour, five dollar work day originated by Henry Ford (Herndon 1969). Before 

1920, attempts to  form unions were becoming widespread in police forces (Stone and 

DeLuca 1985: 468). The attainment of improved econornic benefits was a pnmary goal of 

police unions and associations (Burpo 197 1 :2 1). To improve wages, police unions used 

legal, quasi-legal, and "patently illegitimate" methods (Burpo 1 97 1 :34). 
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Strikes by police often resulted in public disorder. The most notable police strike 

early in the century occurred in Boston in 19 19. The arike resulted fiom inadequate 

working conditions, long work weeks ranging fiom 73 to 90 hours, and low wages 

(Burpo 197 1 :4). It caused over a d i o n  dollars in property damage (Burpo 197 1 4-5) 

and eight fatalities (Marquis 1993). 

Unionization was the most signiEicant problem police chiefs faced e - y  in the 

century (Marquis 1993: 116). By 1917 issues of promotion and benefits motivated severaI 

Canadian departments fom police associations. (Marquis 1993 : 1 15-6). "By the sumrner 

of 19 19 the Arnerican Federation of Labor had issued charters to more than three dozen 

municipal police unions (Marquis 1993 : 1 19)." The union movement was widespread by 

1919. 

During the sarne year, in Ontario, a provincial Royal Commission into police 

matters "refûsed to endorse police unions (Marquis 1993 : 1 19)." The union movement 

found little or no support fiom chief constables, although they could empathize with 

constables (Marquis 1993 : 1 19). As in the United States, the police-union movement in 

Canada went into decline after 1 9 19. While some departments formed associations, t hey 

were not W a t e d  with organized labour (Marquis 1993 : 1 19). Police labour movements 

in Canada were closely associated with events south of the border. 



In Hamilton, the move towards unionization corresponded with the changes 

occumng elsewhere. At the beginning of the century, wages were low and working 

conditions were poor. "The work was as physicaily demanding, as tedious and as 

vulnerable to 'speed-up' measures as industrial employrnent (Weaver 1995: 127)." In the 

period between 191 0 and 1920, police wages and working conditions began to fall behind 

changes in other occupations. Initially, police administrators resisted labour reform. In 

19 1 1, Chief Smith would not increase the time off for s t a ,  to do so, in his opinion, would 

compromise the poBce presence on the streets, even though police officers had only one 

day off a month (IM January 12,19 1 1). Between 19 10 and 1920 labour problems were 

endemic in the Department, and by 19 18 rurnours of a union began to circulate (HH July 

19,19 18). The Toronto police force also experienced labour unrest during this penod, and 

as a result, formed an association by 19 18 (Marquis 1987:272). Down the road in 

Hamilton, the force was "detenorating" because of inadequate wages. Chief Whatley 

rnaintained that "good wages bring good men ( H S  November 25.1 9 1 9)." 

Constables were dissatisfied with pay, working conditions, lack of raincoats and 

the amount of time off (HH September 6,19 1 8). The response of the police board was to 

state that the force must not form a union, although demands for raincoats and more time 

off were granted (HH September 17,19 1 8). The hard stand that the Police Commission 

took on unions was very clear when Chief Whatley stated that no member of the force will 

be allowed to remain if he joins the AR. or any of its branches September 19,19 18). 
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Chief Whatley, realizlng the dilemma the force was in, recommended that, "the force 

should not be allowed to deteriorate because members are not adequately paid (HS 

November 25,19 1 9)." Although he desired increased pay and benefits for constables, 

Whatley remained firmiy against the presence of a police union. 

In 192 1, three years after the formation of a police association in Toronto, a police 

association was formed in Hamilton. It was a compromise between the need for a labour 

union and the need for public control of such a vital municipal institution. Aithough the 

situation had improved considerably after the formation of a police association, demands 

for increased salaries continued in the 1920's. City controller Peebles responded by stating 

that he could not justify raising police salaries just because other cities pay police officers 

more (HS Febmary 20,1926). Still, what was paid to other occupations and other forces 

would eventually set the rate for the Hamilton force. The formation of a police association 

in Hamilton would eventually transform social relations in the Department. 

In 1947, amendments to the Ontario Police Act allowed for collective bargaining 

and wage arbitration (Marquis 1993:217). In the United States, police chiefs dl1 resisted 

unions. In 1958, the IACP published a report which stated that, according to existing law, 

membership in a police union was illegal. Police administrators opposed unions because 

they believed unions compromised professiondism and the neutrality of police officers, 

threatened the authority of the chief, and politicized the police (Burpo 1971 :68 ). In the 
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1960fs, after 40 years of dormancy, police unions became a force for improved wages and 

working conditions (Burpo 197 1 :6 ). The pnmary cause of police militancy was 

dissatisfaction with wages, which had only increased half as much those of factory 

workers during the period between 1939 and 1964 in the United States (Burpo 197 1 : I 1). 

Police also became more militant in Canada in the 1960's. In 1968, during the 

Montreal Police strike, strikers seized control of the police communications "when they 

found out that the arbitration award did not match Toronto remuneration levels (Marquis 

1993 :307)." Riots, vandalism, arson, bank robbenes and burglaries ensued durhg the 16 

hour walkout (Marquis l993:307). Crime rates soared during the Montreal Police strike 

(Burpo I971:14 ). 

A familiar pattern emerges. Police, in general, have not to my knowledge, sought 

wage increases in relation to their productivity. Unrest over wages occurs when police feel 

they are lagging behind other occupations or other police forces. Despite the fact that 

police officers earn the salaries of professionals, the work ethos remains blue collar 

(Bayley 1 994 :68). 

Plolice officers are preoccupied with monetary rewards. Although they are 
salarieci workers, they do not work to get a job done; they work in order to 
maximize retums in relation to hours worked. They never lose track of what the 
organization owes them for their effort in terms of days off, vacations, meal 
breaks, and sick leave. Police officers continually scheme to make the system work 
for them financially ... Police officers hardly ever work for fiee. An extra hour of 



duty must be compensated. Overtime payments have become a large portion of 
most police budgets, and officers regard them as an entitlement. (Bayley 1994:67) 

Burpo (1 97 1 :ix) predicted that labour problems would be the biggest problem for 

police administrators during the 1970's. During the 1970's labour problems were a major 

factor in the resignations of police chiefs in Toronto and Montreal (Marquis 1993 :3 71). 

Police becarne more interested in their union contract than their oath of office (Marquis 

1993:307-8). To a lesser degree, wages and labour problerns were common issues in the 

Hamilton Police Department after 1960 (HS May 23,1963, G+M lanuary 30,1964. HS 

December 1,1964, HS September 12,1966, HS May 19,1972). 

Overall, labour unrest was episodic between 1900 and 1973. The penod between 

19 10 and 192 1 saw the formation of a considerable number of police associations 

throughout North America. M e r  this initial period of unionization there was relative 

labour tranquillity until after World War II. After World War II, police associations 

becarne more militant, in search of irnproved benefits and wages to equal the surge of 

post-war anluence that transformed the economy. 



5.4 Trends in Police Wages 

Police wages in Hamilton increased wnsiderably between 19 13 and 1 973. As 

previously noted, wages were directly related to changes occumng in other police forces 

and other occupations. In 1913, a first class constable eamed S3972. By 1948, the 

amount was $4988, and in 1975, a first class constable was paid $1 1,851.2' Wages for 

constables increased threefold between 19 13 and 1975; dunng the same period the work 

week decreased between 40 and 50%. Not including pensions or increased holidays and 

other benefits, a constable cost (in constant dollars) the public at least six times more in 

1975 than in 1913. Most increases in wages occurred after 1950. By 1972 the Hamilton 

Police were the best paid force in Canada (HS March 19,1972). Over the course of the 

twentieth century wages increased much faster than the cost of living. A doilar in 19 1 3 

wouid be worth about $4.83 in 1975. During the same period, the wage paid to a first 

class constable increased over 16 fold. The end resuIt was that for the police, as for other 

occupations, their standard of living increased considerably. 

While wages were increasing for al1 police employees, the ratio between a first 

class constable and the chief remained fairly constant. In 1905, the chief constable made 

2.3 8 times the salary of a first class constable; in 1926 the figure was 2.65 tirnes, and by 

1977 the chief of police made about 2.29 tirnes the s a l q  of a first class constable (City of 

21 1975 figure derived fiom HS July 10,1975. 



Hamilton Financial Records 1905, HS July 12, I926, HS December 8,1977). This 

contrasts with Weaver's (1 995 : 125- 126) assessment of the relationship of the chief 

constable to a first class constable's wages - while the chief s wages increase more in 

terms of dollars, the ratio does not change much in the twentieth century. 

Unfominately, the Annual Police Repons do not provide a continuous time senes 

for police wages. As a compromise, 1 created a derived series by dividing the payroll 

expenditures by the total number of employees to arrive at an average wage for the entire 

Department. The results (Figure 5 - 5 )  are quite informative. The derived average wage 

was very close to the actual wages of a first class constable (see table 5.1). Although data 

were available for only three years, the difference between wages for a first class 

constable and the derived average Departmental wage was less than 2% for the available 

data. Although the data are lirnited, it is likely that the denved Departmental average is an 

accurate representation of a first class constable's wages. This result is not surprising, 

considenng the large proportion of constables on the force. 



Figure 5.5: Average Departmental Wage by Year 

1904 1912 1920 1928 1936 1944 1952 1960 1968 

Year 



Table 5.1: Comparison of derived average Departmental wage and wages paid to first 

class constables (in 197 1 dollars) 

Year denved average wage first class constables wage 

actual wages obtained fiom HS July 12,1926, HS March 1 1,1948, HS July 10,1975. 

The average police wage increased wnsiderably between 1920 to 1932, from 

$3067 to $5628 (Figure 5 ) .  After a reaching a peak in 1932, the average remained fairly 

constant until 1950, after which it increased f?om $4629 to $641 8 in 1959. Wages did not 

decline during times of economic distress in the 1 930ts, but tended to increase during 

relatively prosperous times. The trough in 1952 likely resulted from a large increase in 

recruits, which temporarily lowered the average wage. 

The average wage for the Hamilton Police can be compared to overall Canadian 

averages for both production and supe~sory/office workers (Figure 5.6). Several 

conclusions are possible from this comparison. First, results indicate that average wages 

have increased dramaticdly for al1 groups: production workers, 3.47 fold: supervisors, 

2.76 foId; and Hamilton Police, 3.6 fold. Increases in police wages were slightly larger 

than for either supewisors or production workers. Second, police salaries were closer to 
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supervisor/office workers than to production workers. Third, police wages appear more 

depression proof than wages for either production workers or supervisors. There were 

few requests for increased wages in the 1930's by the police association. h the 19301s, 

wages for police surpassed those of supe~sors ,  and generally remained higher until after 

World War 11. Fourth, it is instructive to note that historic periods when supervisors' 

wages were greater than the average police wages correspond with periods when police 

had recruiting problems. This occurred pnor to 1920, and especially in the 1950's and 

1960's, when recruitment problems were common for the police even though wages were 

at an ali-time high. Comparing wages allows us to see how police wages foilow sunilar 

trends to those in other occupational categorîes. This is consistent with the historical 

evidence, which suggests that police wages ~e re '~ r i rna r i l~  a fundion of the labour market. 

Police were middle class. WMe police were paid much more in 1973 than in 

1900, the increases were not out of line with those in other occupations. Police wages 

never declined, but they levelled off in times of economic hardship. Policing as an 

occupation was much more recession proof than other occupations, and this, provided a 

major incentive for an interest in a law enforcement career. Indeed, many of Hamilton's 

law officers probably joined the force for job security. 

5.5 Coping with Rising Wages 



Initially, police administrators were unprepared for the changes that increased 

wages and reduced work weeks would have on police budgets. h order to deal with the 

problem of increasing expenses, police chiefs employed a variety of strategies to keep 

costs do*- including cutting services, increasing the civilian component of the force, 

increasing the use of technology, altering patrol strategies, restmcturing the organization 

to increase efficiency, and requesting more funds. 

Cutting services was more cornmon at some times than others. In the 1920's police 

budgets did not reflect the gains made in tenns of reductions to the work-week that 

occurred between 19 10 and 1920. In order to provide the same level of service, increases 

in personnel would have been required. Because the 1 : 1 000 population standard did not 

change until after World War II, it is reasonable to suggest that the police were 

continually understeed between 1920 and 1950." The ratio obscured the fact that fewer 

services were being provided due to the shnnking work week. 

There were few options but to cut services. For example, in 1924 some areas of 

Hamilton went without patrol al1 night (HS December 15,1924). In addition, special 

requests made by the public were often turned down. Services traditionally carrieci out by 

It should be pointed out that the adoption of motorcycle patrols helped 
to cope with the problems in the 1920's. However, the fact that so few constables 
patrolled on motorcycles translated into marginal gains. 
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police, such as the police shelter and the ambulance service, would now be provided by 

other agencies. Dunng the penod when the per capita number of police was reduced 

(1920-1 %O), the actual demands on them were increasing due to traffic problems. 

Another example of seMce cutting involves the prioritization of police services. If the 

police became busy they would decrease the level of traffic and bylaw enforcement (HS 

June 1,1966). 

A more direct and long term response to rising costs was increasing the 

proportion of civilians on the force. The i d u x  of civilians was a direct result of increasing 

labour costs, not liberalized hiring policies. Because civilians were paid less, increasing the 

civilian component of the force was a basic cost reduction strategy used by the police 

administration. Although police officials initially resisted using civilian labour, rising costs 

left thern little choice. While civilians have always played a role in municipal policing, in 

the nineteenth century this role was confined to penpheral duties such as cleaning 

uniforms or janitorial services. In the twentieth century, civilians played a much more 

central role in police work, including clerical, communications and identification duties. 

Civilians were more efficient than sworn personnel in many instances, since they often had 

specialized skills. As the wages of sworn staff rose, the proportion of civilians steadily 

increased to offset the coas. The percentage of civilians increased from 2.6% in 1920, to 

5.4% in 1940 and to 10.5% in 1960. Although the civilian component of the force had 

been increasing throughout the century (especially after 1920), in the 1950's there was 



more pressure brought on the police to use civilians. In order to Save rnoney, Mayor 

Jackson advised Chief Chamberlain to keep the police on the Street and use "girls" for 

office work (G+M March 3,195 1). In 1973, Chief Torrance suggested that it would be 

too expensive to have police officers continuing with al1 their traditional duties including 

identification, cornmunications and papenvork (HS September 7,1973). Econornic factors 

motivated the changing composition of the police force and the attempt to Save money 

took predence over maintainhg a homogenous force composed only of sworn officers. 

Another primary cost reduction strategy involved the use of technology. Ushg 

cruiser patrol as opposed to foot patrol reduced costs by increasing patrol efficiency. 

