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Executive Summary
In 2004, a research project was undertaken to examine the changes in the police’s
capacity to respond to crime over the past 30 years. Using a variety of
methodologies and data sources, this report concludes that the demands for police
services in British Columbia has increased at a substantially disproportionate rate to
the increases in population and that the amount of police time and resources spent
responding, processing, and clearing criminal events has increased
disproportionately to police budgets and staffing.

Over the past four decades, while British Columbia’s population has more than
doubled, the number of reported crimes to the police has increased seven fold with
a four fold increase in recorded drug trafficking offences. The overall net effect of
this increase has been a general decrease in police clearance rates as police are
ever more unable to respond either quickly or to follow-up sufficiently to certain
crimes. The problem is compounded because police, during a routine day, are
responsible for a wide variety of service, administrative/paper work, and court
attendance functions which result in them being increasingly more selective in how
they respond to certain criminal incidents. At the same time, expenditures on
police services per capita in British Columbia have demonstrated a holding pattern
over the past 20 years, consistently below the average for all of Canada’s other
provinces.

The capacity of members to deliver the full range of police services has also been
effected by many Supreme Court decisions, legislative policies, social policies, and
technological advancements that, while extremely important in a liberal democratic
society, have had the latent effect of substantially increasing the time and costs
associated with investigating and clearing cases. This report highlights eleven
Supreme Court decisions that have directly impacted police resources, several
legislative policies that present challenges to the average police officer to effectively
understand, apply, and operationalize such complicated legislative instrumentation,
a myriad of policy initiatives that have been identified as having significant effects
on police workload and operations since 1982, and a discussion of a large number
of future trends that are important and likely to have significant economic effects
on police operations. Moreover, the impact of technological advances, such as
computer-aided dispatch, records management system, radio communications,
mobile workstations, on police workloads and costs are reviewed.

All of the data reviewed for this report demonstrates that there has been an
insufficient increase in the number of police and police budgets during the past 30
years. The resulting strain on police services, therefore, is based, in part, on: the
general upward trend in reported crimes disproportionate to population increases;
property crimes and nuisance crimes requiring disproportionate total costs
compared to the most serious crimes; an increased need for technical education
and training; decreased routine contact with the public; a four fold increase in
administrative/paperwork loads; and evolving case law, statutory law, and
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individual criminal justice agencies’ policies that have added enormous procedural
complexity to police work.
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Chapter 1: Introduction

Over the past 30 years, demands for police services in British Columbia have
increased at a substantially disproportionate rate to the increases in population. As
well, the amount of police time and resources spent responding, processing, and
clearing criminal events increased significantly. Since policing is a public service, it
cannot utilize the standard business response to major increases in demand by
simply increasing prices. The police even lack the latitude of other public service
agencies to respond to demand for services by allowing either longer waiting
periods or a substantial reduction in the quality of service. Some police agencies
have resorted to either not responding to certain types of crimes, such as minor
property crimes, increasing the average response time for other minor crimes, such
as mischief offences, or limiting the effort to investigate minor property and order
maintenance incidents generally. Another time saving strategy, but one of the
most frequently reasons for public complaints about police services, is the lack of
feedback to victims as their cases proceed through the various stages of the
criminal justice system.

While it is more acceptable politically to limit police services in the aforementioned
ways, these options are understandably improper for more serious criminal events.
However, there is a growing body of theory and research that suggests the
necessity of policing minor, but visible street crime. The “broken windows” theory
of policing, while controversial, has been adopted by several police forces in the
United States, most prominently, in New York.1 Nonetheless, even if minor criminal
events receive less police attention than more serious ones, policing the latter has
become considerably more time consuming and costly.

To begin with, there is virtually no choice for the police to respond as rapidly as
possible to serious crimes, both in progress and after their commission. Yet, during
the past 30 years, a series of judicial decisions by the Supreme Court of Canada
have generated an ever-evolving set of legal rules and requirements, such as R. v
Brydges, which add considerably to police investigative procedures. Since it is
Crown Counsel who makes the decision whether to proceed in the prosecution of
suspects, the police must meet the strict procedural guidelines set by Crown. In
addition, new laws, such as the Youth Criminal Justice Act, are enormously complex
and require significant additional education and training of police officers in order to
enforce its numerous provisions. As well, police resources have been extended by
the introduction of community focused policing.

Beyond all of the challenges to the delivery of police services as a result of
substantial population increases, changing crime rates, the development and
implementation of innovative police strategies, ever changing case law, revised and
new criminal laws, and a general lack of a proportional increase to police budgets,

1 In short, this theory contends that responding to minor nuisance or social disorganizing
behaviours, such as graffiti or public drunkenness, prevents more serious crimes from
occurring.
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the ethnic demography of British Columbia and the types of serious crimes have
necessitated further experiments in policing. Since the late 1990’s, there has been
major immigration from South Asia and China. In addition, there has been a
significant increase in immigrants from Central America. One immediate police
need, therefore, is to have a more diversified ethnic profile of officers to include
members of the more recent immigrant groups. English as a second language has
become prevalent in several cities in the lower mainland and, consequently, police
detachments and departments have had to consider language and cultural barriers
in delivering services in certain cases.

Organized crime has also evolved in British Columbia and, not only does it include
more ethnic diversity, but it is also linked to other countries, such as China and
several South Asian nations. More recently, marijuana grow operations and crystal
meth labs are being developed and controlled by multi-layered organized crime
organizations in British Columbia. And, organized crime has been augmented by
indigenous organizations, such as the Hells Angels and Aboriginal groups from
reserve communities. The complexity of organized crime in the current period and
the procedures necessary to investigate and prosecute cases against organized
crime members and groups has had a substantial impact on police workloads and
costs.

Traditional white collar crime is drastically more complex since the introduction of
the internet into banking and stock markets. Money laundering, for example, has
become extremely sophisticated in its global reach. Credit card fraud and internet-
based crimes require considerable police education, training, and expertise to
uncover and assist in successfully prosecuting.

There is no doubt that the context for policing in British Columbia during the last 30
years has changed fundamentally. It is also obvious that policing and the delivery
of police services has changed, however, it is not evident how much it has changed
and what are the resource demands in terms of workloads and costs associated
with the challenges facing police in the contemporary period.

This current study, therefore, explores the changes in time and resources required
for handling of increasing number of calls for police service today compared to 10,
20, and 30 years ago. Existing records of the tasks and time spent with respect to
calls for service over the last 30 years are compared to tasks, timing, associated
resources, and costs currently required to deliver police services to British
Columbia. This current study includes the context of changes in calls for service
volumes, crime trends, clearance rates, population and demographic
considerations, and regular member staffing volumes.2

The review is lead by ICURS-UCFV and includes consultancy services by ICURS-
SFU. The review is undertaken with direct assistance by designates in the RCMP by
“E” Division. The study required the participation of selected current and retired

2 In part, this analysis was guided by the status report on workload changes 1993-2000
conducted by Inspector Doug LePard of the Vancouver Police Department.
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RCMP officers in planned focus groups and the cooperation of civilian and regular
members during visits to detachments around the province over the course of the
study.

This report constitutes the summation and presentation of all data compiled as of
June 30, 2005. At the time of writing, CAD/CIIDS record management data was
not available to the researchers. A supplemental report will be produced once this
data is received.

This report is divided into eight chapters. Following this introduction, Chapter 2
discusses the organization and methodology of the project. Chapter 3 provides a
general overview of British Columbia’s crime trends over the past 30 years. Chapter
4 includes an overview of a general duty day and discusses the research literature
on police time and cost analysis. Chapter 5 discusses many of the current trends
and issues that have significantly increased the amount of time and resources that
police must expend over the past decade in delivering police services. Chapter 6
provides a detailed analysis of several crime-types to demonstrate the
contemporary complexity in providing police services within current fiscal
constraints and legislative and judicial requirements. Chapter 7 presents pilot
management models that may be used in scenario building. The final chapter
consists of a general conclusion and recommendations for responding to the current
crisis of police services losing their capacity to respond effectively to crime.
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Chapter 2: Research Strategy and Methods
In order to explore the change in timing and resources required for police services
over the past 30 years, a variety of research methodologies was used. Prior to
designing the specific methodologies, an Advisory Committee was created. This
group consists of an RCMP officer, who was the primary contact responsible for data
access and availability, and the principal investigators. The primary RCMP contact
changed in early 2005 due to retirement. The replacement officer was briefed
regarding the project, and took over responsibilities for accessing data for research.
The methodologies used for this research project included a literature review,
expert focus groups, regional focus groups, and secondary data collection and
analysis.

Expert Focus Groups

The objective of holding the Expert Focus Group (EFG) at the beginning of this
project was to ensure a reliable direction for the remainder of the study. The ten
members involved in the EFG had a cumulative service time of over 250 years. The
EFG also served as the first confirmation of the research methodology by guiding
the choice of data sources and the types of offences to be explored. The EFG’s
most important contribution was the development of the offence investigation flow
charts – a step-by-step presentation of how offences move through the criminal
justice system, from call to court. The charts include an inventory of steps taken
by officers 30 years ago, 20 years ago, 10 years ago and today. These flow charts
became the basis for evaluating time spent on specific offences by each officer, and
aided in creating a total average time per call per offence type.