The major transition from foot patrol to miser patrol occurred at the same time as wages 

were beginning to increase in the 1 950s. Technology (especiaily the radio equipped 

cruiser) allowed for the 'mas production' of patrolhg, an anaiog of production increases 

that resulted for industriai workers. Although no data exist for Hamilton, British data 

show the impact of auto patrols clearly. An average foot beat in a large British city covers 

about 200 acres, includes four to five miles of roads and a population of about 4000 by 

cornparison, a mobile beat is three times the size (Hough and Clarke 19805). In this 

instance, the cruiser patrol ailows one constable to replace three. If these approximations 

even remotely apply to Hamilton, it is clear that economic factors provided a major 

incentive for the transition from foot to cruiser based patrol. 
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Econornics altered not only the method of patrol, but also how patrol was camied 

out. The best example of this occurred in 1959 when cruiser patrol by individual 

constables replaced the traditional two man crew (HS Novernber 27,1959). The radio 

made single constable cruiser patrols possible and costs made them inevitable. By the 

1960's when wages began to increase rapidly, most patrolling was carried out in by single 

constables in cruisers, and the constable on the beat was quicWy becoming an 

anachronism. It is unlikely that Hamilton could have al3orded the number of constables 

required to patrol the entire city by foot, even iffoot patrol was desired. In other words, 

fiscal limitations precluded a return to universal foot patrol. Single officer cruiser patrols 

were a lot cheaper and effectively doubled the amount of patrol coverage available fiom a 

k e d  number of officers. 

In order to maximize efficiency and control costs, the Hamilton Police underwent a 

major organizational res t ructu~g in the 1960's (HS March 19,1965). As the force 

increased in size and complexity, the efficiency of police operations became a factor. 

Increasing budgets made the effective use of policing resources a high prionty. Reduced 

work weeks meant more employees were required, in addition to the increases that 

resulted from population growth. As the Department grew in size and complexity, a 

corporate form of organization was adopted. This represented a transformation from the 

nineteenth century quasi-military mode1 to a corporate modelU that set professional 

23 For a discussion of organizational change refer to chapter six. 
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standards and emphasized efficiency. The changes did not so much increase productivity 

as slow the rate at which productivity was being lost. Costs rose dramatically during the 

penod of reorganization in Hamilton because wages were also increasing at the same time. 

It is LikeIy that reorgaNZation had little effect on costs because there is no suggestion that 

reorganization required fewer employees. Stiil, there is no mention of how reorganization 

iduenced patrol strength or activity. Since wages make up most of the police budget, 

and since reorganization did not increase the size of the force, the impact of reorganization 

on the overd police expenditure was likely much less than increases in wages and other 

benefits. The adoption of corporate, bureaucratic organization was an attempt to control 

costs, not increase them. 

Finally, the wmmon strategy, used by police officiais was to request more 

resources, but many of these requests were directly tied to population increases. 

Administrators' requests for more personnel were predictable, although ofien 'justified' by 

reference to crime and traffic problerns. E ~ C S O ~  (1982: 195) suggests that most increases 

in police expenditures result fiom the motives of police manipulating the public's fear of 

crime, but as 1 have shown increased budgets were the response to increased costs. 

In the end, police administrators had 1ittIe control over costs, which were a 

fùnction of economic circumstances beyond their control. Increases in police 'efficiency' 

could not keep pace with increased costs. While workers in the industrial sector could 



I O8 

reap more benefits from the increased productive capacity of mass production, no such 

productivity increases were possible for police work. The labour intensive nature of police 

work motivated police administrators to implement a diverse strategy of cost control 

measures. 

5.6 Revenue Generation 

As costs mounted, the city council sought alternative sources of revenue. The 

police becarne revenue generators primarily through the enforcement of tr&c and by-Iaw 

offences. Although revenue generation was a not a specified goal of police activity, it 

became more important as the police budget increased. 

The percentage of offencesZ4 resulting in fines is shown in Figure 5.7. Between 

1900 and 1960 there was a continual increase in the percentage of offences that was 

disposed of by fines. Most of the increase was directly related to the impact of the 

automobile, and the resultant traffic offences and parking violations. In 1905, police 

records indicate that there were 1 106 fines issued, which represented 5 1.09% of a11 

offences. Econornic hardship in the 193 0's corresponds with a temporary decrease in the 

percentage of offences that were dealt with by fines. By 1950, about 90% of al1 offences 

24 Includes criminal, tr&c and bylaw offences. 



Figure 5.7: % of Offences Resulting in Fines by Year 

Year 



Figure 5.8: Police Receipts by Year 

Year 



Figure 5.9: Ratio of Police Receipts to Expenditures in % by Year 

Year 
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resulted in fines. Increasing costs were accompanied by hcreasing revenue generation in 

the twentieth century - as an editorïal in the Hamilton Spectator suggested, fines were iike 

gifts to the city (HS June 3,196 1). 

Police receipts between 19 10 and 1959 are shown in Figure 5.8. Prior to 1944, 

annual police receipts were fairly constant, but after World War II receipts quadrupleci. 

This corresponds with increased emphasis on t r a c  enforcement. One of the direct results 

of increasing t r a c  enforcement was a massive increase in the revenue generated. Large 

changes in revenue coincideci with the installation of parking meters in 1946. Changes in 

revenue also correspondeci with penods of rapidly rising costs. Municipal officials dealt 

with rishg costs by hding alterative sources of revenue. The poIice became one vehicle 

by which this strategy was redized. 

As important as revenue generation had become, it could not keep Pace with 

police expenditures. Figure 5.9 shows the ratio of police receipts to police expenditure, in 

percent. One thing is clear, the police have never been able to generate more revenue than 

they spend. In 191 5, before police revenues were audited," the ratio was 9%. By 19 17, 

It is important to point out that irregularities exist within the police receipts 
series. The large peak that occurred in 19 17 and 19 1 8 was probably a direct result 
of changes in city financial policy. In 19 1 5, city bylaw 1800 was passed, which 
stipulated that the city appoint an auditor for criminal justice accounts. In 19 16 
the Hamilton Board of Control Report, recornrnended that certain police court 
fmes be retained by the city (Hamilton City Council Minutes 1916 page 576). It is 
Iikely that city officials were becorning more aware of the potential of revenue 
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the ratio had increased to 43% and then there was a dramatic decrease to 23% in 1920. 

In the 19401s, the ratio of receipts to expenditures was increasing, but the trend did not 

continue through the 1950's. This is interesting, because in the 1950's, revenue generation 

was the highest that it had ever been. Revenue generation could not keep pace with 

police expenditures as costs began to increase rapidly f i e r  1950. To  put it in perspective, 

in 19 13 police generated $63,972 in revenue; by 1959 police revenue totalled $705,753, 

over a tenfold increase. Massive increases in the revenue generated by the police could not 

keep up with the even more massive increases in police expenditure. 

5.7 Summary 

An adequately staffid, well equipped, police force was never cheap - but it got 

more expensive as police expenditures increased at a rate much greater than increases in 

the population. Since policing was highly labour intensive and most of the police budget 

went to  pay wages, and, since few increases in productivity were possible, real costs kept 

increasing to provide the same level of service. There was tittle that police administrators 

could do to stop the spiralling costs, since changes in police wages and working 

conditions were directly related to changes in the labour market, not to  increases in police 

productivity. There is evidence to suggest that increases in wages coincided with 

generation and began to demand more accountability fiom the police. Al1 this 
raises the question of how much revenue was generated, and where it al1 ended up, 
but the fact that city officials appointed an auditor irnplies that there were basic 
concerns with the existing system. 
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decreases in productivity. Police were continually using various strategies to cope with 

increasing costs. Aside from several specific instances where they cut services, police 

attempted to deal wit h rking CO sts by increasing productivity or hiring cheaper labour. 

Basic strategies included hiring civilians, using more technology, altenng patrol strategies, 

and departmental re-organization. Some of the problems of increasing costs were offset by 

increasing revenue generation. Revenue generation, while not a specified goal of policing, 

became increasingly important in the twentieth century as costs mounted. 

Poiicing can in many ways be reduced to  economic factors. Communities do not 

get the levet of senices they need. They get the level they can Bord.  Police budgets were 

never based directly on crime or  traffic problerns. The cost of the police for many decades 

was a direct fûnction of an ideal demographic ratio of constables to population and of the 

wages paid to each constable. In this sense, police wages were important determinants of 

the range and delivery of police services provided to the public. 

Increased expenditure in most instances did not improve or extend police services, 

but were merely translated into increased wages, benefits, and shnnking work weeks. 

After dl,  in the post World War LI era, large police budgets coincided with the highest 

levels of crime in the century. The question that arises is how much of the overall 

municipal budget should be dedicated to polices services? In a situation in which 

expenditures continually increase and services remain the sarne or decrease, the economic 



dimension of policing becomes increasingly controversial. 

The productivity dilernrna has become even more apparent in recent years. 

The core strategy of policing is to provide a visible deterrent presence in 
public places. Police Say again and again that the best way to prevent crime is to 
put oficers in the street. Politicians and the public seem to agree. What police 
officers do not say, and the public does not know, is that this strategy is no longer 
aordable. If visible presence is the key to preventïng crime, then crime is going to 
rise ....In order to increase the street presence of one additional officer (24 hours a 
day, seven days a week), it is necessary to hire an extra ten officers ... "Police 
officers are too expensive and too thin on the ground to deter crime by their sheer 
presence. (Bayley l994:52, 55) 

Bayley continues, 

The problem with the budgets police are given is that they are not related 
to public safîety needs. Police pretend to be producing public safety, when in fact, 
they are producing authoritative intervention and syrnbolic justice. Resources and 
outputs have not been connected. This sort of budgeting reduces police 
responsibility, underminhg the search for prograrns that might enhance 
effectiveness with respect to crime prevention. (Bayley 1994: 50) 

The econornic implications of policing remain controversial. 



Chapter 6: Re-Organizing the Department for the Modem Era 

At the end of the nineteenth century, the Hamilton police force was small, and 

relatively unspecialized. The Department was organized as a hierarchy of military ranks 

and infuseci with a rnilitary style of discipline. Most organizational changes occurred 

after World War II when the fiinctioning of the department was complicated by large 

increases in size, the rapidly increasing need for information storage and retrieval, and 

greater speciaiization in tùnctions. In the post-World War II era, the need for 

reorganization coincided with the evolution of police administrative practises. 

Aithough most research on police organization has focussed on its rnilitary 

character (Franz and Jones 1987, Fairchild 1984, Punch 1984, Auten 198 1) most changes 

to police organization in Hamilton cannot be understood in ternis of the Mlitary model. 

Organizationd change was not based on either rnilitary pnnciples or ideals but on an 

emerging model of police administration. For Hamilton, organizational change is more 

accurately viewed as a transition from a quasi-military, rank-based hierarchy to an 

organization based on professional principles of police administration. 



Studies of police administration appeared as early as 1909 (Fuld 1909). 

Throughout the twentieth century, police administration has been increasingly become 

separated fiom its rnilitary origins to become a distinct realm of administrative practice 

(Fuld 1909, Vollmer 1971, Wilson 1958,1963. Wilson and McLaren 1977, Stone and De 

Luca 1985). 

The IACP played an important role in the development of police administrative 

practises. Especially noteworthy was the IACP sanctioned organizational models for 

police departments of diierent sizes (Wilson and McLaren 1977: 109). The IACP based 

its organizational principles on aspects of public, commercial, industrial, and military 

organizations (Wilson and McLaren 1977:73). The principles of modem police 

organization were borrowed from a range of difEerent organizational types and adapted to 

the needs of the police. Organizationd reforrn was an important aspect of the 

professionalization of policing. 

The act of organjzing is indispensable to proper management, and without 
sorne fom of organizational structure, most police operations could not be camed 
out. It the organizational structure is poor and if organizational concepts are 
poorly understood or applied, the efficiency of the entire department will be 
severely aEected. 

There is a distinction between the simple orgurzzzu~ionuZ structure of an 
agency and the application ofprinciples of adminisbalive organiration. While the 
two are obviously related (a good stnicture usually depends on conscious 
applications of the principles), they are not one and the sarne. An agency can often 
operate adequately - quite well, in some cases - with a deficient structure, but an 
agency with a seemingly good structure can very seldom operate with efficiency if 
a basic pnnciple of administrative organization, such as the need to adhere to 



channels of communication, is consistently ignored. Further, the process of 
organizing ought to include thoughtful consideration of many of the other 
principles of administration. (Wilson and McLaren 1997:69) 

in this chapter we will see what factors motivated the reorganization of the police 

in Hamilton. Further, we see how the content of the changes implemented corresponded 

with guidelines advocated by the IACP. 

6.1 Factors That Led to Organizational Reform 

Ln Hamilton, departmental reorganization can be understood in relation to three 

distinct factors: the need for change, the presence of an acceptable alternative, and an 

individual who could implement the changes. Reorganization in Hamilton was motivat ed 

by increases in the size of the police force and the need for information management. 

Change however, was not simply a function of need; the availability of IACP guidelines 

provided an alternative. At sarne time as police administrative practises were beginning 

to become consolidated within the IACP, the city of Hamilton appointed the youngest 

chief constable in the history of the force. He was a crucial factor in the modernization and 

reorganization of police seMces in the city. 



6.1.1 Size and Reorganization 

Between 1 90 1 and 1 973, the population of the city increased fiom 5 3,000 to 

300,000. Population increases, wmbined with the shrinking work week, created the 

need to hire more staff. The force increased fiom a total 59 employees in 1900 to 572 

in 1973. While the Department had increased almost ten fold in just 73 yean, the most 

significant change occurred between 1949 and 1953, when the Department almost 

doubled in size, from 213 to 377 employees. In Figure 6.1 we can see that al1 

employee g r o ~ p s ~ ~  increase in absolute terms over the entire period from 1900 to 

1973, but there is also a large increase in the number of constables between 1949 and 

195 1, from 156 to 245. After 195 1, both management and civilian wmponents of the 

force increased (Figure 6.2). It is important to note that increases occurred at the 

lower level of the organizational hierarchy before corresponding changes twk place in 

management and clerical areas. Growth was not driven by bureaucracy; bureaucracy 

resulted from growth. 

Increases in the size of the force, especiall y in the period between 1949 and 

1953, was a motivating factor for departmental reorganization. Growth rendered 

Civilians are defined as full time non-swom staffand management is 
defined as f i I l  time sworn staff above the rank of constable. Data are fiom HPAR 
1900- 1 973. Estimates for the numbers of &Il time civilians pnor to 1928 were 
made fiom The City of Hamilton Financial Records. 



traditional management practises ineffective. At the beg inning of the century . 
organization was not an issue because of the smail size of the Department. Many 

organizational forms could have worked equally well, since there was direct 

communication across different organizational levels. The chief knew everyone, he 

recruited and intenriewed them, promoted hem, and when necessary, he fired them. 