Regional Focus Groups

The Regional Focus Groups (RFG) had two important objectives. The first was to
verify and modify the flow charts originating out of the EFG. In order to have a
valid instrument, it was advantageous to have as much corroboration as possible
with respect to the task flow charts in order to enhance reliability. The second
objective was to attach several general time frames to each of the steps associated
with the five offence categories that the flow charts represent. Moving through the
flow charts step by step with the RFG allowed the researchers the opportunity to
gather ranges of timing for each step and to confirm that all necessary steps were
included.

A unique focus group comprised of experts with specific knowledge of technological
change in the R.C.M.P. over the past 30 years informed the Technology Changes
chapter of this report. As mentioned above, this chapter includes a detailed
timeline depicting when technological changes occurred and the impact they have
had on timing and costing.
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Data Collection
Several different types of data were analyzed for this research and a number of
different research methods were employed in order to obtain and analyze measures
from numerous sources. Data sources included members’ historical notebooks,
current time log surveys of members, case files for the five offence types in three
different geographic regions of the province, and a detailed CAD analysis.
However, data was not available for all years or from all sources which is common
with any historical study. For the file and notebook review, the analysis focused on
five specific offence areas agreed upon with the EFG: (1) Break and Enter; (2)
Spousal Assault; (3) Driving Under the Influence (DUI); (4) Criminal Homicide; and
(5) Trafficking. The file review occurred in the same three geographic areas of
British Columbia as the regional focus groups: Prince George, the Northern
location; Nanaimo, the Vancouver Island location; and Surrey, the Lower Mainland
location. These three locations were chosen with the guidance of the EFG.

File Review

The file review component was conducted in each of the three study regions. File
queries were run for each region on each of the five offence types to develop a
sampling scheme and to determine how far into the past available files were
available as the RCMP is required to destroy completed files after a specified
duration of time depending on the nature and type of offence. Upon review, few
historical records of the five offence types were in fact retained. Despite this
limitation, the description of timing associated with current policing practices is
extremely useful.

Historical files from 10-30 years ago did not require a sampling scheme because
the limited number of available files necessitated an examination of all available
files for the five offence types. However, because of the large number of more
recent files available, a sampling scheme was utilized. The file review coding sheet
was derived from the flow charts originating out of the EFG and the RFGs. These
flow charts represent all the steps undertaken by police services during a typical
investigation for each of the five offence types. To construct the file review coding
sheets, these steps were transferred into documents allowing for the input of the
amount of time associated with each step, how many members were involved in
the file, and the total amount of time spent on each incident in order to estimate a
range of time for each major step of an investigation and a range of the total
average time it takes to investigate these offences. The analysis of the files also
provided a description of duties associated with the investigation. Comparisons
were made between current offence investigations and historical investigations.

While examining the information contained in each file, it became apparent that
determining the exact duration of events and activities associated with
investigations would be difficult, as time elapsed for tasks and/or stages in
investigations were not consistently recorded. Therefore, timing was only recorded
when it could be determined without conjecture or supposition. Where available,
timing from the file review validated the ranges presented in the flow charts.



13Methodology

Historical Log Books

Members participating in the EFG and the RFGs supplied all available log books for
the time periods under study. Using a coding sheet similar to the time use logs
(see Appendix B and C), all activities during a member’s day were logged into
specific categories and the amount of time to complete the task was recorded.
During log book coding, any reference to the five crime types was flagged. The five
crime types were coded using the file review coding sheet to obtain historical data
and timing for comparison with current investigation timing.

The information contained in the log books was combined, where appropriate, with
the file review timing information. This data was used to verify estimates
presented for particular steps in the investigations under study by the EFG and
RFGs.

Time Use Logs

Time use logs were distributed to a sample of general duty members across several
jurisdictions in British Columbia. The sample was chosen by the lead R.C.M.P.
project contact. The objective of these logs was to ascertain what a general duty
day entails and obtain any timing information associated with certain tasks, duties,
or investigations. If members were involved with any investigations of the five
selected crime types, the timing of these, and the extent of the member’s
involvement, was recorded and compared to the historical log books. One of the
hypotheses was that the increase in paperwork associated with legislative and case
law changes has had a significant impact on a member’s day. The time use logs
were used to analyze the amount of time a member spent on paperwork to assess
how their ability to respond to calls and investigations may be impacted.

The results were compared to the results of the log book analysis, which utilized the
same coding sheet, with the objective of exploring changes to duties in a ‘general
duty day’. This comparison has its limitations, as the recording procedures for both
types of data were different. As current members were instructed to record each
duty of their day in small time increments, according to the duty codes provided on
the coding sheet, an extremely detailed description of each member’s day was
achieved. In the historical log books, however, members would often record only
those events that were significant enough to warrant notation and omit general
tasks while on patrol or other seemingly menial tasks. At times, this resulted in the
overestimation of certain activities, such as patrol, as members may have recorded
that they were on patrol for a long period of time during a shift, but would not
elaborate on the details of events during that patrol.

CAD/CIIDS Analysis
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The R.C.M.P. in British Columbia uses two Computer Assisted Dispatch systems to
hold calls for service data, CAD and CIIDS. Unfortunately, a comparison of timing
over thirty years is not possible using R.C.M.P. CAD/CIIDS data. This is because
CAD/CIIDS records for most crimes are purged every two years as per federal
privacy legislation. However, current time spent responding to specific calls for
service and time spent on scene can be assessed using this data. As of the report
date, CAD/CIIDS data has not yet been received. Once this data is made available
to the authors, a supplemental report will be produced.

Case Law Review

A review of relevant case law and legislation affecting the timing and costing of
police services over the past 30 years was also completed. Many of these key
changes were identified during the EFG, while others were based on commonly
cited Supreme Court decisions. Of particular importance are changes to legal rights
of individuals and disclosure requirements as set out in the Charter of Rights and
Freedoms, and R. v. Stinchcombe.

Model Building

The data collected was built into a pilot model that could be used by management
in evidence-based policy and planning. While time issues and associated costs are
an inevitable concomitant of serious crimes, police managers do have some limited
alternatives in deciding what to do in financially constrained times. The information
from this study will be used to build a pilot modeling tool which can be expanded
should management find this pilot scenario planning tool helpful.
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Chapter 3: Historical Overview of Crime Trends in British
Columbia
Over the past four decades, British Columbia’s population has more than doubled
from approximately 1.7 million people in 1962 to more than 4.1 million people in
2003. An even faster growth in the number of reported crimes to the police has
occurred over the same time period. Criminal code offences in British Columbia
have increased seven fold, rising from about 72,000 known offences in 1962 to
more than 513,000 known offences in 2003 (see Figure 1).

Figure 1: BC Population and Crime Growth

BC Population and Crime Growth
1962-2003
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Figure 2: BC Crime Trends

British Columbia Crime Trends
1962-2003
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Crime trends are often measured in terms of rates per 1,000 population or per
100,000 population in order to control for changes in population from place to place
and from year to year. The massive rise in crime evidents in the crime counts for
British Columbia is confirmed by a crime rate since the plot of crime count and the
plot of the crime rate for the years 1962 to 1977 is very close. The substanital
increase in the crime rate from the early 1960s leveled off in the early 1990s, and
actually dropped substantially until 2001 when the rate began to rise again (see
Figure 2).

There has been considerable theorizing about why this trend line occurred.
Changing demographics was part of the explanation in most theories. The post-war
“baby boom” children became teenagers and young adults in the 1960s and,
therefore, the general population became much younger. Most crime is commited
by males between their mid-teens and mid-twenties, consequently, it was not
surprising that the crime rate escalated so sharply in the 1960s. However, that this
rate continued to rise, even after the “baby boom” generation entered their thirties
and fourties, requires additional explanations.
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During the mid-1960s, Canadian society changed fundamentally and these changes
have been theorized to partly account for increased crime and the fundemental
changes in policing which accompanied it. The family structure changed when
women began to enter the workforce in unprecedented numbers. Family sizes were
reduced and housing mobility increased. No longer did extended families of grand
parents, aunts, uncles, and counsins routinely reside in the same communities
across several generations. Canada was becoming highly urbanized and
suburbanized. Social and geographic mobility were the norm. For the police, it
meant that the traditional form of “beat cop” or foot patrol was replaced by squad
car patrols responsible for covering larger and larger jurisidictions. As well, smaller
families with dual working parents resulted in the demise of the “routine
monitoring” of youth, i.e. parents and extended family were not observing their
children while they were with their peers. Young people had a much greater ability
to move throughout the city and between cities on rapid transit. Both increases in
property and violent crime, again, are associated with younger people being
present in high density transportation areas, school vicinities, public parks, malls,
and convenient stores. Again, this mobility increased the opportunity to commit
crimes since it is impossible for the police to maintain a strong police presence in so
many crime vulnerable areas.

A second part of the explanation for the sharp and continual rise of the crime rate
for most of the past 30 years is also related to major lifestyle changes. Most
critically, beginning in the mid-1960s, attitudes changed toward drug use. It is
widely accepted that, in many cities, but especially in a major port city, such as
Vancouver, substantial proportions of both property crimes and the more serious
violent crimes, including homicide, are directly related to the high costs of certain
drugs and the enormous profits from trafficking. Even a “soft drug”, such as
marijuana, has been a major impetus behind organized crime expanding into the
marijuana growing industry and cross-border trafficking of this drug into the United
States. Similarly, the synthetic drug industry has grown dramatically.

Life-style trend changes in Canada, particularily in the major metropolitan areas,
will cause more demands on police services for the forseeable future. It is these
very significant changes that required a parallel trend in changing policings strategy
during the last three decades. However, as will be demonstrated in the following
chapters, there are equally substantial changes in case law and the administration
of criminal justice which have placed extraordinary and additional demands on
policing. Again, it is this theme that is the focus of this report.
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Figure 3: BC Total Offences

BC Total Offences and Total Criminal Code 1964-2003
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Another important trend is that not only has the traditional Criminal Code count
risen substantially over the past 30 years, but so have violations of Federal statutes
and other provicial offences (see Figure 3). In other words, the police have to
respond to an ever increasing number of federal and provincial responsibilities.
Again, these additional statute violations leveled off during the early 1990s, and
then dropped in the late 1990s. However, they remain more than 5½ times the
number in the 1990’s when compared to the 1960’s. Given the above lifestyle
trends, especially in British Columbia, it is very likely that these additional statute
violations will remain at high levels.
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Figure 4: Homicide in BC

HOMICIDE in BRITISH COLUMBIA
1962 to 2003
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Specific types of crime require different amounts of police resources. As stated
above, minor property crimes, such as shoplifting, result, typically, in a minimal
expenditure of police processing time. In constrast, however, homicides involve
extensive police resources, even if a case is cleared quickly (see Chapter 7).

Homicide levels were slightly outpaced by population growth, doubling over the
past 40 years. Despite this increase, the numbers of homicides occurring in British
Columbia remained relatively low (see Figure 4). Still, as will be described
throughout this report, the resources needed to conduct an appropriate and
thorough homicide investigation have escalated enormously over the past four
decades. Improved technology, legal/procedural safeguards, and public concerns
over wrongful convictions, such as David Milgard, have required significant
increases in the attention to evidentiary detail and documentation for each
investigation. As a result, the impact of homicides on law enforcement resources
for the prevention and investigation of other crimes is extensive, even though
homicides have only doubled compared to the far greater increase in many other
types of crimes.

Also, over the past four decades, the police in British Columbia have expended
enormous resources investigating “mega cases” involving serial killers, terrorism,
and organized crime. These types of cases will be discussed below in terms of
resource expenditure, however, such mega cases appear to occur in sufficient
numbers that they can cause major resource allocation difficulties for police
services.
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Figure 5: Sexual Assault in BC

SEXUAL ASSAULT in BRITISH COLUMBIA
1962-2003
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Sexual assault is another crime that has evolved in such a manner that the police
have had to adapt to changing legal requirements and public expectations. The
Criminal Code largely focused on sexual assaults in terms of rape until 1983. The
Criminal Code was modified so that various levels of sexual assault replaced the
rape category. These levels are far more inclusive in the types of aggressive, non-
consensual sexual contacts to be prohibited. Case law has also added to the
complexity of sexual assault since, for example, the issue of consent is now
included between spouses. Similarily, what constitues consent remains ambigous
and sensitive to the legal nuances regarding evidence of consent. As well, such
changes in the Criminal Code have resulted in the police being increasingly involved
in domestic violence incidents. These changes in law and the wide range of
incidents associated with these different levels of sexual assault must be kept in
mind when interpreting the trend for this crime in British Columbia (see Figure 5).

Reported levels of sexual assault increased six-fold between the early 1960’s and
the early 1980’s. Following modification of the law in 1983, the annual number of
reported offences increased another 250%. At their peak levels in the early 1990’s,
reported levels of this serious offence were sixteen times higher than they had been
in the early 1960’s. Still, despite the 40% reduction in reported levels of sexual
assault since 1993, the 2003 levels were approximately 10 times higher than in the
early 1960’s.
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Figure 6: Assault in BC

ASSAULT in BRITISH COLUMBIA
1962-2003
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In terms of public perceptions of fear of crime in British Columbia, assault is the
highest concern, especially for parents of adolescents. Swarming incidents, random
attacks on transit systems, and school-based bullying are among the most frequent
fears in British Columbia. The ability of the police to monitor, investigate, and
assist in the prosecution of minor assaults is again limited. However, changes in
public tolerance for minor assaults has lessened substantially in public spaces,
especially within schools, as many schools have adopted a “zero tolerance” policy.
Not surprisingly, this public fear is partly based on an approximately nine fold
increase in assaults over the past forty years (see Figure 6). While the number
counts of assault have levelled off since 1998, at approximately 42,000, this figure,
nonetheless, is staggering compared to the 5,000 counts reported to police in 1962.
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Figure 7: Assault Types in BC
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While the public is focused on assault generally, the police necessarily have to be
concerned with the type of assault. Between 1983 and 2003, the rate of assault per
100,000 in British Columbia has fluctuated from a low of approximately 800 in 1983
to nearly 1,200 in 1993 and then down to 1,000 in 2003 (see Figure 7). However,
the ratio of the different levels of assault have not varied significantly. Nonetheless,
as stated above, public concern for assault has resulted in demands that police
investigate and charge more level one incidents. Again, both statute and case law,
along with the advent of legal aid for defence counsel in the late 1970s, has
resulted in even minor assault cases requiring extensive police time resources.
Most disturbing though is the change in the number of counts of assault against the
police; they increased from slightly more than 700 per 100,000 per year in the
early 1980s to a high of 1,200 in 1993 and then steadying to approximatley 1,000
in 2003 (see Figure 7). The trend for ‘shoot with intent’ is similar to that of
assaults against the police. These two types of events are important because of the
resource strain they place on police to investigate incidents, but also because of the
potential costs associated with medical and psychological treatment.

The police have had to cope with media sensationalization of violent crime and
greater public demands that the police protect them more effectively. However,
victim surveys and public opinion reveal that victims and the public are most
frustrated with police response to property crimes, especially break and enter. Such
crimes occur in every geographic and income area. Theft from autos in the lower
mainland and Surrey has become epidemic and the police’s ability to respond, let
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alone investigate, has been very limited by already strained manpower and
budgets. Stolen goods are quickly moved to buyers and are extremely difficult to
trace. The assumption is that individual break and enters often involve either drug
addicts or young offenders, while large scale theft operations more likely involve
sophisticated adult groups or gangs. Public perceptions that break and enters are
more widespread in Canada is supported on a comparative basis with 11 other
wealthy countries (see Figure 8). As with their general crime rate, Canada has a
higher proportion of burglary victims than even the United States.

Figure 8: Burglary Prevalence by Country

Burglary Prevalence
International Victimization Survey
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Within Canada, through the decades, British Columbia has consistently been among
the highest of the ten provinces in break and enters reported to the police. This
crime type has increased three times faster than the population growth from the
early 1960’s to the early 1990’s (see Figure 9). Break and enter numbers peaked
in 1993 at more than 78,000 crimes. Since then, this crime type has declined by
35 per cent. Break and enters, however, remain a major problem for law
enforcement agencies since more than 50,000 crimes are reported annually to the
police. Disquietingly, break and enters have begun to increase again in 2003 and
preliminary figures indicate an increase in 2004 as well.
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Figure 9: Break and Enter in BC

BREAK & ENTER in BRITISH COLUMBIA 1962-2003
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The majority of break and enters in British Columbia involve residences. Residential
crimes accounted for 53% of break-ins in the mid-1970’s and 49% in 2003.
Business break-ins declined slightly from 35% of reported crimes in the mid-1970’s
to 31% in 2003 (see Figure 10).
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Figure 10: Types of Break and Enter
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One of the most difficult, complex, and costly police issues in British Columbia and
Canada is drug use. While there is ambivalence about decriminalizing soft drugs,
such as marijuana, there is a greater consensus that drug trafficking has several
detrimental impacts. Most importantly, it has become a main source of income for
organized crime. The four fold increase in recorded drug trafficking offences since
1974 (see Figure 11), confirms the enormous expansion of the drug problem
confronting police in British Columbia. Again, it will be explained in subsequent
chapters why drug trafficking cases require ever increasing amounts of police time
and resources.