The Chief Constable was directly involved in every aspect of the force, from financing 

to specific enforcement strategies. Because of the chief s close ties to his officers and 

the community, the need for articulated lines of communication and defined 

organizational structure was not critical. 

As the force grew, the old informai, penonal management style reached its 

lirnits in terms of communications, need for specialized skills in finance, planning, 

crime and traffic enforcement, identification and records. The chief could no longer 

manage every aspect of the Department. The result was the need for more 

administrative special ization and coordination. In other words , growth eventuall y 

required specialization because it became impossible for any one individual to deal with 

al1 the details of running the force. Instead of direct involvement in the day to day 

operations of the force, the chief became an administrator, CO-ordinating the overall 

activities of the organization while the details of day to day operations were relegated 

to middle management. This was certainly the case in Hamilton, where a major 

reorganization occurred after the largest increases in size in the history of the force. 







6.1.2 The Automobile, Crime, and Information Management 

While size was a crucial variable, another very important factor was the increased 

information production generated by traffic accidents and law enforcement. Police work 

became more information intensive in the twentieth century, and the direct result was the 

need for information management. These new demands forced organitational 

specialization and centralkation, and because of this, they were an important precursor 

of modem police organization and administration. 

Reorganization was paradoxically a function of one type of technology, the 

automobile and the absence of another, the amputer .  The ability to couect information 

grew much faster than the ability to process information. In other words, the police found 

an organizationd solution to overcome the demands of one type of technology and the 

absence of another. The impact of the automobile cannot be overestimated because it 

created the need for organizationd speciaiization due to the increased workload. Not only 

did the automobile create more work, but it was a different type of work than the police 

were used to, in that offences were dealt with by writing out tickets or accident reports. 

Ultimately, the need for increased information processing meant that the Department had 

to function differently. 
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According to Wilson and McLaren (l977:92), specialization first occurred in 

police departments as a result of the automobile and the problem of traffic conaol, 

followed by specialization in other areas. To put things in perspective, consider that, in 

191 1 there was a grand totd of 3978 offences in Hamilton. By 1959, the total had reached 

136,487 offences. The nurnber of offences had increased much faster than the number of 

police officers and the overd population. In 1959, automobiles were responsible for 

over 90% of al1 offences. The implication of the astronomical increase in the number of 

offences meant that information processing became a centrai police activity. Police not 

only had to patrol the city, they had to find a way to keep on top of the rapidly 

accumulating rnountain of information. 

The problem was exacerbated by the fact that crime enforcement was also 

becoming more infotmation intensive. Prior to 1905, prisoners were not photographed 

(Torrance 1967:30), but, this becarne a cornmon practise by 1915 (KPAR 1915). 

Fingerprints were aiso adopted early in the twentieth century, and by 19 13 the "system" 

had proved to be a success P A R  191 3). By 1923, the increase in information resulted 

in the Department copying Scotland Yard's record system and abandoning the Bertillion 

system, which was based on physical description (HS December 15,1923). In order to 

keep Pace with the informationai demands records systems were continualiy updated, but 

they seemed to always fa11 short of the increasing demands p1aced on them. By 195 1, 

police had records for about 40,000 individuais on file, the longest record had 120 entries 



(HS October 25,195 1). To keep up with the mounting informational requirements 

civilians were appointed for clencal duties in 195 1 (HPAR 195 1). 

By 1952, it was suggested that the police department records be stored in one 

central location which would be staffed by civilians (HPAR 1952). Gradually, the increase 

in records required centralization in order to coordinate the information. In order to 

process information more efnciently, a key punch machine was installai in 1959 (Torrance 

1967:48). In many police deparîments, organizational specialization was a direct by- 

product of the increasing amount of information, and specialization in records was a 

direct byproduct of increasing size (Wilson and McLaren l977:466). 

The centraiization of information changed how police interacted with each other 

and the public. Aithough the police have always relied on idormation, the source for that 

information was r a d i d y  transformed in the twentieth century. Early in the twentieth 

century, information was obtained first hand by the constable on the beat, who had an 

intimate knowledge of the  area he patrolled. Eventually ' stored' information became more 

essential to the activity of policing. In 1972, police forces in Canada were iinked by 

computer in a centralized information system (Canadian PoIice Information Centre: CPIC) 

(Marquis 1993). 

By the 19801s, constables patrolled in cruisers equipped with cornputers that could 
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access remote information. The difference was that information was provided through 

police sources as opposed to public sources. Once idormation was recorded it could be 

accessed as often as required and, because of the this, police officers increasingly 

interacted among themselves. The organization became linked by virtue of a shared 

information base that excluded the public. Reorganization applied to more than 

Departmental structure it involved the reorganization and consolidation of information 

on different levels. 

6.1.3 Chief Lawrence and Organizational Change 

In retrospect, the organizational reforms that occurred in Hamilton were not 

unusual. What was unique about the Hamilton case was the presence of an highly capable 

individual who proved to be a catalysî for organizational change and professionalization of 

police services. While similar changes would have occurred in his absence, they would 

have likely corne later, and in many respects, the Hamilton police force was ahead of its 

time in the 1950's. 

In Hamilton, the modem era of policing began in 1952 when Leonard Lawrence 

was appointed Chief. Lawrence was the youngest person ever to be named Chief, and 

although he was outstanding in many respects, he had leapfiogged over other, more 

senior, officers who had exceptional s e ~ c e  records. He was chosen, apparently, strictly 



on the basis of ability. This was a major turning point, because it represented the 

transition fkom promotion based on seniority and service to promotion based primarily on 

ability. Lawrence was in every respect an outstanding police officer and adrninistrator, 

perhaps the finest police officiai the Hamilton Police ever produced. By professionalïzing 

and reorganizing the Hamilton Police, he left his mark on it as no one else ever had, and 

many of the changes that he implemented are still in practise today. 

Lawrence represented the link between modem poIicing and the past, and while 

he professionalized the police in Hamilton, he was deeply rooted in the community and 

tradition. Similar to many histonc personages who preside over an era of change, he 

seemed to embody contradictions. Although he thoroughly reorganized and 

professionalized the Department, he spent his entire career working out of a shabby office 

in the old police central station. He did not live long enough to see the new police 

headquarters, the physical embodiment of al1 the organizationai changes he precipitated. 

He was highly respected by members of the community. At his finerai, attended by 

those on both sides of the law, one "ex-con" said it best, "he was quite a guy (HS 

September 6,1973)." Lawrence was unusual because at the sarne time as he modernized 

the Department, he seemed to retain the respect that was given to former chiefs by virtue 

of their close ties to the community. 

The Department had iindergone a period of rapid expansion just prior to 
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Lawrence's promotion to Chief in order to provide increased traffic enforcernent and 

cope with the introduction of the forty hour work week. Lawrence was the right person, 

in the right place, at the right time. He was the pivotal figure who came dong when the 

Department had reached an administrative crossroad. He was 'progressive' in aimost 

every way: in terms of organization and professionalization, hiring minorities and 

women, treatment of prisoners and the use of technology. In 1967, Lawrence was 

appointed as President of the IACP and was regarded as one of the finest law officers in 

the Western World (Torrance 1967). He completely reformed and professionaiized the 

Hamilton Police Department, bringing it in line with international standards. 

Lawrence had an awareness of organization like no other police official before him 

in Hamilton. In 1953, one year after he became Chef: the first organizational chart 

appeared in an annual report. From that point on, organization became an important 

aspect of police administration in Hamilton. According to Wilson and McLaren 

(1977:86), the first step in improving a police organization is to have an accurate chart of 

the department's organization in order to assess its strengths and weaknesses. In 

Hamilton, prior to this, it was common for a an incorning chief constable to create new 

positions or job titles to suit his personal management style. For example, in 1935 Chief 

Goodman replaced the deputy chef with two inspectors (HPAR 1935). This change was 

not permanent, for the rank of deputy chief was reinstated after Goodman's departure. 

Prior to the 1 95 0's much organizational change was idiosyncratic and temporary; specid 
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ranks were created when the need arose and dispensed with when no longer necessary. 

Lawrence was the first chef to make the distinction between rank and organization. 

Aithough Lawrence began organizational refom in the 19501s, the big changes 

came in the 1960's. In March 1964, an organization and planning cornmittee was 

appointed by Chief Lawrence to reorganize the Department into bureaus, divisions, 

sections, branches and units (Torrance 19675 1). A dozen ranks were reduced to eight in 

order to "clarify authority, reduce confusion, create a fieer information flow and simpw 

the chain of authority (HS March 19,1965)." The period after 1952 represented a 

watershed in terms of organizational change for the Hamilton police. Torrance (196744) 

suggests that the organizational change that occurred between 1952 and 1967 was greater 

than in the ptior history of the Hamilton police force. 

The organizational structure has remained basicdy the sarne since. M e r  the 

formation of the Hamilton Regional Police in 1974, the organizational form has remained 

almost tùnctionally identical with the organizational structure implemented by Lawrence. 

The reorganization he initiated was designed to accommodate change. This was the big 

advantage that reorganization provided over the traditional arrangement. By standardking 

and rationalking each aspect of police organization, procedure, and communication the 

Department could effectively respond more effectively to changes in size and function with 

minimal reorganization. 



6.2 Organizational Reform: Understandhg the Changes 

While the need for organizational change remained beyond Lawrence's tenure, 

the organizational reforms he initiated were a textbook example of police 

administration. The actual reorganization that occurred was based on widely accepted 

principles of police administration. Lawrence's close association with the IACP would 

have exposed hirn to the innovations occurrhg in police management. As previously 

noted, one function of the IACP was to speciQ organizational structures for 

departments of various sizes (Wilson and McLaren 1977: 109). This in itself, implies 

that changes in size were basic motivating factors for reorganization. From the 

perspective of the IACP it is clear that police departments of different sizes need to 

function differently. What is interesting is that Hamilton's organization may be more 

similar to American police departments than to other Canadian departments due to 

Lawrence's involvement in the IACP. 

The re-organization instituted by Lawrence can be illustrated by examining actual 

organizational charts for the Department. Figures 6.3 and 6.4 show the Department's 

organization for the years 1953 and 1973 respectively. The differences between Figures 

6.3 and 6.4 indicate the organizational changes that can be directly attributed to 

Lawrence. 
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The foiiowing observations can be made: 

for 1953 

1. Organizational structure was almost completely defined by ranks. 

2. There was no separation between operations and administrative functions. 

3. There was a very large span of control for the chief and the deputy chief. 

4. The Department did not have a unifom organizational stmcture. 

5. The Department had oniy one deputy chief 

for 1973 

1. The organizational structure was dierentiated fiom rank 

2. The Department becarne more specialized. There was a separation of administrative 

and operations functions, with each havhg its own deputy chef 

3. There is a decreased span of control for upper management. 

4. A uniforni organizational structure was adopted. The Department was divided into 

Bureaus, Divisions, Sections and Branches. 

5. Although not indicated by the diagrams, there was a simplification in the rank stnicture 

fkom tweive ranks to eight. 

Having examined the actual changes that occurred, we can infér the actual 

organizational pnnciples on which they were based. These, too, were standard 
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administrative principles intemationally acknowledged by experts in policing. First, similar 

tasks should be grouped together. For example, the responsibilities of an administrative 

division shouid not include operations, and, thus, in many medium or large police 

organizations, the basic departmental divisions include both an operations and an 

administrative bureau. At the most basic level, one bureau generates information and the 

other organizes, processes and controls it. Second, responsibilities should be clearly 

demarcated. Specialization is an intrinsic aspect of organization which allows for the 

funaional coordination of activities. Third, the span of wntrol should not be too large or 

too small. There is a increased need for middle management in order to  maintain a 

reasonable span of control for administrators. Fourth, there should be clear channels of 

communication and authority . (Summarized fiom Wilson and McLaren 1977: 73-74) 

The changes in Hamilton were alrnost identical to  those recommended by the 

IACP for medium sized police departments (Wilson and McLaren 1977:71). The IACP 

recomrnends that the structure for medium to large police departments (200 to 1200 

employees Wilson and McLaren 1977: 1121) be based on the following organizational 

subdivisions: Bureau, Division, Section and Unit. A Bureau is the largest organizationai 

unit. Each Bureau is divided into a number of Divisions. A Division, as a subdivision of a 

Bureau embodies a department wide fùnction. Divisions are broken down into Sections. 

A Section is fiinctional unit within a Division. In Hamilton the distinction between 

branches and sections was not always apparent. Finaily, when fùrther specialization is 



required a Section can be broken down into Units. (Summarized from Wilson and 

McLaren 1 977: 7 1 ) 

The structure for medium size police departments endorsed by the IACP is shown 

in Figure 6 S. If we compare Figures 6.4 and 6.5, we can see how Lawrence's innovations 

paralleiled IACP standards. Overall there is a considerable functional equivalency between 

the Hamilton Police and the LACP model. At the heart of both is the distinction between 

operations and administration. The IACP mode1 has a technical bureau, which in Hamilton 

was included in the administrative bureau. At the divisionaI level there are many basic 

similadies, suggesting an overall functional correspondence between the Hamilton police 

and the IACP model. Still, there were important distinctions. In Hamilton, there was no 

fiscal division." Another distinction is the placement of the youth division within the 

administrative bureau as opposed to the operations bureau. By IACP standards the size 

of the Department in Hamilton by 1953 (377 employees) more than warranted 

organization refom. WhiIe Lawrence did not refer specifically to the IACP as the source 

of organizationai reforms in annual reports, the similarity between the adopted 

organizational structure and the IACP model is too similar to be a coincidence. 

27 

The lack of a fiscai division in the 1973 organizational chat  was likely an 
error. In the 1967 organizational chart for the Department, budget and fiscal 
matters are shown as a distinct group which reported directly to the chef 



Figure 6.5: The IACP Mode1 for Mid-sized Police Departments 
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6.3 Consequences of Organizational Change 

The 'success' of this reorganization is apparent fiom its longevity. The fact that 

the 1974 transition fiom city to regional police did not require fùnctional reorganization 

attests to  the foresight and soundness of the organizational decisions made by Lawrence. 

There is also little doubt that communications improved, and that overall the changes were 

an improvement over the previous system. 

Reorganization did not inaease the size of the force much, if at ail, so it iikely had 

little influence on cost. Reorganization was one response to inmeashg wsts, not the 

reason for them. The force increased in size before it was reorganized, not after, and as we 

have seen in Chapter 5, increases in wst were directly related to size since most of the 

budget went directly into wages. 

While reorganization improved communication and departmental functioning it is 

not clear to what degree it improved productivity. Wilson and McLaren suggest that: 

[Tlhe professional- or institutional-style police department tends to stress 
the improvement of the indirect means for police effectiveness - such as the 
enhancement of superior personnel practises, improved supervision, better 
deployment of manpower, and organizational effectiveness - as opposed to 
improving actual operational efficiency and productivity. Nevertheless, it is not 
possible to  discuss police improvement in a comprehensive way unless the means 
for irnprovement are aressed almost as rnuch as the end product of improvement, 
Le., operational effectiveness. 