Equally important, though, is the long term challenge to the police posed by the
expansion of organized crime in British Columbia and the introduction of cheap, yet
highly destructive drugs, such as crystal meth and ecstacy. Regarding organized
crime, it is evident that police are faced with a multi-level structure with separate,
but connected ties to organized crime in different parts of the world. In addition,
British Columbia faces ethnic concentrated street-level drug enforcer groups who
use murder against their own members and their rivals. The danger is that the
rapid expansion of profits from the enormous growth of high grade marijuana
trafficking to the United States will provide further financial incentives for organized
crime to diversify into other criminal enterprises, as well as legal businesses.
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Figure 11: Drug Trafficking

DRUG TRAFFICKING OFFENCES in BRITISH COLUMBIA
1977-2003
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Another challenge related to marijuana trafficking is the perpetuation of large scale
“grow-ops” in British Columbia. As a recent study has shown, there are few, if any,
legal reprercussions to being charged for such operations (Plecas, 2005). Equally
concerning for the police is the increase in home evasions of residences thought to
be grow operations by other criminals. These incidents often spawn violent
retaliation by the organzied crime “sponsor” of the invaded resident. Several mass
murders in British Columbia have involved drug related home invasions and
retaliations.
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Figure 12: Cannabis Offence Rates

Cannabis Offence Rates
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The increase in cultivation related offences in British Columbia is indicated in Figure
12; in 1977, there were 350 charges per 100,000 persons and this rose to
approximatly 425 per 100,000. Again, it is important to note that while possession
and trafficking charges have not increased since 1977, this largely reflects
fundemental changes in police charging, i.e., minor amounts of marijuana
possession and trafficking gradually were no longer being charged. Instead, police
have focussed their limited manpower on organized criminal enterprises involved
with marijuana production and trafficking.
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Figure 13: Population per Police Officer
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This increasingly limited manpower in British Columbia is evident in Figure 13; in
1977, there was approximately one police officer for 490 persons and, by 2003,
there was one officer for every 550 persons. When crimes per authorized police
officer is considered for this 26 year period, the trend line indicates a substantial
increase from 60 in 1977 to a peak of 90 in the early 1990s, followed by a
downward trend and a leveling off at approximately 75 police officers between 1999
and 2003. However, this improvement in the ratio was tempered by several
concerns which will be discussed throughout this report. Most immediately, though,
the authorized police complement typically was five percent or more below
authorized strength because of injuries, retirements, and other causes.
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Figure 14: Crimes per Police Officer
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An important measure of police effectiveness is the ability to clear cases, especially
serious violent offences. Even for property crime, public expectations typically
include the demand that police investigations result in these cases also being
cleared routinely. These expectations likely increase when there are more police
officers per crime. However, despite the recent increased ratio discussed above,
the downward, though uneven, trends in clearence rates in British Columbia are
evident for several important crimes (see Figure 15).

Most importantly, the homicide clearance rate of 80% in 1977 rose to 91% in 1987
then plummented to 62% in 2003. Not surprisingly, drug clearance rates dropped
from 91% in 1977 to 73% in 2003. Assault clearance rates were also reduced from
75% in the mid-80s to 60% in 2003. While the public obviously desires that the
police protect them from violence, they also express considerable frustration with
criminals who are not identified and charged with property offences, especially
rampant ones, such as Break and Enters. Yet, the already very low clearance of
23% from Breaking and Entering in 1977 was reduced to the virtually rock bottom
level of 8% in 2003. A different statistic better illustrates this decline; in 1977, one
in four break-ins were cleared compared to one in 12 in 2003. Again, from a police
investigation and charging perspective, the drop in clearance rates for serious drug
cases was likely linked to the drastic drop in breaking and entering cases. Many
drug addicts rely on property crimes to fund their drug habits, while others rely on
drug trafficking in addition to property crimes.
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Figure 15: Clearance Rates
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Another explanation for the drop in clearance rates for these crimes is that the
police are increasingly unable to respond either quickly or to follow-up sufficiently
to certain crimes. Because police during a routine day are responsible for a wide
variety of service, administrative/paper work, and court attendance functions, they
simply have to be selective in how they respond to certain criminal incidents. Minor
traffic accidents and property offences often cannot be attended at all or only in a
perfunctory manner. Most detachments, especially in large cities, have to prioritize
the amount of police resources they expend on certain crimes, as well as other
service and order maintanance functions. Another consequence is that pro-active
and more community based crime prevention effects often suffer. Again, a central
theme of this report is that, for most crimes in the contemporary period, each case
requires considerably more police resources to investigate properly.

It is also important to examine the different city contexts in British Columbia in
which RCMP policing takes place. In the following section, Nanaimo, Prince George,
and Surrey will be examined. While these three cities differ substantially in
population size, crime in British Columbia does not correlate with city size (see
Figure 16). Clearly, there are other variables that must be considered in explaining
differences in crime rates and their consequent impact on policing strategies and
resources.
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Crime Trends in the Three Research Cities: Nanaimo, Prince
George, and Surrey
Surrey is the second largest municipality after Vancouver in British Columbia. The
Surrey RCMP detachment, however, is the largest in Canada. This city also has
experienced large population growth during the last three decades with significant
influx of South Asain immigrants. As well, major shopping mall developments,
rapid transit stations connecting to Vancouver, massive middle and upper income
housing developments, the creation of a new university, and high tech indistries
have all occurred. Given this growth and diversity, Surrey has posed significant
challenges to polcing during this period, and with continued growth anticipated,
these challenges will be more accute.

Prince George is the largest city in the north central region of British Columbia and
it is the region’s administrative centre. While it has not experienced the large
population growth evident in other regions of British Columbia, it too has
undergone several changes that affect policing. The main industry has been
forestry, yet it has undergone major restructuring during the last three decades.
Therefore, unemployment and more limited economic growth have had an impact
on both the longer-term residents of Prince George and , more recently, migrants
from rural areas, in particular, Aborignial people.

Nanaimo, similarly, is the major urban centre in the centre to the north part of
Vancouver Island. Unlike Prince George, however, Nanaimo has expereinced a
large influx of residents, particularily retirees, and a consequent housing boom,
attendent shopping malls, and the increase in more specialized industries. It is also
a major transportation hub to recreational areas on the centre west coast of the
island and nearby resort towns to the immidate north. Tourism and trucking
related industries are facilitated by Nanaimo being the only major British Columbia
ferry terminal north of Victoria’s Swartz Bay. Again, fluxuations in economic
development and job opportunities are related to crime as is migrations, especially
of Aboriginal people and more recently immigrants from Asia and Central America.
These factors likely contribute to the explanation of why there is no simple
correlation between crime and population size.
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Figure 16: Crime Rates by Population
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Surrey consistently has had the lowest “actual crimes known to the police per 1,000
population”. While not substantially higher, both Nanaimo and Prince George have
had periods where their crime rates were substantially higher than Surrey (see
Figure 17). In 1992, for example, the former two cities has approximately 225
known crimes per 1,000 people, while Surrey registered slightly more than 150.
However, there also were periods where the figures for all three cities were far
closer, such as 1984 and 1989. In 2001, this gap narrowed again, but during the
following two years, the gap began to widen suggesting another distinguishing
trend might occur. Nonetheless, over the last 26 year period, Surrey;s crime rate
only increased by 6% compared to a nearly doubling (45%) of Nanaimo’s rate and
the more than one third (38%) rise in Prince George’s rate.
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Figure 17: CCC Rates in Study Cities
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One explanation for this substantial gap is that only Surrey has experienced a
major increase in authorized police officers (see Figure 18) despite significant
population increases in all three cities. As discussed above, Prince George has a
less stable economic growth rate and a different migration pattern than Nanaimo
and Surrey with a greater movement back and forth of Aboriginal people from
nearby researves. Employment opportunities are more limited as is specialized
traning and post-secondary education opportunities.
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Figure 18: Officers in Study Cities

Authorised Police Officers
Selected Municipalities

1985-2003

0

50

100

150

200

250

300

350

400

450

500

1985 1986 1987 1988 1989 1990 1991 1992 1993 1994 1995 1996 1997 1998 1999 2000 2001 2002 2003

P
o

lic
e

O
ff

ic
er

s

Nanaimo
Prince George

Surrey

This context and the virtual flat growth rate of additional authorized police officers
since 1985 likely explains, partly, why crimes per police officer is so much higher in
Prince George compared to not only Nanaimo and Surrey, but also “the large city
average” (see Figure 19).
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Figure 19: Crimes per Officer in Study Cities
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The average for a large city in British Columbia is approximately 114 crimes per
offcier, while Nanaimo’s and Surrey’s averages are virtually identical at
approximately 117. In contrast, Prince George;s average is nearly 130. Similarily,
the Crime Location Quotient (LQC) is different for Prince George compared to
Nanimo, Surrey, and the province-wide crime mixture pattern (see Figure 20).
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Figure 20: Crime LQ in Study Cities
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Prince George had a relatively greater problem with homicide, attempted murder,
residential breaking and entry, and shoplifting. Nanaimo had relatively greater
problems with homicide, thefts from motor vehicles, bicycle thefts, and impaired
driving offences than the province as a whole. Surrey had relatively greater
problems with attempted murder, motor vehicle theft, and heroin offences, but had
relatively few homicide or impaired driving problems compared to the province as a
whole.

Expenditures and Salary Costs
The expenditures on police services per capita have generally seen a steady
increase since the early 1980s throughout Canada. In British Columbia,
expenditures have demonstrated a holding pattern and even a slight drop between
1994 and 1997; however, a 10% increase in expenditures between 1999 and 2000
served to increase the percentage of increases to expenditures to just over 80%
from 1986 to 2002.

Figure 21: Police Expenditures Per Capita 1986-2002
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Police Costs Per Capita
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Similarly, Canada, as a whole, showed a low rate of change between 1992 and
1997, but increased substantially between 1999 and 2002 to bring up the total
percentage increase nationwide to approximately 73% from 1986 (see Figure 21).
While British Columbia has showed a higher percent of increase than Canada as a
whole in the same time period, it consistently remains below the average for all
provinces, excluding the territories, whose expenditures per capita are significantly
above the national average.