The reason that the progressive police department stresses improvements in 
personnel administration is not only to have better-selected officers and better- 
trained officers in themselves but, of course, also to achieve the results which more 
highly capable personnel can render in the field. As a consequence, if the gains 
which can be made f?om irnprovement of personnel are not actuaily translated into 
improvements in the field, the effort is wasted. (Wilson and McLaren 1977:245) 

Such was the vision of professional police administration advanced by itç 

advocates. In theory, there is little to argue with. In practise, too much emphasis on 

organization may be as problematic as too little. For instance, Bayley (1994:75) suggests 

that police organization has become an end in itself The transformation of police 

organization changed how the police related to the public. Nowhere was this more 

evident than in the police annual reports. Early in the century, reports were much more 

comprehensive, including sumaries of interesting cases, an o v e ~ e w  of the year fiom 

the chiet a complete account of Depart mental issues, including salaries, health problems, 

turnover, recniiting, and dismissals, in addition to statistical sumrnaries of offences. By 

1973, police annual reports had become little more than statisticai sumrnaries that 

catalogued the numbers of offences. Information is presented to the public almost as in a 

yearly statement that a stockholder would get from a corporation. Although, beyond the 

scope of this study, in some respects, the rise of commu~ty policing was a response to 

inadequacies in institutionalized professional policing, which dominated the post World 

War II era. 



6.4 Summary 

In contrast to pnor studies of police organization, the military analogy is an 

ineffective means of understanding changes to police organization in Hamilton. Changes 

were inevitable given the problems of growth. The expression of organizational change 

was based on accepted principles of police administration which originated within the 

IACP. The need for change and the expression of that change were defined by the times. 

While reorganization was successfûl in solving the problem of growth and information 

management, the consequences of reorganization were not irnmediately apparent to police 

administrators. Public relations would become important, as both the rank and file 

constable and the general public becarne more distant and alienated from police 

administration. But the solution to that problem would have to wait for another generation 

of police administrators. 



Chapter 7: Trends In Police Work 

In the last chapter we saw how police organization was revolutionized by 

the changes in police administrative practises. Administrative reforms also influenced 

police work. As the management of police organizations was becoming more professional, 

Le, more guided by administrative principles, the changes filtered down to the constable 

on the bat.  Additionally, technology revolutionized police patrol work from its isolated, 

pedestnan roots. The radio-equipped cruiser completeiy changed patrol worlg how it was 

done, who could do it, and the types of offences constables would encounter during patrol 

activities. The constable's world was changing; no longer was the lone constable walkllig 

a beat considered adequate to deal with the mayhem of urban life. 

This chapter examines police work in relation to its histonc roots, and how police 

work has been transformed by technology and professionalization. Two themes are 

important in this chapter. The first is the diversity of police work, both past and present. 

In spite of the technological and administrative changes to the execution of work, police 

officers face a wide range of challenges in their day to day activities. The second theme is 

the close relation between the visibility of offences and police control activity. As the 
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larger context changed, the social controt activities of the police changed dong with it. 

7.1 Police Work in Historical Perspective 

Historically, the absence of specialized agencies meant the police had to perform a 

wide range of duties. The police was the first municipal agency that was open 24 hours a 

day, 365 days a year (Marquis 1993). The police controlled crowds, supervised public 

events, helped injured or lost persons, provided an ambulance sewice and a shelter for the 

homeless in addition to their regular patrol activities. As diverse as police services were, 

patrolling was the basis of police work. For many Amencan police forces early in the 

century, it was typical for over 80% of police personnel to be allocated for patrol activity 

(Fuld 1909: 196-97). Patrolling meant walking a bat;  police on patrol routinely checked 

locked doors, listened to citizens' complaints, arrested offenders, enforced bylaw 

violations, were alen to public hazards, disposed of dangerous animals, investigated 

suspicious circumstances, assisted individuals in need and intervened in disputes. 

Constables were responsible for reporting problems that they encountered on their bats. 

For example, in 19 14, when Hamilton's streets were first illurninated by electricity, the 

police were required to report lights that were out; boys throwing Stones were the biggest 

problem (Torrance 1967:32). The most distinctive feature of police work was the range 

of problems they faced. 
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Wallcing a b a t  was not without its dangers; in the nineteenth century, the public 

ofken sided with the "ruffians." Indeed, a constabie had to be able to "lick" any man on 

his beat or risk getting beat up at regular intenrals (HH August 1,1929). Weaver 

(1995:90) suggests that policing "entailed extraordinary risks," with anecdotal evidence 

of beatings, broken bones and teeth, and being shot at. In 19 12, a constable was badly 

beaten, kicked into insensibility in what was apparently a case of of staken identity (HH 

July 22-19 12). 

Although officers were subject to physical abuse, relatively few were shot in the 

line of duty. Up to 1963, ody seven police officers had been shot in Hamilton, two fataliy 

(HS May 23,1963). Early in the century, strength and endurance were the basic 

requirements for the job. Despite the physical demands and inherent risks of policing it is 

clear that at least some enjoyed the occupation. "Today police work is a cinch .... but it's 

not as much fun as it used to be. It's just sissy stuff now," reflected Sgt. Buttenham after 

his 3 1 years on the force (HS January 29,195 2). 

While the police were tough on offenders, the courts could be even tougher. In 

one case, a pnsoner accused the the police of tormenting him, giving him the third degree 

for steaiing a pair of socks and a safety razor. The courts had even less compassion; they 

sentenced him to six months in jail, after which he was deported to England (HT Apnl 
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The activities of the police did not depart fiom the standards set by the couns or 

the expectations of the public. An important change in police work over the course of the 

century was the reduction in discretionary force that a constable could use to resolve 

problems. Early in the centuty, a policeman could ofien remedy domesùc problems or 

juven.de delinquency by direct physical intervention (Torrance 1967:66). Times changed, 

and in 1953 an officer was dismissed for assaulting a prisoner even though the prisoner 

had started the altercation. Chief Lawrence said that the officer should have charged the 

prisoner instead of retaliating; Lawrence's actions were comrnended by the Police Board 

@IN October 2,1953). A basic trend in police work was the reduction of physicd 

discretion on the part of constables and a coincident rise in a more procedural disposition 

of offences. 

Even though police work became much more specialized after World War Il, the 

public still expected the police to be able to deal with everything from lost children to 

labour disputes. There were always unique demands being placed on the police. In the 

19501s, Hamilton constables would act as city tour guides (HS June 18,1952), and escorts 

for funerals; they would also be acquainted with the procedures involved with coping with 

a possible nuclear attack, enemy paratroopers or subversion (Marquis 1993 :23 8). But the 

big difference in the post-war era was that most constables patrolled in cruisers. Later in 

this chapter we will see the extent of this transformation. Although the methods of patrol 



were changing, police still provided a wide range of seMces to the public. 

There are no records that provide a detailed account of police work. Examining 

the number of offences per constable can shed some light on this issue, however (Figure 

7.1). At the beginning of the centuv, police work, at least in terms of offences, was 

dorninated by cnme. In 191 1, the average number of offences per constable per year was 

60.27, which can be broken down as follows: crime 52-73, byla\$s 5.48, and traftic 

2.06. There were about seven times more criminai offences than t r a c  and bylaw offences 

combined. By the 1 920ts, there were considerable changes to the distribution of offences. 

In 1925, there were on average 6 1.77 offences per constable per year (bylaw 24.73, crime 

26.17, trafnc 10.87). Although the total had not changed much since 19 1 1, criminal 

offences were cut in haif (due to declining drinking offences), while bylaw and t r a c  

offences both increased about fivefold. Increases in the numbers of bylaw and traffic 

offences continued, and by 1959 t r a c  and bylaw offences far surpassed criminal 

offences (total 465.83, bylaw 307.28, crime 39.32, trafnc 1 19.23). In the 1 9601s, criminal 

offences increased rapidly, primarily due to increases in property cnme. 

Overall, in 197 1 the number of criminal offences per constable was almost double 

Most bylaw offences in the twentieth century were directly related to the 
automobile. M e r  World War XI, about 90% of bylaw offences were parking tickets. 
Data for bylaw offences were not available after 1959. Presumably, at the time most 
parking tickets were issued by a sepanite parking authority. 
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that of 19 1 1, and traffic offences had increased over 50 fold. On average in 191 1, there 

was about one criminal offence per week, about one bylaw offence per month and a 

traffic offence about every six months for each constable compared with two crimes and 

about two t r a c  offences per constable per week in 197 1. The increase in the numbers of 

offences reflects, to some degree, greater emp hasis on procedural disposition, and as such, 

we should be careful not to interpret the changes as representative of the total amount of 

work constables perforrned. 

These changes took place alongside the declining work week. Before 1900, 

constables worked an eight hour day (Weaver 199993). Although the workday was not 

excessive by current standards, constables received far fewer days off In 1910, they had 

one day off every two months, and by 19 13 they received a day off every two weeks 

(Weaver 1995: 144). In 191 8, constables received one day off per week in Hamilton 

(Torrance 1967:33). The length of the work week remained the same until afler World 

War II. The 44 hour week was introduced in 195 1, and 40 hour work week was adopted 

shortly thereafter in 1 952 (Torrance 1 967:43). 

Although police were fitting more offences into a shorter work week, it is 

necessary to consider that the total number of offences per week per constable seems 

lower than one would expect; Le., these statistics do not accurately reflect what police 

spend time doing. Even in 197 1, when rates are highest, the number of offences per 
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constable is only about one per day. Clearly, offences taken done ignore a considerable 

amount of police work. Bayley (1 994: 17, 29) estimates that less than 10% of police work 

is related to crime; the majority of police work involves providing assistance and restoring 

order - activities for which no statistics exist. Most contacts that constables on patrol 

make with the public are brief Ericson (198253) found that in 747 citizen contacts, 85% 

took less than 15 minutes, and 98% took less than a half hour (Ericson 198253). In 

Canada overaii, there is an average of two or three dispatched calls per shift per patrol unit 

(Bayley 1994:41). There is no reasor. to believe that Harnilton deviates markedly fiom 

these estimates. This leaves a considerable arnount of time that is unaccounted for, most of 

which presumably is spent on patrol advities. 

7.2 The Impact of Technology on Patrol Work 

In the twentieth century, the improvements in transportation and communication 

technology were eventuaily integrated to transform patrol work completely. As cruisers 

increased the mobility of constables on patrol, radios conneded police through a 

centralized communication syst em. As these t echnological changes became more 

widespread, patrol work evolved h m  a physically demanding, pedestnan activity to one 

that depended on mobility, sophisticated communication networks, and instantaneous 

information processing. The police had come to rely on remote information and the 

technology that made it possible. Early in the centuv, patrol work was defined by 
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physical strength and endurance; late in the twentieth century policing was defined by 

technology. While the police experienced technological change in almost evety area, 

transportation and communication technology had the most far reaching impact on patrol 

work. 

For police administrators, technology served two purposes in law enforcement, 

efficiency and corn reduction but in reality the effect was far more pervasive. 

Traditiondy, because of limited budgets, police chiefs considered any alternative that 

might reduce the need for additional labour or improve police services. From the historical 

record it is clear that the need for efficiency and cost reduction were not limited to the 

twentieth century. In the nineteenth century, police oficials proposed using mounted 

constables, uistead of hiring more employees, in order to keep costs down (HS January 

1 N889 ) .  Efficiency was also important, for example, to improve police response time in 

the year 1900 "fly cops" mounted on bicycles could be readily dispatched (Torrance 

1967:34). By 1921, police could respond to a problem anywhere in the city within two 

minutes as a result of motorcycle use (FIS January 29,192 1). Cost and efficiency were 

always important, but in the twentieth century these factors becarne paramount to police 

managers. 



7.2.1 Transportation: The Adoption of Cruiser Based PatroI 

The reliance of police on transportation technology is primarily a twentieth 

century phenornenon. In 1884, Chief Stewart introduced a patrol wagon; used for 

bringing in prisoners, it was the first of its kind in Canada (Torrance 1967: 18). By 1889, 

the force obtained a noiseless patrol wagon - apparently offenders had grown so 

accustomeci to the sound of the previous patrol wagon that it allowed them tirne to escape 

(Torrance 1967:22). Before the patrol wagon, offenders were transported by various 

means including coal wagons and delivery carts (Torrance 1967:20). Still, mon of the 

day-to-day activities of constables were camed out on foot. 

In the twentieth century everythùig changed. The Department's first auto patrol 

car was built by Schact Company in 1 9 1 1 (HPAR 1 9 1 1 ). By the 19201s, tranic accidents 

and violations had become so severe that a motorcycle squad was created to help control 

the problem. The Department had corne to depend on motor vehicles so much that by 

1925 it was suggested that a motor mechanic be hired to maintain Department vehicles 

(HPAR 1925). The need for motorized vehicles kept increasing, and by 1928 there were 

14 motorcycle beats, with officers checking in every five to ten minutes P A R  1928). 

The dramatic increase in the number of vehicles used by the Hamilton Police 
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Department is surnmarised in Table 7.1 .29 As the table indicates both the quantity and the 

distribution of cruisers and motorcycles changed significantly over tirne. 

Table 7.1 : Number of Cars and Motorcycles used by the Hamilton Police force, 1926- 
1988. 

Y ear 
191 1 
1926 
1936 
1947 
1951 
1988 

Total Cars ConstabledCar Total Motorcycles Constables/Motorcycle 
1 66.00 O - 
3 3 5 .O0 9 1 1.67 
10 12.50 8 15.63 
16 9.75 6 20.67 
29 8.45 19 12.8 
144 3 -44 20 24.95 

Althougb the number of police cars has increased drarnatically fiom 191 1 to 1988, most of 

the change occumed &er 1 95 1. The number of constables per car has decreased from 66 

in 19 1 1, to 8.45 in 195 1, to 3 -44 Ui 1988. Between 1947 and 195 1, the number of police 

cars alrnost doubled fiom 16 to 29. Between 1951 and 1988, increases continued, 

indicating almost complete reliance on automobiles for patrol work. For motorcycles the 

scenario was reversed somewhat. Although there was an increase in the nurnber of 

motorcycles fiom nine in 1926 to 19 in 195 1, the number of constables per motorcycle 

increased during this period (except for 195 l), indicating that motorcycle use overall was 

declining relative to the use of cruisers. Cruisers assumed more importance in patrol work 

as they replaced both motorcycles and foot patrol. 

29 

It is important to note that there was more than one shift per day so the ratio of 
constables per car is about a half to a third of that indicated. 