The rate of change for expenditures in British Columbia illustrates the fluctuations
across the time period. As mentioned, the largest increase was seen in 1999-2000,
while expenditures during the mid-1990s showed little change and even a slight
decrease in expenditures (see Figure 22).
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Figure 22: BC Increase/Decrease Expenditures by Year
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A significant contributor to expenditures on policing are fluctuations in salary costs
and member strength. While member strength has generally increased since the
1970s, the crimes per officer and population per officer have also increased,
resulting in increased caseloads per officer and steadily increasing budgets. Salary
costs associated with ever-increasing need for members has contributed to the
overall expenditures; however, when controlling for inflation, member salaries are
generally not far above CPI index increases for the year (see Figure 23).
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Figure 23: Average Annual Salaries
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The figures above denote the average annual salaries for ‘Officers’ and
‘NCO/Constables’. Included in the ‘Officer’ category are Inspector and
Superintendent classifications, while the ‘NCO/Constables’ category include the
previous classifications of Constables, Corporals, Sergeants and Staff Sergeants.3

Average salaries for both groups more than doubled in the time period between
1974 and 19834, then increased at a rate near inflation until the period between
1998 and 2003, where members saw another substantial salary increase.

3 As classification schemes changed in 2000, it was necessary to amalgamate the previous
classifications to the broader scheme in order to conduct direct comparisons.
4 Data not available prior to 1974.
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Figure 24: Annual Salaries and Inflation

Average Annual Salaries and Inflation Estimates
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Examining the rate of increase or decrease over the study period, while controlling
for the expected increase due to inflation, shows a slightly more dramatic picture of
police salaries, as it is not until the late 1990s that member salaries diverge
substantially from the inflation rate (see Figure 24).
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Figure 25: Inflation Estimates vs. Actual Increases
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As is shown above, salary increases up until the late 1980s were just slightly above
expected rates if salary schedules only increased according to inflation. However,
the period between 1988 and 1998 showed that members were receiving salary
increases that were less than the inflation rate. This effect appears to have been
neutralized by the significant increase following 1998, as salaries raised above the
inflation rate standard (see Figure 25).

Having examined the longer term context of offences, member strength and
expenditures, and the more immediate relative crime mix context in British
Columbia, it is important to examine a general duty day for police and to analyse
the research literature on police time and cost analysis to demonstrate the increase
time and cost associated with routine policing today as compared to the past 30
years.
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Chapter 4: Overview of a General Duty Day and Literature
Review of Police Time and Cost Analysis

General Duty Day
Due, in part, to workload increases, changes in technology, legislative demands,
and the organizational structure of police services, a general duty day has changed
dramatically over the past 30 years. The events that have shaped policing today
are numerous and extensive. From the incorporation of mobile data computers in
police cars to the requirements of disclosure under R. v. Stinchcombe, a typical
duty day for a member today is very different from three decades earlier.
However, what has not changed substantially is the public’s demand for efficiency
and results from its police forces. The ability of members to respond to the need
for justice in society has been both helped and hindered by the many technological
and legislative changes. For example, while advances in telecommunication and
computer technology have certainly afforded members’ greater access to
information and faster response times, much of this technology requires additional
specialized training and time utilization.

Legislation has also played a pivotal role in member activities and responsibilities
while on duty. From disclosure requirements to the ever-lengthening list of
procedural changes required by successful Charter challenges, members are now
subject to greater scrutiny and limitations. However, despite the challenges
outlined here and in the preceding chapters, there is the continued demand for high
clearance rates, crime prevention, and increased identification, arrest, and
prosecution of offenders.

In order to understand the substantial changes to a general duty day for members
over the past three decades, long serving members of the R.C.M.P. were asked to
recall their first years on the R.C.M.P. and to describe what their activities generally
involved. The majority of members interviewed for this project had over 25 years
of service each and, therefore, are in a unique position to provide anecdotal
information about important changes. However, it is important to point out that
participation was not based on a random sampling of officers, but an officer’s
willingness to be part of a focus group.

One consistent change mentioned was the lengthier shifts – from eight hours in
1973 to twelve hours in more recent years. A related issue was the requirements
regarding overtime which often included a minimum of one hour’s overtime
(unpaid) at the end of a shift.

Another issue often mentioned was the substantial changes in technology,
particularly how members were alerted to calls for service. For example, in some
detachments, prior to the routine use or availability of radios, members would
patrol past the detachment commander’s house to see if an alert for a call had been
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posted. Often this ‘alert’ came in the form of a marker or light. upon seeing the
marker, a member would obtain the relevant information and only then proceed to
the scene of the call. In addition, members stated that 30 years ago policing was
conducted overwhelmingly by active patrols. This facilitated the high public
visibility necessary for the general public to communicate with the police simply by
approaching their vehicle. However, policing today has limited both the general
visibility of the police and the non-crime related contact with the public.

The number of calls members handle in a typical shift also seems to have increased
over the past 30 years, although this increase varies considerably by detachment
location and size. Another common theme in the focus groups5 was the substantial
increase in paperwork per shift. In contrast, ‘paperwork’ can now be done in the
police vehicle because of the inclusion of mobile data terminals. When not actively
responding to a call, members estimate that 80% of their time is spent on
paperwork.

In order to objectively ascertain how a general duty day has changed over the past
three decades, log books were compared to current time use logs for over 60
members from 10 different detachments, both urban and rural. The current log
book review covered a 30 day period in March 2005.

Despite the limitations of the data6, an analysis of the time use logs produced valid
descriptive data of a current general duty day. This data can be examined in terms
of areas of substantial time commitments. In order to organize the specific
activities members engaged in during a shift for the purposes of statistical analysis,
participants were asked to code their activities into one of eight categories outlined
as follows7:

Code Duty

1 Administrative Duties

2 Report Writing and File Review

3 Patrolling-Unassigned

4 Responding to Call

5 Travel Time to Call and/or Returning From Call

6 Investigation of Offence/Complaint

7 Attendance at Court

8 Other Duties

9 Meal Breaks

5 See Chapter One for a description of focus group methodology.
6 Detailed in Chapter One.
7 See Appendix D for a full description of the codes.
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Members were asked to record any activities or tasks that they undertook during a
shift which took at least five minutes to complete. The five minute cut-off provided
a detailed description of an officer’s routine daily activities. The breakdown of
activities for members is presented in Figure 26.

Figure 26: Average and Median Time Spent Per Task Per Day
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Investigation and report writing occupied 40% of a member’s time. In contrast,
court time was minimal, however, this finding may fluctuate with a larger sample
over a greater time period.

In terms of urban versus rural detachments, only one activity code, travel time,
was significantly different. Surprisingly, urban detachments spent more time in
transit than rural ones. It is likely that heavy traffic congestion in urban centres
and increasing ‘suburban spread’ in the lower mainland offset the typically longer
rural traveling distances.

Using the data from the current time use logs and the historical log books, Figure
27 illustrates the time spent on paperwork (i.e. administrative and report
writing/file review tasks) per day for the past three decades. Members clearly
spend far more time on these tasks since paperwork has more than doubled since
the 1970s.



45General Duty Day

Figure 27: Time per Day Spent on Paperwork-Related Tasks (i.e.
administrative duties and report writing)
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It is evident that both members’ interview data and log review data confirm that
current policing has changed fundamentally from 30 years ago. These changes
have had a profound effect on police education, training, moral, public
expectations, and costs. The following section explores the critical police time and
cost relationship more directly.

Research on Police Time and Cost Analysis

Police departments in Canada and other liberal democratic countries face the
constant challenge of meeting the public demands for effective law-enforcement
services and cost-effective approaches to investigations. Given the vagaries of
publicly funded agencies, especially the many budget restriction periods during the
past 30 years, police departments have had to adapt accordingly. Canadian police
departments, for example, have had to produce the same rate of clearance for
investigations they did when reported Criminal Code offences were five times lower
(Canadian Centre for Justice Statistics, 1994:7).

Despite decreases in reported offences in the 1990s, over the past thirty years
Canada has seen a general increase in reported crimes. It is important to examine
how police departments have allocated their resources. Traditionally, police services
have defined their costs of investigations within a more general organizational
budget focusing on resource allocation, rather than actual measured resource
expenditure (Greasley, 2000; Greasley, 2001). In essence, police services have not
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monitored the actual cost of performing their separate investigational tasks beyond
assuming that budgeted personnel costs were all directed toward investigatory
work. It is necessary, then, to explore whether increases in the number of police
personnel or hours of work per officer, and the specification of task by type of
crime, can better describe and understand the changing nature of contemporary
police costs.

The published literature regarding police costs and expenditures has traditionally
focused on theoretical models and simulations for cost estimates, rather than actual
police department budgets (Imbert, 1989). There is, therefore, a need to ascertain
the actual cost of running a specific type of investigation (i.e. assault, drug
trafficking, etc.). This analysis allows for the determination of general costing
trends, investigation-related expenditures, and the proportions of annual budgets
dedicated to these essential functions.

An exhaustive meta-literature search, unfortunately, revealed few studies of actual
police budgets, with none conducted in Canada. One of the more complete studies
involved the costs of responding to and enforcing prostitution laws in 16 major
cities in the United States. Pearl (1987) contended that overall police expenditures
for prostitution laws accounted for 40% of municipal budgetary funding. The costs
were primarily associated with the amount of time it took to investigate incidents.
In total, Pearl determined that, for all 16 cities combined, the number of police
hours spent enforcing prostitution laws was 23,814 hours weekly. In effect, the
related costs per week were estimated at $1,002,225. Compared to the time and
cost associated with investigating violent crimes in these 16 cities, Pearl concluded
that, regardless of successful convictions, all 16 cities spent more time and money
enforcing prostitution laws than violent crime.

In an Australian study, Ffrench and Budz (1997) focused on the time and cost of
first response by a police service. They estimated the cost of a single officer
responding to an incident to be 82 cents per minute ($1.67/minute for two
officers). Breaking down this figure into specific costs, Ffrench and Budz calculated
that 63 cents was for labour (78%) and 19 cents for operating and capital (22%).
Since, the average time per call was 48 minutes, an average cost per call was
$76.90. Overall, aggregate costs in 1996-97 in this study were approximately
$532,220 expended on 5,311 hours of first response time. For these calls, the
greatest demand, as previously discussed, consisted of break and enters ($88,570),
and other more serious property offences ($64,325) followed by minor property
offences and traffic matters.

Regarding the police costs of investigating traffic accidents, Formby, Williams, and
Hartin (1989) undertook a study in Tuscaloosa, Alabama. Over a three week
period, 235 accidents were coded into minor, major, and serious accidents. The
overall cost of investigating each type of accident was $21.90 for minor, $30.30 for
major, and $51.86 for serious incidents/per accident. They reported that costs
increased depending on the number of officers called to the scene.
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In one of the more sophisticated studies of the investigation costs per type of
crime, Greasley (2000) conducted a simulation model in the United Kingdom. He
found that the more expensive criminal investigations involved sex crimes
(£97.4/arrest), burglary (£82.3/arrest), and drug offences (£80.9/arrest).
However, Greasley concluded that theft offences represented a disproportionate
percentage of total police arrest costs and created a correspondingly unbalanced
level of work for officers. Another informative British study directly examined the
relationship between police costs and time utilizing an Activity Based Costing model
(ABC). The data covered 50 days and 12 different categories of crime types. The
average cost output was £56,837. The two highest cost crime types were theft
(£18,600) and burglary (£7,172).

These few studies represent the ‘state of the art’ in academic peer-reviewed studies
on police costing. All were relevant insofar as they considered the costs of
investigating activities in the aggregate and by time and manpower dimensions.
Still, these studies have important limitations. Not all police forces included in
these studies kept accurate and complete records. Moreover, outcome measures
may not be as detailed with respect to all of the components involved in
investigating and responding to incidents. For instance, in the study conducted by
Ffrench and Budz (1997), the costs estimates represented only related to first
response and do not reflect the full cost of responding to a call for service, such as
subsequent investigator’s time.

As mentioned above, all of this research is from the United States, the United
Kingdom, and Australia. Unfortunately, only these five studies adhered to stringent
search parameters regarding an analysis of police costs of investigation crime types
and manpower hours through experimental and non-experimental methods.
However, the limited research literature consistently suggest that police workloads
have been increasing over the past 30 years, and so has the financial and human
resource costs of enforcing and clearing charges. Public nuisance and minor crime
offences, such as petty theft, prostitution, and traffic infractions, captured the
highest total costs for police agencies. These types of offences required the most
time dedication and financial expenditure.

The primary implication from this review is that additional research is needed in the
area of costs for police investigations. It would be useful to engage in more costing
and human resource studies with Canadian police forces in order to ascertain the
degree to which police budgets are disseminated to the different fields of crime
investigation. While certain government conducted research has occurred in
Canada, it is yet to be published (see “Other Studies” in the reference list).

Even given the methodological limitations of the data and literature review
presented in this and previous chapters, there is a consistent theme that emerges
convincingly – police services have been increasingly strained over the past 30
years. While the explanations for the causes of this strain are necessarily tentative,
they do include: the general upward trend in crimes; property crimes and nuisance
crimes requiring disproportionate total costs compared to the most serious crimes;
technical education and training; decreased routine contact with the public; a four
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fold increase in administrative/paperwork loads; and variation in policing resource
needs by evolving city crime contexts. As will be evident in the next chapter, the
changing laws, including case law, has added even more demands on police
investigative and other functions and resources.
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Chapter 5: The Impact of Judicial Decisions, Legislative
Changes, Social Policies, and Technological Developments on
Police Workloads and Costing
Figure 28: Case Law and Legislation Timeline

“Fiat justice, ruat coelum”
(Let justice be done though the skies fall)

Friedman (2000, p. 22)
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Service demands are frequently defined by judicial decisions, new legislation, and
government policy initiatives. Since the Canadian Charter of Rights and Freedoms8

was enacted in 1982, giving the Supreme Court of Canada9 unprecedented
authority to redefine substantive, procedural, and evidentiary law, demands on
police operations have increased dramatically without a proportional increase in
budget and/or manpower. In turn, these demands have had a significant workload
affect on police organizations and their ability to serve the public. If this argument
is valid, it needs to be studied in terms of the economic effect on police operations
and the corresponding capacity of the police to fulfill its mandate to the public.
However, before that research can occur, it will be important to review the
underlying rationale and identify those service demands that are most responsible
for workload changes.

The workload change rationale is straightforward, yet challenging. When a police
officer’s10 workload is substantively changed in terms of increased demands,
requirements, expectations, and responsibilities (such as adding complexity to
current duties, introducing new and additional duties, altering the nature of the
task, etc.), it follows that additional time and resources will be needed to meet the
new demands, expectations, and responsibilities. The amount of additional time
and resources required is a function of a number of factors, including: (1) what is
being done (the task); (2) how it is being done in terms of efficiency; and (3)
capacity (or limitations). Given that what is being done is necessary, that it is
being done efficiently, and that maximum capacity is achieved, increasing workload
demands will necessitate either decreasing previously required demands or
increasing resources and support. In the absence of such strategies, output quality
will suffer, mistakes will be made, and the organization will lose its ability to cope
with not only current, but new demands.

The workload change argument is straightforward and simply requires objective
evidence of workload change such that increased resources and support are
necessary to meet the new service demands. An important point here is that the
workload changes have been imposed externally, by new judicial decisions, new
legislation, and/or new policy initiatives, over which police organizations have no
direct control. To illustrate how police workload can be affected by increased
service demands, examples of a policy initiative, legislative change, and judicial
decision are briefly considered below. There is often an interaction amongst and
between these variables that needs to be considered, such as judicial decisions
interacting with each other and with policy and legislation, etc. However, it should
be noticed that judicial decisions represent a variable that often explains change in
the other two variables (Lepard, 2000).

One example of the effect of a policy initiative on police operations is photo line-
ups. The Commission of Inquiry regarding the wrongful conviction of Thomas

8 Schedule B of the Constitution Act, 1982, R.S.C. 1985, Appendix II, No. 44 enacted by the
Canada Act (U.K.) c. 11 (“Charter”).
9 The remainder of this section will simply refer to the Supreme Court.
10 This argument can be generalized to any employee function.
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secretary), (b) capital overhead (equipment, etc.), (c) additional training, and (d)
court costs, the economic effect would be an increased cost of $209.00 for one case
($247.00 - $38.00 = $209.00). If this transaction were multiplied by an average of
only six photo line-ups for each operational officer in one year, and there were 250
operational officers in a detachment (e.g., Surrey), the economic effect would be
$313,500.00 on wages and benefits alone. In effect, the expected total (social)
cost nationally, on one recommendation, would be colossal. And if this scenario
were to be repeated on a systematic basis, such that new judicial decisions,
legislative changes, and policy initiatives similarly affected police workload, the
aggregate economic effect on police operations would be staggering.

An example of the impact of a legislative change is the tracking of warrants. Prior
to 1992, on occasion, the police installed electronic tracking devices on the vehicles
of suspects of serious criminal offences if they were the subject of police
surveillance. These devices, which had no capacity to make audio recordings,
helped police track suspect vehicles and locate them if contact was lost during
surveillance. Because of the ability to track, such devices were also a public safety
feature because they reduced the need to keep visual contact with suspect vehicles
driving in a hazardous manner. However, in 1992, the Supreme Court in R. v. Wise
decided that the installation of such devices was an unreasonable search pursuant
to s. 8 of the Charter.

As a consequence, Parliament amended the Criminal Code to include s. 492.1
(S.C.1993, c. 40, s. 18), which requires a police officer to apply to a justice for a
warrant to install, maintain, and remove a tracking device and to monitor such a
device for a period not exceeding 60 days. A task analysis would measure the time
it took for a police officer to obtain and install a tracking device on a suspect’s
vehicle (i.e., prior to Wise) and compare it to the time it now takes for a police
officer to perform the same task, but with the additional duties of obtaining a
warrant (i.e., post Wise). A conservative estimate was that it takes four or five
hours, as an officer now has to (a) draft an information to obtain a search warrant
and related documentation, (b) locate a justice who must review the information
and be satisfied on reasonable grounds, (c) if necessary, make additions or
amendments to supporting documentation, (d) properly record and document the
transaction in the investigative file, and (e) subsequently comply with disclosure
requirements. The economic effect would be determined similarly to that described
above for photo line-ups.