While motorcycles were much less expensive to operate fiom a maintenance 

perspective, they were and are much more dangerous, with an accident rate about eight 

times greater than for automobiles (Stone and DeLuca 1985: 194-95). Wilson and 

McLaren (1 977: 3 3 3) suggest that motorcycle patrols involve "excessive costs" and "great 

hazards" because of increased nsk of accidents and bodily h m .  This lesson was learned 

early on in Hamilton, when in 1921, shortIy after the formation of the motorcycle squad, 

Constable Pryor was killed d e r  being thrown Rom his motorcycle V A R  192 1). Second, 

the eclipse of motorcycles for patrol wincides with the instdation of radios in police 

cruisers. The combination of the automobile and the radio gave cruisers a definite 

advantage over motorcycles for patrol. In about 1936, the cniiser began to eclipse the 

motorcycle for patrol work. This trend continued through the I 9801s, but was accelerated 

after 1950. The only advantage that motorcycles have over cars is that they can move 

through very congested traffic (Wilson and McLaren 1977:333). 

Cmisers not only had advantages over motorcycles, but they had many advantages 

over traditional foot-based patrol. The advantages can be summarized as follows: 

1. Cost effectiveness: considerable savings resulted fiom reduced manpower requirements; 
2. Cruiser patrol allowed responses to more diverse needs including both criminal and 
traffic enforcement; 
3. More rapid response: police could arrive in minutes; 
4. Cruisers can be used in all types of weather because they provide protection fiom the 
elements; and 



5. Patrol cars serve as mobile police stations since they can cany extra persons and 
supplies 
(items 2 through 5 from Wilson and McLaren 1977:332). 

The displacement of both foot patrol and motorcycles by cruisers for patrol in Hamilton 

was consistent with generally accepted police practises. As the public became more 

mobile, so did the police. ln this sense, the adoption of the automobile by police reflected 

a trend that was already pervasive in society. The need for t r a c  enforcement aione 

justified the technological transition to cruiser patrol. Police had to deal with the changing 

realities of urban Me, and the automobile changed society to a degree that few other 

technological innovations have. As one Hamilton Mayor put it, "the day of the foot patrol 

has passed." Because the criminals have taken to cars, so must the police (HS April 

5,1929). 

7.2.2 Communications: From Call-Boxes to Radio Communications 

The use of communication technology for police applications began in the 

nineteenth century. In 1896, the call-box system was adopted. A call-box was a box with 

a telephone inside and a light on top (Torrance 1967:25). If the light was lit, the 

constable was required to telephone the station; if not, the constable would pull a lever, 

which would send a signal to the station, at which point, an attending officer would record 

the patrolman's tirne and location (Torrance 1967:25). Cd-boxes were placed at 

strategic locations in the city. In 1891, it was estimated that to install the system it would 
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cost %12,000 (1891 dollars) (HPAR 189 1). This was an expenditure equal to about 25% 

of the total budget for the year (Torrance l967:26). Nthough expensive, it was felt that 

cd-boxes were needed to remedy problems in outlying areas of the city @PAR 189 1). 

Call-boxes served two purposes, they improved communications, and they dlowed 

headquarters to monitor constables on their beats. The dmdgery of walking long hours 

alone on the beat ofien meant that constables were absent from patrol (Fuld 1909). The 

cd-box was an attempt to provide more effective police services by monitoring the patrol - 

activities of constables (Fuld 1909: 1 18). By the 196O1s, there were oniy a couple of c d -  

boxes left in the city. Long out of service, constabIes waiking a beat would corne to use 

public telephones to contact the main station (Torrance 1967:26). Though no data exists, 

it is Likely that the sheer proliferation of public telephones made the use of telephones 

within call-boxes less necessary. No statistics were published on the use or effectiveness of 

the dl-box system in Hamilton. There may have been a change in patrol strategy which 

resulted in varyîng police beats. Still, it is not clear exactly how cd1 boxes fit into the 

overall patrol strategy, especialiy how that strategy changed fiom the turn of the cenhiry. 

The most important communication innovation was the police radio. By 1932, 

the detective department suggested that cars be equipped with radio receiving sets (HPAR 

1932), and by 1934, the radio equipment was being installed (HPAR 1934). Lnitially the 

radio equipment eliminated two jobs (KPAR 1935) but, the benefit to policing was 
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considered enormous. Chief Constable Goodman noted that "radio is the greatest aid to 

police work ever devised," and that radio ushered in a "new era of crime prevention 

(HPAR 1935)." 

In 1936, radio sets were purchased for seven cars, representing about 70% of 

the fleet (HPAR 1936). The radio coverage was seven miles in any direction, and cars 

were assigned to zones under the direction of a radio dispatcher (HPAR 1936). The 

first radio cal1 was on May 3, 1936. The initial radio system was one-way and 

averaged about 25 calls per day, but by 1944, the police had a three-way FM system 

that averaged about 80 calls per day (Torrance 1967:26). By January 1967 the 

Hamilton Police force had 79 radio equipped vehicles, with a total of about 450 calls 

per day and 12 dispatchers (Torrance 1967:27). In 1970, the police spent $330,000 on 

new radios that added more fiequencies to the police band, allowing the police to 

divide the city into districts ( HS September 29,1970). Finally, by 1973, constables on 

f w t  patrol received two way radios (HS October 22,1973). Although radios were 

necessary in emergencies, the occurrence of such incidents was not as comrnon as one 

rnight think. Most radio calls were categorized as miscellaneous (Weaver 1995 : 165). 

Between 1936 and 1967 the number of radio calls per cruiser increased fiorn about one to 

about two calls per shift. 

Over the years, communication syçtems continually irnproved and found an 
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increasing role for police applications. Eventually, radios facilitated linking the region's 

police forces. By 1951, radio equipment wnnected the Hamilton Police with the OPP 

and the Dundas police (HPAR 1951). In 1965, a police teletype wmected 140 police 

forces in Ontario (Torrance 1967:27). A further innovation was the Canadian Police 

Information Centre (CPIC), a national crime data bank operated by the RCMP, which was 

operational by 1972 (Marquis 1993:284). An important trend in police work was the 

irnplementation of more extensive communication networks that, with each iteration, 

Linked more personnel w i t h  the organization. Eventually, separate police organizations 

would become nodes in an extensive information and communication network. 

Improvements in communication systems made police work much more information 

intensive. 

7.2.3 The Consequences of Technolsgical Change 

Technology defines the modem era of policing. The police have corne a long way 

fiom the days when constables carried inebriated citizens to the station on their backs. By 

the 1950ts, technology iduenced alrnost every aspect of police work and organization. 

On the more pmrnising side, technology provided more mobility and quicker response; 

more diverse enforcement capabilities; reduced the isolation of constables on patrol; and 

p a t e r  support for constables on patrol. But these advantages came at a price, because 

cniiser based patrol completely changed how the public interacted with the police by 



decreasing the range of services that the public were able to  request directly fiom 

constables on patrol. Somewhat paradoxically, technology helped to maintain assumptions 

about the efficacy of  patrol work. The most obvious expression of technological change 

was the direct influence on the content and execution of police work itself Wdking a beat 

required physical starnina and a direct reiationship with the public. Cruiser based patrol 

was boring, isolated fiom the public, and dependent on technology to perfonn work. In 

many respects, cruiser based patrol was the antithesis of  foot patrol. 

A direct wnsequence of this technological transformation were the beginnings of 

a more diverse, representative police force. Physical stature was not nearly as important 

as it was at the tum of the centwy. Clearly, changing attitudes alone could never have 

changed the physical nature of traditional policing. At the tum of the century, police work 

was d e h e d  by physical strength and endurance, because of the large proportion of 

morality offences and the physical strain of foot patrol. Technological poIicing made 

diversity possible by requinng a more diverse array of skills and fewer physical demands. 

Although physicai strength was still important, it was no longer al1 important. Technology 

changed what police work was, and in the process, it changed who could become a police 

officer. 

As radio equipped cniisers were employed more extensively, they revolutionized 

police patrol. Either innovation taken alone would not have produced the dramatic change 
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that we have seen in policing. Cruisers without radios improved mobility, but they isolated 

constables by breaking down the traditional lines of  communication between the public 

and the police. Traditionally, citizens had approached police directly with problems, but 

cruisers made this much more difficult. In short, increases in mobility provided by 

automobiles solved several problems, but simultaneously created a basic communication 

problem, to which the radio provided a direct and simple solution. Problems generated by 

the adoption of one type of technology were solved by adopting another, until patrol 

work was essentially changed beyond recognition fiom its pedestrian roots. 

The radio was the link that made the whole system work, but in the process it 

completely changed how the Department functioned. Radio communication rneant that 

citizens with cornplaints could c d  t he  Department directty, and the Department would 

contact the constable via radio. Radio equipped cruisers altered the information flow, from 

[citizens *B constables organization] 

to  

[citizens sr organization .g constables]. 

This represented a crucial change because it fùndarnentall y altered the relationship 

between the police and the public. The radio changed the b a i s  for police-public 

interaction fiom direct contact with constables to  cornmunicating through the 
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organization. These changes in the interaction between the public and the police started 

with the advent of telephones and the use of c d  boxes in the late nineteenth century. Cal1 

boxes, however, did not substantially change police public interaction due to the 

limitations of the technoiogy and the presence of constables on foot patrol. 

The isolation of cruiser based patrol promoted the specialization of police services, 

since the public could not, in most instances, make direct requests to officers on patrol, 

and requests had to be funnelled through the organization's communication network. It 

also meant that the public dealt with the organization as opposed to an individual. The 

complainant, the dispatcher, and the constables became links in an information chah and 

this defined their relationship. Technology allowed the police and the public to 

comrnunicate while effectively remaining stnuigers. Traditional lines of communication 

were severed as constables patroiied in their cruisers awaiting instmctions nom a police 

dispatcher. Requests for services were filtered and controlled extemally by the growîng 

police bureaucracy. The net consequence was that many of the informal activities that 

resulted from direct contact with the public were excluded, since they were not considered 

serious enough to cal1 the police. Today, most police work is generated by radio dispatch, 

and "[ilf the public stopped calling the police, the police would have to reinvent their jobs 

(Bayley 1994: 17)." 

For much of the twentieth century, police managers ernbraced technological 
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change as ifit were some absolute form of progress. To some degree, they were justified 

in making this assumption. While technology provided solutions to some problems, it 

created others for which other technological solutions were sought. While technology was 

openly embraced, there appears to have been little consideration of its consequences for 

both the police and the public. In a way, technology allowed the police to maintain a very 

old set of assumptions about social order and the role of police in society. Technology 

allowed the patrol mentdity to prevail and to remain economically viable, to be grafted 

fiom its nineteenth century origins ont0 the age of m a s  production, mass consumption 

and mass mobility. The irony was that as police work and organization were completely 

transformed, the assumptions that the edifice of law enforcement was built on remained 

unchanged. 

In contrast to police officiais, many scholars question the effectiveness of police 

patrol as a deterrent to crime (Kelling 1 97 1, Felson 1 994, Bayley 1 994, Encson 1 982). 

The assumed need for a more technologically-based police force prevented a dialogue on 

the causes and problems of social disorder because it allowed the assumptions of the 

nineteenth century to find an expression in the twentieth century. Technological change, 

although inevitable in some respects, became the means for maintaining the philosophical 

status quo. By viewing many problems in technological terms, for example, decreasing 

response time, increasing mobility, developing more extensive communication networks, 

police managers have oRen distracted attention fiom the historie, economic and 



demographic realities of social problems for which improved technology was largely 

irrelevant . 

7.3 Professionalism 

The professional mode1 - the image of the policeman as a highly trained law 

enforcement officer - came into its own in the post-World War 11 penod. 

Professionalization occurred at the higher ranks first, facilitated by umbrelia organizations 

such as the IACP and the CCAC, but it eventually filtered down to the constable on the 

beat. Professionaikation was related to the growing consensus on police issues by police 

chiefs. The need for traffic and crime control delineated professional policing. 

Professionalization entailed a range of speciiic duties which wuld be applied to a general 

setting. Further, this consensus could be dissesninated through police organizations such as 

the IACP and the CCAP. Work dispatched by radio meant that the organization had 

control of police work in a way that it never had before. Alongside technological change, 

increased training and increased educational requirements, increases in civil liberties, the 

introduction of Uniform Crime Reporting (UCR), and legal aid al1 provided an irnpetus for 

professionalization at the Street level. 

The adoption of professional standards did not occur al1 at once. Although most 

North Amencan police forces were originally based on the London Metropolitan Police, 
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the considerable varïability of police forces in the nineteenth century reflects the different 

contexts to which this mode1 was applied (Ethington 1987, Harring 1983, Haller 1976, 

Watts 1973). Eventuaily, however, police forces became more alike, driven by the 

homogenization of urban space that occurred due to automobiles (Chapter 4). As police 

training became independent of a particular social context or community, police work 

became a range of skills which could be applied to any community. 

Professionalization evolved siowly. Hiring based on physical characteristics had a 

long tradition in Hamilton, and the nature of police work early in the century provided 

ample justification in the minds of police officids. Huing was based simply on age, sex, 

height and weight requirements. Some creative applicants tired to overcome these 

physical requirements by wearing lead filleci or padded shoes (HH September 2,1914). 

At the turn of the century, the force was very uniform physically, with most constables 

between 5' 1 1 " and 6' 1 " weighing between 1 70 and 1 90 pounds (Weaver 1 995 : 12 1). The 

number of criteria on which candidates were evaluated increased over time. By 1935, 

suitable candidates were male, between 21 and 26 years of age, a British subject, have 

good character and at least two years of high-school to be considered for employment 

(HPAR 1935). 

From the inception of policing in Hamilton until the 1930fs, policing was a career 

that one learned by doing. Weaver (1995) maintains that police training has never been 
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adequate considering the range of seMces that they were expected to provide. In 1889, a 

police training manual was published, but it was primarily a guide to conduct (Weaver 

1995:99- 100). By 193 5, the entire force had first aid training and revolver practise. 

Physical drill and parade formation were also a part of the cumculum @PAR 1935). In 

193 7, a police training school opened at central police headquarters (HPAR 193 7). One 

of the most important functions of the school was to help police officers write better 

reports (HS October 5,1937). The emphasis on writing cannot be stressed enough; 

Wison and McLaren (1977:468) suggest that police work can often be reduced to what 

an officer writes down. In 1962, the Hamilton school was absorbed into a provincial 

police school ( H S  March 12,1962), as police training became uniform throughout the 

province of Ontario. 

Another important aspect of standardization was the introduction of the Uniform 

Crime Reporting (UCR) system in 1962. The main impact of UCR was to change police 

reports from a narrative format to a standardized, categorized fom (Torrance l967:SO). 

Uitirnately, the professionalization of police work involved not only the development of 

skills but their standardization and acceptance on a larger scale. 