The case of R. v. B. (K.G.),12 decided by the Supreme Court in 1993, provides an
example of the effect that judicial decisions can have on police operations and
costs. In this case, the Supreme Court ruled that for prior statements of witnesses
or victims who recant at trial to be admissible, it is generally necessary that the
police (among other things) take such statements under oath and that they be
videotaped.13 Although a mechanism now exists for previously inadmissible
statements to be admitted as an exception to the hearsay rule, the effect on police

12 R. v. B. (K.G.), [1993] 1 S.C.R. 740.
13 Commonly referred to a “KGB Statements”.
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procedures is that rather than taking a simple written statement, it must be taken
under oath (e.g., by being sworn or affirmed before a commissioner for taking
oaths/affidavits, Justice of the Peace) and video-recorded. This again entails
additional personnel, record keeping, forensic involvement, transcription, and
disclosure. A correlative effect is that again such statements cannot be taken in the
field and, in cases such as domestic violence where recanting is common, they
become a matter of practice in almost every case. As a result, the economic effect
on police operations is significant.14 15

In order to assess the validity of the workload change argument, this chapter will
identify and analyze evolving service demands (i.e., judicial decisions, legislative
changes, and policy initiatives), along with other “new” trends, that affect police
operations. Although not exhaustive, the examples provided were selected because
they appear to have had some of the most significant economic impacts on police

14 In assessing the economic effects of changes in law what is necessary is an objective
assessment according to rules that can be understood and repeated. Given that the object
of this study is to measure or assess “effect”, it follows that the argument is “causal”.
Second, regarding methodology, causal connections are traditionally made by means of
strict scientific experiments which require randomized assignments of subjects to
experimental and control groups in order to isolate and observe the variables of interest. In
contrast, and for obvious practical reasons, the accepted empirical method for testing an
economic theory is analytic, where a “natural” experiment or econometric study (vis-à-vis
scientific study) is conducted (Posner, 1990, p. 364). Here, an economic model is created
to identify possible statistical relationships between predictors and some criterion or criteria
of interest. As a result, assessing the economic effects of changes in law (on police
operations) requires a quasi-experimental design (e.g., a time series design, which is likely
not possible within a criminal law context due to its uniform application across Canada) and,
as such, is an analytic problem (Babbie, 1992, p. 352). Although methodological difficulties
inhere in such studies, Bogart (2002) argues that the consequences of law can still be
measured, making the following three recommendations. First, the types of effects must be
operationally defined so as to facilitate measurement, along with their hypothesized
relationship to the source. For example, determining when the change occurs on the target
variable, how it is measured, and interactive effects amongst and between judicial
decisions, laws, and policies. Next, all evidence that supports the relationship between the
effect and the source must be identified. And last, all competing explanations for the effects
must be explored (i.e., threats to internal validity).
15 Other inherent problems include time, expense, obtaining data on relevant variables, and
the complexity of economic theory, all of which often deters empirical studies in the field of
economics (Posner, 1990, p. 364). Despite these obstacles, the goals of law (e.g., justice)
and its effects, which may be intended (e.g., interpreting Charter rights) or unintended
(e.g., reducing police capacity), cannot be ignored. As noted by Bogart (2002), unintended
consequences can offer dramatic reproof to instrumentalism, which holds that the law is
capable of single-handedly and directly reshaping social forces, notwithstanding social,
political, and economic context. Unintended consequences may speak to the disparity
between intended effects and actual impact or consequences. This is especially significant
when the unintended effects are to some extend at odds with the ends that were initially
envisioned by the decision-maker. For example, the computer age was supposed to reduce
paper consumption and increase personal leisure time, but it appears to have increased the
demand for paper and decreased leisure opportunities by increasing workplace expectations
(and stress).
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organizations. It will also be argued that the service demands presented in this
chapter lend themselves to further economic analysis such that the effects can be
measured and analyzed in terms of “cost”, financial and otherwise (e.g., capacity to
deliver services).

There is general agreement across criminal justice professionals, from those
engaged in policing to those in the practice of law, that the enactment of the
Charter in 1982 has significantly affected the practice of criminal law. This includes
the judiciary and academics, as noted by Sharpe16, Swinton,17 and Roach18 (2002),
where they state that “the Charter of Rights and Freedoms has had a profound
impact in the area of criminal law” (p. 206). The Charter, then, provides a critical
starting point (i.e., 1982), as prior to its enactment the criminal law, especially as it
related to procedure and evidence, was relatively stable, where judicial activism
was not that evident.

It is also important to note that, given the constitutional status of the Charter and
the pre-eminent role of the judiciary in its application, it seems reasonable to
assume that judicial decisions not only significantly affect police operations, but
also significantly effect and interact with government legislation and policies.
Consider again the comments of Sharpe, Swinton, and Roach (2002):

The Charter has unquestionably had a profound impact upon the role
of the judiciary. The courts are now empowered to deal with issues
that range far beyond what was seen as appropriate to the judicial
function before 1982. In the pre-1982 era, to most Canadians the
Supreme Court of Canada was a remote institution that had little, if
any, real impact upon their lives. Since entrenchment, however, the
Supreme Court has been recognized by the Canadian public as a seat
of great power and influence. It has become the institution to which
citizens may turn for protection of their fundamental rights and
freedoms. (p. 2)

Given the discussion above, and using the Charter as the starting point, there were
four key steps that occurred in identifying some of the most significant judicial
decisions, legislative changes and policy initiatives. Step one might be described as
a modified content analysis, where a review of literature in the area of criminal law
since 1982 was conducted. More specifically, this step identified those cases most
frequently cited in the area of criminal evidence and procedure (cross referenced to
legislation and policy), as these cases would have the greatest effect on police
operations and criminal investigative practices. The second step was to hold focus
groups with a cross section of officers from the Royal Canadian Mounted Police
(RCMP), where they were asked to identify the most significant judicial decisions,
legislative changes, and policy initiatives that have affected police operations
(especially in British Columbia) in the last thirty years.

16 Ontario Court of Appeal.
17

Ontario Court of Justice.
18 Faculty of Law, University of Toronto.
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The third step was to consult experts in the field of law and policing, including
experienced police officers with law degrees (and/or who practiced law), Crown
prosecutors, and lawyers in private practice. The fourth step was to compare the
results of the first three steps, identifying those judicial decisions, legislative
changes and policy initiatives in which the greatest agreement occurred. For
example, with respect to legislation, there was absolute agreement (i.e.,
concurrence between steps on the level of importance) that the Charter has had the
greatest effect on police operations and investigative practice in the history of
Canadian policing.19 In another example, with respect to judicial decisions, there
was similar concurrence that judicially prescribed disclosure rules (see R. v.
Stinchcombe)20 have probably had the most profound effect on policing in terms of
workload and economic cost.

Judicial Decisions
This section discusses the judicial decisions that have been identified as having the
most significant effects on police workload and operations since the Charter was
enacted in 1982. Judicial decisions are organized according to the year of the
decision, rather than significance, as in many cases this was too difficult to
determine in the absence of a more objective economic analysis. In total, eleven
cases were selected for their direct impact on police workloads and costs.

Hunter v. Southam Inc., [1984] 2 S.C.R. 145 focuses on search and seizure. In
this case, the Supreme Court ruled that warrantless searches are generally deemed
unreasonable pursuant to s. 8 of the Charter. The effect has been to cause the
police to obtain search warrants in numerous situations where it had traditionally
been considered unnecessary.

In R. v. Therens, [1985] 1 S.C.R. 613, which defined “detention” and the right to
counsel under s. 10 of the Charter with reference to impaired driving, detention was
defined liberally (e.g., psychological detention) and the significance of such an
approach is that it imposes correlative Charter duties (informing of right to counsel,
access, etc.) on the police in circumstances that are frequently ill-defined, often
causing great confusion. The Therens case was the beginning of a long series of
impaired driving cases that has complicated and extended police investigations
(even to the extent that police now often avoid them), which is exacerbated by the
fact that the judiciary continues to disagree (or perhaps “refine”) the right to
counsel in this context. For example, does asking a motorist whether she or he has
been drinking, roadside sobriety tests, or the requirement for a roadside screening
constitute detentions that trigger Charter rights?

In R. v. Collins, [1987] 1 S.C.R. 265 the Supreme Court adopted a liberal
approach to the exclusion of evidence (as a judicial remedy for a Charter breach,

19 The reason being that the Charter gives the judiciary power to judicially review legislation and
essentially rewrite criminal procedure.
20 [1991] 3 S.C.R. 326.



56Legislative and Technology Changes

pursuant to s. 24). A plain reading of s. 24 would appear that there must be good
reasons for excluding evidence so as not to bring the administration of evidence
into disrepute. The Court, combined with decisions such as Hunter v. Southam,
stopped short of a presumptive exclusionary rule. Collins rejected the idea that the
administration of justice could be brought into disrepute by public opinion or
community shock, but rather it was to be assessed by “the reasonable man,
dispassionate and fully apprised of the circumstances of the case”. Recently,
although not yet at the Supreme Court, in R. v. Calderone, [2004] O.J. No. 3474,
the Ontario Court of Appeal demonstrated a trend to exclude real evidence that
would have been admissible under Collins notwithstanding a Charter breach. There
are two disconcerting trends in Calderone, one a clear impatience with the police for
not understanding all relevant case law, indicating a disposition to “punish” the
police, and the other a continued move to a presumptive exclusion rule (which was
even further entrenched this year in R. v. Clayton, [2005] O.J. No. 1078 (C.A.)).
With the exclusion of evidence an issue in almost every criminal trial, the effect on
police to try to avoid even the slightest and most technical Charter breach has been
significant.