Police officers always required a rudimentary education. Joseph Crocker joined 

the Hamilton Police during Chief Smith's "regime." On May 15, 19 13, Crocker had a 

"bnef and wurteous" i n t e ~ e w  with the chief, during which, the chief pointed to an article 
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of hrniture and asked "What is it?" Crocker responded, "ifs a cabinet." Chief Smith 

then asked Crocker to spell cabinet. M e r  a lengthy career, Crocker becarne chief of the 

HamiIton Police in 1944. He wondered how his life would have been different if he had 

spelled cabinet incorrectly @PAR 1949). By the 1 97O's, the police recmitment process 

had changed considerably. Many police departments used some or al1 of the following 

critena: application foms, written examinations, fingerprints, physical tests, personal 

history staternents, oral interviews, medical and psychological evaluations, probation 

(Wilson and McLaren l977:272), and, most importantly, increased educational 

requirements. 

National and international police organizations facilitated professionalkation at 

the lower ranks. They created a forum for the discussion of issues, the dissemination of 

information and the s t a n d d i t i o n  of procedures. M e r  World War II, the field of police 

science expanded rapidly. At some Amencan universities police studies were included in 

criminology programmes. m e r  the war there was an incredible proliferation of texts on 

policing. 

Perhaps the most important police reformer in the post war period was O.W. 

Wilson, a former student of Vollmer and a prolific writer on issues of police management 

and administration (Wilson 1958, 1963, Wilson and McLaren 1977). Wilson's works were 

influentid in police circles, and important reformers in Hamilton were familiar with his 
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w~rks .~ '  The IACP and other groups held courses - which were attended by members of 

the Hamilton Police force.)' Professionalization, similar to depart mental reorganization, 

occurred in a period when knowledge and standards had evolved considerably and were 

being disserninated on an international scale. 

The need for more educated recruits paral1elIed the development of police 

administration practises. As the upper echelons of the police became more professional, 

they became more selective in relation to potential recruits. Since most positions within 

police departments were fiIled by promotion, the need for more educated recmits was not 

only to provide a more competent officer at the Street level, but to provide future 

administrative personnel who wuld be promoted fiom within the Department to fill the 

growing management needs of the organization. Despite ail the changes occurring, there 

was still a sense that those who occupied the upper ranks of the organization should be 

police officers first. 

Changes in the criminal justice system also provided an impetus for police 

professionalization. Increases in civil liberties required the police to maintain a more 

professionai disposition. Police had to be able to document details of an offence and 

-- 

30 

Source, June 8,1998 interview with Gordon Torrance. 
31 

In an June 8,1998 interview, Gordon Torrance suggested that he had taken 
(about) 27 separate courses related to police work and administration in the late 1950's. 
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appear in court more ofien to provide testimony. "By the 1940fs, every constable had to 

attend several weeks of classes, studying procedure, evidence, deportment, civility, 

criminal law, and by-laws (Weaver 1995: 18 1)." These were important reforms since the 

evolution of case law placed restrictions on how police took statements and identified 

accused parties by witnesses (Weaver 1995:271). The introduction of legal aid meant that 

guilty pleas were more rare (HS April27,1973) and that police testimony would corne 

under closer scrutiny. Changes to the criminal justice system increased the time that the 

police spent in court and the created the need for a more professional treatment of 

offenders. 

The automobile was a major factor in police professionalization in several ways. 

First, the automobile forced police departments to become specialized because of the 

workload they created. Second, t r f i c  offences were usually dedt with procedurally by 

writing up tickets or accident reports. On a smail scale this is not important, but on a large 

scale it means that police spend a lot more time wrïting. As police were required to write 

more, they required more training and a higher level of education. Third, with the 

adoption of widespread cruiser patrol, constables required more extensive training. 

Fourth, traf£ic issues linked the police with other professionai groups, such as city 

planners and engineers (Marquis 1993). Fifth., automobiles made urban space across North 

Amenca more similar and, therefore, provided police with similar problems that required 

similar solutions. 
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The formation of the police association facilitated professionalkation by helping to 

stabilize the worl6orce. A transitory work force would have made professional standards 

more dficul t  to implement. Although working conditions had improved considerably 

before the formation of the association in 192 1 - as a response to the threat of 

unionization and the improved working conditions in other occupations - the association 

seems to  have had a direct impact on turnover. Between 19 10 and 1920, high dismissal 

and resignation rates coincided with a penod of labour unrest in the Department. m e r  

192 1 annual turnover (dismissals plus resignations) decreased considerably and was 

typicaliy below 7% (Figure 7.2)." Turnover reached a hi& of 24 in 1920 and a low of  

one in 1936 (Figure 7.3). The police association benefited constables by improving wages 

and working conditions, but it may have dso benefited management because it reduced the 

turnover of employees. 

Still, at times it was difficult to recruit candidates with the desired level of 

educational attainrnent. Afier World War II, as the economy improved it was hard to  

secure recmits because the Department wanted high school completion ( H S  November 

17,1950). At the same time individuals were quitting due to low pay (HS December 

22,1950). In 1% 1, 400 people applied for 23 jobs but most did not meet the 

department's minimum requirements (HS October 195 1"). The post-World War II 

- - - 

32 Turnover data are not available after 1 942. 

33 The day was not specified. 



recruiting dficulties continued, and in 1957 it was difficult to keep the force up to 

strength because they could not find suitable candidates (FIS May 28.1957). In other 

words, it was more important to  Chief Lawrence to ensure a level of cornpetence than 

simply to fül vacancies. An editorial in the Hamilton Spectator suggested that relative to 

trades, police were over qualified and underpaid (HS December 161 1967). Although the 

public was becomùig more educated, the police wuld often not obtain the level of 

education desired. Only about 25% of the heads of al1 families in Hamilton in 196 1 had a 

high school or greater level of education." This meant that a majority of the possible 

candidates were excluded fiom a career in policing on the basis of educational 

requirements alone. 

Professionalization changed how individuals in the occupation related to one 

another. Prior to adopting professional standards, seniority was the main factor in 

promotion. This al1 changed as promotion becarne primarily based on ability. While there 

had always been less loyalty and more mobility among the rank and file, 

professionalization increased mobility at the higher ranks. By the 1980's mobihty occurred 

at al1 leveIs of police forces. To advance their careers, individuals took jobs with other 

forces; this was especially tnie of police executives. 

Police administrators believed that professionalization would have many benefits 

34 Source: Canada Census 196 1. 







including p a t e r  efficiency, more accountability, reduced discretion, and clarified 

guidelines for behaviour. Professionalism likely accomplished these goals to some degree, 

but it is dificuit to assess its impact. The down side of professionalism was that it changed 

the character of policing, which becarne more impersonai. Ii changed how the police 

related to the public and to each other. It also changed how police were evaluated. The 

fact that gified individuals could leap fiog over their superiors creates animosity and 

resentment at any tirne, but to institutionalize the changes disturbed the stable order based 

on loyalty, seniority, and community service that had pervaded the Hamilton Department. 

Professionalization, to a degree, over-specialized the police in the areas of crime 

and trafnc enforcement. The professional model did not take into acccunt the potentially 

wide range of demands that could be placed on police officers. The theory of professional 

policing was at odds with the day-to-day realities of police work. Police training 

emphasizes fighting crime, but most work involves rninor problems (Vincent 1990:48-49). 

Further, there are many aspects of police work for which the police have little or no 

training. Training in areas such as stress management (Vincent 1990), dispute resolution, 

and race and ethnic relations would al1 have benefited new recruits. The professional 

model was too theoretical and rooted in the assumption of the effectiveness of the police 

as crime fighters. It ignored the realities of police work and the comrnunities that the 

police had to serve. The community policing movement of the 1980's and 1990's was, in 

part, a realignment of the professional model to address community needs. 



7.4 Police Work and Social Control 

Police work is essentiaily a govemment sanctioned from of social control. 

Marquis (1 993 : 1 13) notes that police opposed "anything that disturbed the peace." 

Traditionally, police saw their role as primarily preventing crime and p rese~ng  the peace 

(Hï December 20,19 13). The public relied on the police to address almost any form of 

disorder. As such, control activities had both a negative and a positive dimension. Control 

activities could be negative insofar as they disproportionally focussed on those on the 

margins of society. It is not difncult to find instances in which the police in Hamilton 

overstepped their authority in the execution of their responsibilities. Bayley ( 1 994), 

Reiner (1991), and Encson (1 982) all suggest that the social control of marginals is still a 

cornmon police activîty. There is another side to the control activities of police, however. 

The social control activities of police were an important aspect of civic order. 

Arguably, the modem city could not fùnction without the imposition of 
order, order that we scarcely recognize as such because of its legitirnacy and its 
necessity. Apart fYom benign critical pmbling, usually softened with humour, 
citizens in Hamilton have overwhelmingly and essentially uncntically supported the 
institutions of law and order. (Weaver 199522) 

Dealing with trafEc problems, arresting potentially dangerous offenders, intervening in 

domestic disputes, supeMsing labour stnkes, helping those in need of assistance, were 

positive aspects of the social control functions of the police. The effectiveness with which 

they carried out these control activities remain controversial. "Their helpfulness and 
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usefulness have been undervalued by cntics and their menacing traits underestimated by 

their champions (Weaver 1995 :273)." 

Control activities varied over time. At the beginning of the century, most offences 

were related to  public drinking. In an era when most drinking took place in public, the 

police were more likely to encounter intoxicated individuds on their beats than other types 

of offenders (Weaver 1995). Enforcement of morality offences, while motivated by public 

concerns was made easier by their public visibility. In the post-World War II period, in 

contrast, property crimes dominated the overall number of offences. It was much more 

dficult for the police to control property offences because of  their low visibility, the 

tremendous opportunity for the public to commit such crimes, and the diminished capacity 

for individuals to be caught d e r  a crime has been committed. 

The most visible offences in the post-World War II penod were trafic offences. 

Encson (1982) found that most pro-active actions underiaken by the police were t r a c  

related. In the post-war penod the combination of cruiser based patrol and the visibility of 

traffic violations resulted in an explosion of t r a c  offences. 

In annual reports t r a c  problems always seem to surpass the abiiity of the police 

to deal with them. Even though police could be more effective because violations were 

more visible, the sheer extent of the problem makes one wonder how effective the police 
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could be overall, given their limited resources. Police could not eliminate drunk drivers, 

speeders or careless dnvers, or prevent accidents and fatalities eom occumng. While they 

made an essential contribution to public safety, the problem was just too big for the police 

to handle alone. 

Strikes, because they 'involve group conflia, and because they are episodic, 

present a unique exarnple of police social codroi activity. Aside fiom a couple of serious 

strikes the demands that labour disputes made on the police were small compared with the 

allocation of police resources for traffic and crime problerns. For exarnple, 1990 " was a 

fakly bad year for strikes in Hamilton. The police s u p e ~ s e d  25 strikes involving 13,115 

m e r s ,  and made 55 arrests. The total property damage for al1 strikes combined in 1990 

was only $44,500. Stnkes required 1405 hours of overtime, which was incidental when 

one considers that the department had 904 employees in 1990. The additional labour 

requirements for the police to supervise stnkes was less than two hours per year per 

employee. Strikes were so inûequent that police, for most of the centuiy, had few if any 

full time staff to cover labour disputes exclusively. 

In cornparison, t r s c  problems were of much greater magnitude. To begin, the 

Data for labour strikes and traflic issues are fiom the Hamilton-Wentworth 
Regional Police 1990 Statistical Report. The year 1990 was chosen because of the 
availability of comparative data. 



human costs were much more substantial. In 1990, there were 6900 trafific accidents 

(about 132 per week), which resulted in 30 fataiities and 4045 injuries. The drunk driving 

program (R.I.D.E.) stopped over 56,985 vehicles and administered over 734 tests to 

possibly intoxicated drivers. Tr&c problems required more attention because they 

represented a rnuch greater threat to social order and public safety. 

Often, the ability of police to participate in social control activities was related to 

their ability to take a pro-active stance in relation to social problems. But their ability to 

take such a stance varied considerably with the visibility of the offences. As far back as 

1936, police officiais were waming the public that there was Little they could do to prevent 

theft (HPAR 1936). Weaver (1 995 :S73) suggests that police have been less successful at 

social control than their critics clairn. Even when police can adopt an effective pro-active 

stance to social problems the opportunity to violate laws often far surpasses the ability of 

the police to enforce the law. 

An important trend in social control activities was the shift fkom the enforcement 

of morality laws early in the century to the enforcement of traffic laws in the post-World 
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War II period. In both situations, police adopted a pro-active stance. Although thefis 

dominated crime after Worid War II, so few of them were prosecuted that it is very hard 

to make a case that the police had a significant impact on property crimes. In Figure 7.4, 

we can see that the proportion of prosecuted to reported thefts had declined precipitously 

by 1930. In contrast to traffïc offinces, which were easily discovered by the police, most 

thefts were reported to the police by complainants (Weaver 1995: 199,244). The thefi rate 

increased almost tenfold âom the tum of the century and while some police initiatives 

were relatively successful, the police could do little to address the increases overall. 

The social control activities of the police seem closely related to the visibility of 

offences. Police could do little to stop thefts or assaults that occunred on private 

property. Out of public view, the police can have little impact on crime. Even when 

problems did occur in public, ofien the police were quite limited in their ability to control 

the problems. T r a c  problems far surpassed the resources of police to deal with them. 

Similady, drinking offences dropped f i e r  the passage of the Ontario Temperance Act in 

19 17, not because the police were able to implement an effective solution to the problem 

(Hi3 April4,19 1 8). 

The visibility of offences directs the activity of police work, but it does not ensure 

adequate problem resolution. While police oAen suggest that crime rates are related to 

police strength, the reality is that the ability of the police to deal with these problems was 



often quite Simited. 

7.5 Summary 

Changes in police work reflected the thes .  What police did, who could do it, and 

how it was done ail suggest the particular historical nature of police work. It is clear that 

police work has always entailed unredistic expectations. Many problems were beyond the 

ability of police to prevent or  resolve. When police can mount a direct response to social 

problems, the resources they can muster are often inadequate to cope with the extent of 

the problerns. The police in Hamiiton were aware of this; annual reports often 

acknowledge the lunitations of police resources or the extent of the problems they dealt 

with. 

The professionalization of police work accompanied technological and 

organizational change. These changes define the modem era of police work. But it was 

also an era with sky-rocketing offence rates. Improvements in police organization and 

professionaiization do not appear to have been an effective remedy to social problems. 

Social problems often require police intervention at some point, and in this respect police 

provide valuable seMces to the public, but it is inaccurate to view the police as a remedy 

to  social problems. Police reformers such as Vollmer r d u e d  the limitations of the police 
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to cope with social problems in the 1930's. Perhaps the most essential characteristic of 

police work is its diversity. The value of the police lies not in their ability to eradicate 

social problems, but in their ability to respond effectively (in the short term) to such a wide 

range of problems. This was, perhaps, the most significant aspect of the services they 

provided to the cornmunity. 



Chapter 8: Conclusion 

At the outset of this research, the police were Iike a 'foreign' culture to me. 1 

therefore felt 1 had a responsibility to portray them with a sensitivity to their own views 

and history, and not to simply subsume them into to a larger sociological paradigm. 

Similar to qualitative research, description and holism were important aspects of this 

study. Certaidy, there are exarnples of quantitative sîudies that transcend established 

methodological paradigrns and provide compeliing results. Perhaps the most sigruficant 

example of the use of quantitative data in a descriptive, holistic manner is Sorokin's 

(193 7) 9. Sorokin's holistic and desaiptive use of 

quantitative data to establish and understand systems of meanùig set a precedent to which 

this study owes a great deal. Sorokin was able to develop a convincing argument on the 

basis of a content analysis of historical evidence. 

The basic difference between Sorokin's approach and my own was that he had a 

well developed hypothesis at the outset. At the beginning of this research 1 had few 

specific theoretical expectations. Initially, my interpretation of the historical record was 

much closer to Nisbet's view of history than to any sociological paradigm. History, 

according to Nisbet (1 969:24 l), "is diverse, multiple, and particular." This view offen 

confiicts with mainstream sociology, where, traditionally, social theorists have attempted 



to understand change by rooting their analyzes in metaphors of timeless structural 

constants that govem social life (Nsbet 1969:274). Nisbet's alternative is "to approach 

the problem of change histoncally ... by trying to understand social change in terms of its 

particulars" (Nisbet 1969:275). By doing so, "we can see that change is bound up in 

events not an urifolding of immanent processes (Nisbet I969:27S)." Further, Nisbet 

sees external events as findamental to social change, especially external events fiom 

"outside the domain of the form of social behaviouf' (Nisbet 1969:275). Nisbet's 

emphasis on historical particularism and the role of external factors in change in many 

ways represents the conceptual basis for this study, because 1 have described the changes 

to policing in relation to the events that shaped them; and these events, at Ieast on the 

surface, appear relatively independent of one another. 

For researchers exarnining the institution of  the police, theoretical paradigrns are 

not always self-evident. Previously, many of the best studies of the police were issue- 

centered than overtly theoreticai in any substantial sense. Kelling's et. al. (1 982) landmark 

study of police patrol cornes immediately to mind; but there are others too. Clarke's and 

Keal's (1984) research is also a prime example of the non-theoreticai issue-driven nature 

research on police forces. Similarly, it was important to me review the historical evidence 

in a wnvincing manner before entertaining wnceptual and theoretical issues. 

From this study, we can draw two sets of conclusions. First, we can address the 



issue of social change directly: who were the police, what were the basic trends in 

policing, and how did these trends relate to the larger social context? These questions are 

important because changes to the police as an institution are inadequately understood at 

present. Second, we can look at social change more conceptually: why did these changes 

to policing occur, and what do they mean? Let us consider the empirical results of the 

study before dealing with the idea of social change on a conceptual level. Initially, afler 

reviewing police records, 1 dismvered that changes to the police were often Linked directly 

to extemal events and circurnstances. By examining factors such as population, the 

changing distribution of crime in police records, and the roie of the automobile, 1 have 

s h o w  how changes to the police as an institution were rooted in the need to adapt to 

changing circumstances. 

Between 190 1 and 1973 the population of Hamilton increased fiom 52,000 to 

305,000. Population increases propellecl the growth of the Department. Prïor to World 

War II the size of the force remained very close to one police employee per thousand 

inhabitants. As the force grew, the character of policing changed. The police becarne a 

large institution in a large city. It was impossible to maintain the degree of intimacy that 

had once defined their relation with the public. Within the organization, the changes were 

also profound. The chief no longer had the direct contact with fiont-line officers or the 

public that he once had - he became separated from them by layers of middle management. 

The distinction between managers and workers becarne clearer as the organization 



increased in size. 

f rior research has often attempted to link the size of police forces with crime rates. 

In Hamilton the size of the force was not the product of crime rates (as they appear in 

police reports). Dunng the first 45 years of the twentieth century, crime rates as specified 

in the Annual Reports fluctuated dramatically, while the per capita size of the force 

remained close to one employee per thousand residents. The opposite scenario is equally 

implausible: it would be difficult to explain changes in crime rates as a fiinction of changes 

in the size of the force since the per capita size was effectively constant pnor to World 

War II. 1 do not mean to suggest that larger variations in the size of the force would 

have had no effect, only that crime rates varied substantially d u ~ g  a penod in which the 

size of the force remained constant. A direct examination of the historical evidence 

provides a far more compeliing explanation of the relation between size and crime than 

prior studies which simply linked crimes rates and the size of police forces statistically. 

Indeed, after World War II shrinkïng work weeks and increased benefits had a much more 

direct impact on the size of the police force than crime rates did. 

Instead of looking for links between crime and the per capita size of police forces, 

it would seern to be more fniitful to address the question of size directly: that is, why were 

population estimates used? This question remains unanswered. To my knowledge, the 

police in Hamilton never provided a substantial answer for the use of population estimates; 
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they are simply treated as a self evident bais  for determining the size of the force. It is 

clear that after World War II the 1 : 1000 standard was altered by iabour issues, especially 

decluiuig work weeks - the eKect is direct and unmistakable, yet we still do not know why 

a police force should have been set at a certain size. We do not know why police forces 

base their sue  on population, and so it is not clear whether a police force is too large or 

too small, because we have no way of knowing what the appropnate size is. To 

understand the link between population and size we need to know why the police used 

demographic standards to estimate their need for personnel. As 1 speculated eariier in the 

study, the sue of police forces is much more closely related to fiscal policy than to any 

estimate of social problems, but this remains to be demonstrated conclusively. It is clear 

that budgetary Iimits placed direct limits on size. Yet police budgets were allocated by 

municipal govement, and as the city grew so did the tax base. So even though the 

Department's sue  was determineci by its budget, its budget in tum was closely related to 

the expanding population of Hamilton. 

%le population growth was responsible for increases in the size of the force, 

the automobile redefined the content and execution of police work. To understand the 

police, one must take into account how the automobile transformed the social Iandscape in 

addition to its direct effects on the content and execution of police work. The automobile 

made suburban sprawl possible and greatly increased the mobility of individuals (Felson 

1994, Schon 1971, Weaver 1995 ). "The technology of the city and most particularly the 
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centrai technologies of  automotive transportation, engulf industrial nations. Consequently, 

a large Spanish city has less the character of a Spanish city than of a modern, industrial 

city anywhere (Schon 197 1 :25)." Similarly, in Hamilton automobiles transformed urban 

space in a way that no other technological innovation had. 

Automobiles created a tremendous workload for the police, who attended 

accidents, directed traffïc, enforced traffic laws, dealt with congested streets and irate 

motorias, and attempted to educate the public about the hazards of automobiles. Similar 

to Felson (1 994), Weaver (1 999 ,  Monkkonen (1 98 1 a) and Marquis (1 993), the present 

study underscores the impact of the automobile on policing. As Marquis (1993) suggests, 

the sheer volume of automobile offences made them analogous to the drinking offences 

that had dorninated police work in the nketeenth century. Problems caused by 

automobiles demanded considerable police resources and attention, and as a result the 

need for specialized services developed. 

Crime also had an important influence on the changes to policing. Crime control 

was, and is, an essential aspect of police work. It is important to recognize that the 

amount and distribution of crime, as recorded in police records, changed significantly in 

the twentieth century. As the distribution of crime changed so did the activities of the 

police. Early in the century, police intervention in daily life in Hamilton was dominated by 

drinking offences. This is a pattern that is widely acknowledged arnong hiaorians 
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(Monkkonen 198 1% Marquis 1993, Weaver 1995, and Rogers 1984). M e r  Worid War 

II, morality, property, and violent cnme al1 increased but the rise in property cnme was 

especiaiiy noteworthy. 

After World War LI, in an era of unprecedented affluence, property crimes 

skyrocketed. The opportunity for thefi increased substantially. The ratio of reported to 

prosecuted thefis was very low, suggesting that the police could do Little to wntrol the 

incidence of theft. Not only was there more crime in the post-war penod, crime was more 

dficult to address owing to its particular nature. There is no evidence that police 

wnsidered thefts of little consequence; rather, they had Iunited effectiveness dealing with 

such problems. 

Dif5erent crimes have different degrees of public visibility. The ability of police to 

make arrests for theft was far more iirnited than their ability to deal with public 

drunkenness. Drinking offences were often highly visible, especiaily in an era in which 

moa drùiking took place in public tavems. It was not difficult to find drunks on the 

streets; thieves, however, were another matter altogether. To prevent theft, police checked 

to make sure that doors on businesses were locked. The police often made 

recommendations to the public to help them protect their property. Early on, the police 

recognized that there was Little that they could do either to prevent many thefts from 

occurring or to apprehend offenders once a crime had been comrnitted. 
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DEerent crimes were resolved in different ways. Deaiing with intoxicated citizens 

on the streets usually required direct physical intervention on the part of constables. Early 

in the cenniry, police work was dominated by the need for physical endurance to cope 

with the beat and the ability to  resolve disputes physically when they occurred. In 

contrast, property crimes required writing up reports which were of a completely different 

nature. Thus changes in the relative distribution of types of crime had a direct role on the 

content of police activity. 

Even when offences were visible, police ofien lacked the resources to deal with 

them. For example, declines in drinking offences in Hamilton foiiowed the passage of the 

Ontario Temperance Act in 19 17, which restricted the sale of alcohol. Prior attempts by 

the police were less effective. Similady, increased emp hasis on trafiïc enforcement 

produced large increases in the total numbers of offences - but it is not clear how much 

impact enforcement had on trafEc offences due to the sheer extent of t r a c  violations. 

Traditionaily, at least for visible offences, to  catch more offenders you needed more 

police. The extent of t r a c  and crime problems often surpassed the ability of the police 

to cope. Thus it was very common in the historical record for the police to request more 

resources. While the continual requests for larger budgets may seem s e l f - s e ~ n g  the 

reality was that police chiefs had few alternatives. 

Prior studies have not adequately addressed the variability of police activities over 
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tirne. Encson (1982) points out that control activities were directed towards those on the 

margins of society. In Hamilton, police also focused on these activities, but this emphasis 

was likely more a function of visibility of these offences rather than their priority in the 

police scheme of things. Still, as we have seen, many researchers tend to see the police 

primarily as oppressors of marginal groups. In Hamilton, while the police did engage in 

'oppressive' activities, such an interpretation taken alone would be inconsistent with the 

historiai record. Social control activities were directly influencecl by specific 

circumstances, including the extent and visibility of offences. The tremendous increase in 

t d c  offences and the simultaneous deciine in moraiity offences make it dificult to 

argue that the police maintained a uniform ideology of class control. How could such a 

uniform ideology produce such striking variation in the overall numbers and types of 

offences? The problems that police faced were not unifonn across tirne: neither was their 

response. 

Although the police, at times, and to varying degrees, reinforced the existing class 

divisions in the city, they were an institution that time and again was riddled with these 

very wnfiicts. Labour issues, though episodic in the historical record, played an important 

role in the Department's history. The formation of a police association shortly d e r  World 

War I was one of the pivotal moments in the history of the force, permanently changing 

social relations within the Department. One is stmck by the amount of coverage devoted 

to police labour issues in local newspapers. Aside fiom the formation of the police 
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association, police labour issues became increasingly important after World War II. By the 

1960's the police association was a force to be reckoned with. The police force became 

more divided and management became more difficult, as the association aggressively 

lobbied for higher wages and better benefits. Within the police, labour issues intensified 

the confiia between managers and workers as the Department becarne more fiagmented. 

Labour issues were just the tip of the iceberg. They refiected the changing 

econornics of policing. While the police provided a range of senices to the public, they 

did so within definite budgetary constraints. The first requirement of any police force is 

the capital required to make it operational. Three fïndings of this study deserve particula. 

attention: the increasing coa of policing, the increasing proportion of municipal 

expenditure ailotted to the police, and the high proportion of the police budget that went 

directly to pay wages. The cost of policing increased rnuch faster than population. 

Between 19 13 and 1972, the per capita cost of policing increased 5.7 fold. Assurning that 

the level of services remained the sarne - a questionable assumption- these services 

required a much greater investment of tax dollars. As a result, between 1959 and 1972, 

police expenditures increased from 2.85% to 1 1 -72% of the overall municipal budget. 

In a typicai year, between 80% and 90% of the overall police budget went directly 

into wages. Police wages were rooted in general labour market trends. Although the 

police were a public institution, they had to compete in the labour market to hire and keep 
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their personnel. Trends in the labour market (increasing wages for example) and at other 

police forces were powemil determinants of police wages in Hamilton. Thus, the wages 

paid to the Hamilton force were sirnilar to those paid to other forces. At the time when 

wages were rising, police ofien had trouble recruiting because of alternative employrnent 

opportunities. 

Police productivity declined over the century because increases in productivity 

were more than offset by increased wages and shorter work weeks. Sirnilar to the 

national wage trends for workers and supervisors, wages for the police in Hamilton 

increased substantially between 1900 and 1973. Police administrators had to try to h d  

ways to increase efficiency, and this produced many changes, such as the use of civilians, 

task specialization, organizationai reform, technological change, and altered patrol 

strategies. Police administraton were put in an unenviable position: they often had to 

request larger budgets to provide the sarne level of services. Economic factors motivated 

widespread change to the Department. As in Voher  (1971), Bayley (1994), and Felson 

(1994), the results of this study suggest that ewnomic iimitations alone preclude the 

police from being an effective remedy for many social problems. 

As the institution grew, and costs mounted, there was a need for more effective 

use of resources. It was the combination of growth with the need for effective use of 

resources that culrninated in a major Departmental reorganization in the 1960's. The 
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organization that emerged was very similar to the organizational structure for medium 

sized police departments recommended by the IACP. The IACP model was based on a 

variety of institutional types, including industrial, commercial, public, and military 

organizations. In Hamilton, organizational change was not the elaboration or 

development of military ideals or practices. This is not to Say that the police have 

completely transcended their rnilitary ongins - one can still find elements of the military 

within the Department. For example, the use of rank, military style unifonns and the 

emphasis on discipline al1 suggest ties with a military tradition. The main point, however, 

is that the police are no longer a 'rnilitary organization'. Organizationai change was closely 

related the emerging police professionalkm that occurred afker World War II. 

Reorganization was consistent with widely acknowledged administrative principles, but 

these principles were applied to the specific needs of the police. 

A contribution of the present study is the basic recognition that organizational 

change was not simply an elaboration of a 'military' model but the implementation of an 

organizational style that was consistent with the post World War II rise of professional 

police administration. Prior research (Weaver 1995, Marquis 1993) has pointed to the 

similarities between the police and contemporary corporations. My study adds substance 

to this argument by examining the particulars of organizational change. Change was not 

the result of inherent development or elaboration of the existing organization. Rather, an 

entirely new mode of organization displaced the traditional rank-based hierarchy. 
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Organization became a feature of policing that was clearly distinguishable f?om rank. The 

Department b e w n e  an organization composed of functionai elements that were CO- 

ordinated on accepted administrative pnnciples disseminated via police networks and 

organizations. 

In contrast to the post World War 11 organizationai revoiution, changes to police 

work were more graduai. The most important trend in police work was the shift away 

fiom the physical ngors of the beat to a cmiser based patrol. The emergence of 

professionaiism d s o  represented a major change in police work. ProfessionaIism was 

related to many factors including technology, the changing distribution of crime as 

evidenced in Annual Reports, the adoption of  Uniform Crime Reporting, the introduction 

of legal aid, the rise of  trafnc issues and problems, the incorporation of more ngorous 

training and recruitment requirements, a higher base educationd level, and the need to 

respond to changing public expectations. At the same time, police managers were 

becorning more professional via the administrative revolutiun. The constable on the beat 

was becoming more professional. Thus, professionalism occurred on different levels of 

the force almost simultaneously. 

Despite the changes, there was an important element of continuity within police 

work. Police work remained diverse in the range of services provided by constables. But 

the most important element of continuity was the reliance on patrol work as the basis of 
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police services. Patrol work is as old as modem policing. Police seldorn differentiate the 

hnction of police from its practical expression. Generations of police officers have 

maintained that patrol is necessary to preserve public order. While patrol activity fonned 

the basis of police work throughout the century, the transformation of pedestrian to 

cmiser patrol allowed patrol activity to remain econornically viable. Thus, technological 

change provided the opportunity for the police to maintain patrol as the basis of police 

services. Still, it has long been known that patrols have limited value (Bayley 1994, 

Felson 1994, E ~ C S O ~  1982, Keiling et al. 1974, Bright 1965, Clarke and Hough 1980). 

One must wonder, given the continual need for efficiency, if alternatives to patrol were 

ever senously wnsidered by police officials. It is clear that the public placed a high value 

on police patrols. There has never been public pressure to consider alternatives to patrol; 

in fact, the public &en requested increases in patrol services. Whiie most citizens wanted 

a police presence in public, they offen reservations about the costs of policing. 

In the previous pages we have reviewed the basic changes to policing in Hamilton. 

It is now time to consider what these changes mean. Important changes took place in al1 

the aspects of policing that 1 examined, but at the same tirne there was an important 

element of continuity within the institution. This is the essence of social change, that it 

occurs in the rnidst of a degree of continuity. To understand change we need to 

under stand how change and continuity relate to one another. While change expressed 

itseif'most often in terms of variations in magnitude or composition there were also 
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changes in standards and the increasing specialization of the force. However, since most 

change seems to be either directly or indirectly related to extemal events and factors, it is 

the process of change through the adoption of innovations, or difision, to which 1 would 

now like to tum my attention. "Dzfision is the process by which an innovation is 

cornmunicated through certain charnels over time arnong the members of a certain social 

system (Rogers 1983:5)." In the classic difision model, the 'item to be difksed' was 

thought to spread or fan out fiom a single source. More recently, it has been shown that 

often innovation does not precede the difhision process - it evolves within that process 

(Schon 1971). Often it is unclear which alternative will provide the desired results and so 

it is important to see diffusion within a fiamework of "information and uncertainty 

(Rogers 1983:6)." For the difisionist social change is largely a process of 'adoptation,' 

Le., incorporating things that originate elsewhere. A progressive institution is not sirnply 

one in which innovation occurs, but one in which extemal innovations can be readily 

implemented . 

Diffiision theory has advantages. There is no need to postulate that change results 

fiom either social stmcture or an underlying nature, thereby relieving us fiom having to 

understand the transformation of a social system simply on the basis of its internai 

properties. For difisionists change is often an end in itself. This allows us to escape fiom 

the metaphorical leanings of sociological paradigms fiom Marx to Sorokin, where social 

systems have an underlying essence, and change is simply an elaboration or development 
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of this underlying nature. A problem with social theory, as historians point out, is that 

such a position ofien cannot account for unique events. Conversely, diffusion theory can 

deal with the problem of unique events because it does not make deterministic 

assumptions about the nature of social structure. 

Another advantage of diffusion theory is that most change, in one way or another, 

results fkom dfision (Rogers 1983, Murdock 1956). The degree to which an institution 

is shaped by diffusion is often not self evident, because innovations, given enough tirne, 

are simply taken as part of the status quo. A basic feature of social institutions is their 

permeability, Le., their ability to make what is extrinsic intrinsic. Indeed, it is dficult to 

recount a single innovation that onginated within the ranks of the Hamilton Police. This 

not really a shortcoming because the purpose of the police was to provide a service, not 

serve as a source of innovation. Further, the sources of innovation transcend national 

boundaries as ideas and innovations are difised via extensive communication and 

transportation networks. 

For diffusion to occur two things are necessary: a real or perceived need, and 

available and feasible altematives. Needs exist on different levels: economic, social 

(prestige), technological, and functional. Without a need of some form there is little 

incentive to adopt an innovation. Once a need is established, change becomes a process of 

selecting fiom the existing altematives. If a particular alternative worked somewhere else, 
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that fact can provides a strong motivation to adopt the innovation, because it reduces the 

risk of implementation. For the police, innovations had to be economically feasible as 

budgetary restraints often placed direct lunits on the ability of force to adopt innovations, 

especially where new technology was concerned. Further, because so much of the budget 

went directly to pay wages, economic constraints may have hampered the innovation 

process. 

Diffusion had always been a important mechanism for changes to the police as an 

institution. Hamilton was no difFerent. In the twentieth century the context of policing 

became more universal with the homogenization of urban space brought about by the 

automobile revolution. In other words, diEusion was made easier because many police 

forces sought solutions to similar problems - once a successful innovation was found it 

could fûlfill a widespread need. More elaborate communication and transportation 

networks emerged in the twentieth century, facilitating the exchange of ideas. Police 

organizations such as the IACP and CCAC became more widespread and influentid. Over 

the course of the century, there was a consolidation of police practices as numerous texts 

were published and police schools became integrated on local, provincial, national and 

finally international levels. Diffusion b e r n e  more important because there were 

potentiaily more 'things' to difise and more opportunity to take advantage of recent 

innovations. 
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In Hamilton two distinct patterns of diffusion can be discerned. In the nineteenth 

century, the Depanment was heavily innuenced by British police noms. American 

infiuences, though present did not become dominant until the twentieth century. The 

Department's patrol philosophy, size, uniforms, and the system of rank al1 onginated in 

Great Britain. This is what we would expect, given the fact that Canada was an emerging 

wlony in the British empire. In addition, the force had a large contingent of British 

emigrants. Al1 in dl,  the force was quite sirnilar to other British police forces of the era. In 

the twentieth century, though a heaithy cohort of British remained active and infiuential in 

the Department, the Department was far more influenced by its American counterparts. 

Eventually the Department adopted American style uniforms and ranks, used fkearms, 

adopted cruisers for patrol, was reorganized dong principles advocated by the IACP, 

formed a police association shortly &er the police labour movement in the United States, 

and adopted numerous other American technological innovations. Amencanization was 

never stated as an explicit Departmental policy; rather it was a byproduct of the 

proximity to major sources of innovation in the United States. 

D S s i o n  theory not only allows us to understand change, it allows us to 

understand continuity. If no alternatives exist, or have no active agent to irnplement them 

continuity usually results. A case in point is the continuation of the police patrol. 

Aithough patrol has been transformed from its pedestrian roots, it remains the essential 

aspect of police services. As we have seen, the increases in patrol productivity did not 
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keep Pace with rising costs. Because of this, there has always been a strong case for 

finding alternatives to police patrol. Yet it is hard to find evidence that the police in 

Hamilton actively sought alternatives to patrol - they see patrol as a given, a fact of iife, an 

essential s e ~ c e  that could not be dispensed with without dire consequences. This view 

has come under scrutiny fiom acadernics who have seriously challenged the effectiveness 

of patrol. Still, no alternative to patrol is popularly known - there is no mode1 for the 

police to foUow. Further, there is no Iogical next step after patrol. To date there has 

been nothing for the patrol to evolve into; rather, innovation here has centered on varyîng 

the types and docation of patrol activities themselves. It is not so much that police are 

simply resistant to change - there is no compeiiing alternative that would force them to 

change the nature of police services. In contrast, where there has been both a need and 

available alternatives, the police have responded by adopting innovations. 

Continuity resulted, perhaps primarily, nom the role that the police played in the 

city. The purpose of law enforcement has remained central to the police as an institution. 

There is a continuing need for law enforcement, and this in itself suggests that an active 

agent is required to fùlfill this role. No other agency had an officia1 sanction to perfonn 

this function. Thus, the police had a vital role with no cornpetitors. To this day, no 

alternative to the police has gained popular support. While police receive criticism from 

academics, the public and from within their own ranks, moa often criticism airns at 

renewal not abolition. 
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The police, however, do no always respond to the sentiments of the times. 

Continuity can and does result fiom an unwillingness to change. This is especiaily true for 

large scale changes. Schon suggest that institutions are often assumed to have a stable 

nature (Schon 197 1 : 10-1 1). Social institutions resist change by their "dynamic 

conservatism," which is a "tendency to fight to remain the same (Schon 1971 :33)." 

"Because of its dynamic wnservatism., a social system is unlikely to undertake its own 

change of state (Schon 197 1 : 55)." Major change usually involve individuals with an 

extraordinary energy and cornmitment to the cause (Schon 1 97 1 : 56). Moreover, "social 

systems do not move smoothly fiom one state of its culture to another". . . "something 

must corne apart for something else to corne together ...." The problem is that "there is no 

clear grasp of the ne* stable state - only a picture of what is to be lost (Schon 1971 :5 1- 

52)." This is because syaernic change results not so much fiom intemal elaboration or 

development but £?om extemal factors, which are Foreign to the stable state. 

Schon's ideas apply to the Hamilton Police. As Schon suggests, major 

transformations seem to require agents of change. Two transformational changes - the 

formation of the police association and the post World War II reorganization - both met 

with resistance. The formation of the police assocation was at first vigorously opposed by 

the police chief. Because the police labour movement was widespread and gained 

acceptance in other cities, the chief eventually relented after several successful attempts to 

defuse the burgeoning labour movement within the Department. It would have been much 
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more difEcult to form a police association in Hamilton i f 3  had not happened elsewhere 

first. The fact that other police forces could still fùnction despite the presence of police 

associations helped to legitimize the efforts to form a Police Association in Hamilton. 

Another instance of systemic change was the post World War II reforms brought 

about by Leonard Lawrence. Lawrence's appointment as Chief Constable was actively 

opposed by some high ranking officers within the Department. Lawrence was an agent of 

change with no equals in the hiaory of the force. He was zhe means through which major 

innovations were channeled. Once Lawrence was able to consolidate power, he promoted 

revolutionary change. But what is interesting here was that the opposition was not to the 

innovation, which would corne later, but the to the violation of the long-standing tradition 

of promotion based on senionty and service. Thus, innovation was opposed not on its 

ments but on an unrelated characteristic of the agent who wouId bring it. There is no 

evidence to suggest that those opposed to Lawrence opposed organizational reform, 

except perhaps that they were fiom the old school and less likely to embrace the changes 

that the post World War II era would bring. Thus, the adoption of an innovation rnay 

depend on the characteristics of its agent, and acceptance or rejection may have nothing to 

do with the ment of the innovation itself. 

Schon's ideas can be taken further. It is not simply a case of whether or not to 

adopt an innovation. Some innovations can serve to enhance the dynarnic conservatism of 



an institution. For example, in Hamilton one could argue that the implementation of 

technology to increase the productivity of police patrol reinforced existing ideas about 

patrol itself. Patrol could not have remained viable without productivity increases. In 

other words, revolutionary or systemic change can be avoided by innovation. Some 

changes can actively promote continuity because they can reduce the need for alternatives. 

Perhaps this is part of the reason that technological innovations were often actively 

pursued by the police. Relatively large scale technological change can take place alongside 

ideological continuity. Technological change also has a certain inevitability about it that 

police seemed wilIing to embrace in most instances. 

Because systemic changes were motivated by extemal factors, and involved 

foreign and often revolutionary ideas, they met with resistance. Schon is correct to point 

out that change is often opposed. Yet overall we see an institution that was seldom subject 

to the systemic changes that Schon describes. From this perspective we would have to see 

the police force as effectively existing in a stable state punctuated by episodic 

transformations. Other changes, though very important, were often incremental and could 

be absorbed into the existing culture of policing, either by enhancing the institution's 

dynarnic conservatism or by having a negligible impact on the institution overall. 

Stability is not inherently bad, any more than change is inherently good. In a 

sense, the goal or motivation of large scale change is to produce a new stable state. In 
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Hamilton, this is precisely what happened. Large scale changes tended to be spaced out 

between periods of relative stability. The formation of the police association fiagmented 

and intemalized conflict within the ranks, but we should remember that after the police 

association was formed, turnover in the Department was effectively cut in half Further, 

the period leading up to the formation of the police association was one of the most 

problematic in the history of the force, with considerable employee discontent and 

turnover. A big problem required a big solution. Similarly, the organizational refoms 

introduced by Lawrence, though cot as controversial, resulted in a transformation of the 

Department. Turbulent change resulted in a new stability. Certainly, stability is not 

ensured when large scale change occurs, but it seems clear that it is a goal. The goal of 

change is often stability, but a new stability based upon the demands of the moment. The 

future of the police, iike the d ï s i o n  process itself, contains elements of uncertainty or 

possibility . 

Police forces have become so much like one another that researchers of3en make 

references fkom the characteristics of one police force to 'police' in general. It is quite 

reasonable to do this: different police forces are alike in many ways. This suggests the 

power of change generally, and of diffusion in particular; Le., the present day Hamilton 

Police are more similar to other contemporary urban police forces than to their histoncal 

antecedents. They use similar technology, rely on cruiser-based patrol, require similar 

training, face similar problems, exchange personnel, receive similar training, often have 
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similar organizational dynamics due to the presence of police unions and associations, and 

exist within simiiar economic conditions and constraints. Each histoncal moment is 

characterired by its own opportunities and constraints. The Hamilton Police were a 

perfect example of this process. It would be a mistake to presume that who the police 

have become is a simple function of who they once were. It would also be a mistake to 

ignore stabitity and continuity. It is how change and continuity coincide at a particular 

moment that makes the histond perspective so compelling. 
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