In R. v. Brydges, [1990] 1 S.C.R. 190, the Supreme Court expanded upon the
informational duties on the police under s. 10(b) of the Charter, requiring police to
advise detained and arrested persons of the availability of legal aid and duty
counsel under an existing legal aid scheme. In terms of economic cost on police
operations, there are two important issues. First, the Court gave the police only 30
days to “properly discharge their new burden”. This kind of approach puts an
enormous strain on police training and communications resources. Second, in the
area of impaired driving, since Therens, impaired driving investigations have
become more and more complex and often procedurally less certain (as judicial and
constitutional clarity regarding the right to counsel during the early stages of an
impaired investigation remained unresolved). Notably, accused persons have the
right to consult with legal counsel “without delay”, which means before providing a
breath sample as required by the Criminal Code. Frequently, impaired driving
investigations occur at night, when lawyer’s offices are closed. As a result, there
are lengthy delays while the accused attempts to contact legal counsel (keeping all
police officers involved waiting and preventing them from attending other duties).
Historically, the police were required to obtain two breath samples, 20 minutes
apart, within two hours of the “demand”, but in 1999 Parliament expanded the
window to three hours (rf. s. 254 (3)). The result is that accused persons can now
delay the investigation by up to three hours. This is important in light of the data
suggesting that the length of impaired driving investigations have increased
considerably over the last 30 years (refer to main study’s analysis of selected
investigations).

In R. v. Hebert, [1990] 2 S.C.R. 151, the Supreme Court decided that s. 7 of the
Charter (life, liberty, and security) guarantees the right to silence at the pre-trial
detention or investigative stage. In an example of moving the goalposts, by
overruling itself in R. v. Rothman, [1981] 1 S.C.R. 640 (decided just before the
enactment of the Charter), the Court extended its interpretation of s. 7 to mean
that an accused person who is in custody and who exercises his or her right to
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silence cannot be engaged in conversation to “actively elicit” information by an
undercover police officer (e.g., cell plant), as this would be a “police trick” that
would deprive the accused of his choice to not provide a statement. Previously, the
voluntary confessions rule applied to whether or not accused persons believed that
they were talking to a “person in authority”. That information cannot be elicited
from detained individuals through such “tricks” was subsequently extended to
other prisoners or persons if they are acting on behalf of the police (R. v. Broyles,
[1991] 3 S.C.R. 595). It is fair to say that Therens was not entirely clear on the
meaning to be ascribed to “active elicitation”, and considerable confusion or
disagreement reigned until R. v. Liew, [1999] 3 S.C.R. 227 when the Supreme
Court provided further clarification. The effect, however, has been that police must
attempt other investigative techniques and there has been a significant restriction
of an effective (in terms of reliability, credibility, and economic) police practice.

In R. v. Duarte, [1990] 1 S.C.R. 30, the Supreme Court decided that the police
cannot rely upon the consent of one party to a conversation to record the
communication of another party in that conversation without her or his consent, or
in the absence of judicial authorization, striking down s. 178.11(2)(a) of the
Criminal Code (as it was at the time) as an infringement of s. 8 of the Charter (the
right to be secure against unreasonable search and seizure). Other forms of
electronic interception or surveillance also came under scrutiny of the Supreme
Court (e.g., R. v. Wong, [1990] 3 S.C.R. 36) at the same time. As a result,
Parliament enacted amendments to the Criminal Code sections dealing with the
electronic interception of communications. In addition to adding legislative
requirements to utilize one party consents (i.e., by now obtaining judicial
authorization) and the requirements for full scale interceptions, new warrant
provisions requiring “tracking warrants” (s. 492.1 of the Criminal Code) and dialed
“number recorder warrants” (s. 492.2 of the Criminal Code), were also the direct
and indirect result of these and similar judicial decisions. As a result, the time
required for police to complete investigations and write affidavits to obtain judicial
authorizations has increased significantly. Further, even in “one party consents”,
police must make application to a judge, not a justice of the peace. Moreover,
where supporting affidavits were historically once less than 50 pages, they have
now increased to hundreds of pages which recently caused the Supreme Court to
complain about the length of such documentation, despite being directly responsible
for the complicated demands and expectations it placed upon the police in this
context (R. v. Araujo, [2000] 2 S.C.R. 992). The legislative provisions in the
Criminal Code relating to various electronic investigative methods are also
extremely detailed and complicated (as even a cursory examination reveals). As a
result, combined with disclosure issues, the economic effect on police operations is
significant.

In a series of cases highlighted by R. v. Garofoli, [1990] 2 S.C.R. 1421, the
Supreme Court has steadily increased the burden on the police, if not also the
evidence, required to support electronic interception applications, and along with
the subsequent review process for affidavits at trial, has complicated and
overburdened the process beyond any truly defensible standard of reasonableness.
As mentioned above, “full, frank, and fair disclosure” has now turned applications
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from less than 50 pages into hundreds of pages. Evidence of an informer’s tip by
itself is no longer sufficient to establish reasonable grounds for a warrant or wiretap
and, although affidavits must be extremely detailed, they must not reveal an
informer’s identity since indefinite sealing is no longer possible. The result is
affiants must be prepared to draft and defend wiretaps and warrants in court based
on exhaustive detailing. It now often requires police officers weeks just to draft an
affidavit or information to obtain and affiants are often cross-examined in court for
days, even weeks. In an anecdotal case, one officer spent ten weeks in cross-
examination on an affidavit in an intercept case (which is hardly unusual anymore).
The economic effect on police operations of judicial decisions in this area is
astounding, where conducting intercepts, even in murder cases, are now cost
prohibitive. This means that such investigative techniques are not being done even
in serious files.

Even without an economic analysis, there is unanimous agreement that R. v.
Stinchcombe, [1991] 3 S.C.R 326 has had the most profound, and in some
instances debilitating, effect on police resources. Simply put, relying on s. 7 of the
Charter (the right to life, liberty, and security of person) the Supreme Court in
Stinchcombe decided that the accused in criminal cases has a constitutional right to
full and complete disclosure of the police investigation and the Crown’s case.
Disclosure has continued to evolve so that in R. v. Duguay, [2003] 3 S.C.R. 307,
the Supreme Court stated that “little information will be exempt from the duty that
is imposed on the prosecution to disclose evidence” (para. 60). As a result, the
administrative time and cost for police to prepare copies of all information and
evidence (whether relied upon or not) of all investigations has increased
significantly, if not exponentially. Police are now required to submit transcriptions
(validated by the original investigator) of all audio and video tapes, notebook
entries from all officers, reports, all source debriefings, all tips (and outcomes of
tips), all connected cases, all affiant material, all wiretap information, all
operational plans, all surveillance notes, medical records, all analyses of phone
records or other documents, undercover operation information, information relating
investigative techniques considered and/or not used, investigative team minutes of
meetings or debriefings, etc. In communication intercepts, a complete transcript is
required for every recorded communication, relevant or not (e.g., one week of
interception will result in one or two months of disclosure time for an officer). This
duty often falls to investigative officers and cannot be done by support staff,
increasing investigative time and expense substantially. Unfortunately, anecdotal
evidence suggests that the judiciary may not understand fully, or discounts, that
criminal investigative capacity is being imperilled because the cost (in terms of time
and expense) of disclosure is becoming prohibitive, and in some instances,
investigations may not be commenced or abandoned, or less “demanding” legal or
regulatory avenues are being relied upon (e.g., consumer protection regimes) by
police and other agencies to deal with what are truly criminal matters, which
inevitably raises questions about the integrity and repute of the criminal justice
system. For example, the cost associated with disclosure for even one large-scale
fraud can easily reach into the tens of thousands of dollars and sap the entire
operational budget of an investigative unit or department, effectively crippling it
from conducting other investigations.
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As discussed above, in the case of R. v. B. (K.G.), [1993] 1 S.C.R. 740, the
Supreme Court ruled that for statements of witnesses or victims who recant at trial
to be admissible, it is generally necessary that the police take such statements
under oath and that they be videotaped. Although a mechanism now exists for
previously inadmissible statements to be admitted as an exception to the hearsay
rule (which is certainly an important development), the effect on police procedures
is that rather than taking a simple written statement, it must be taken under oath
and video-recorded. As a result, the economic effect on police operations is
significant. Additionally, this case portends a disconcerting direction the judiciary is
taking, such that all out of court statements by witnesses, victims, or accused
persons must be electronically recorded (preferably by video) in order to have any
weight in court (and some courts are signaling that audio or video recording will be
a requirement to admissibility of a statement, particularly in the case of suspect
interviews). This puts a significantly higher demand on police resources, as noted
above. For example, even in the digital age, for every hour of audio time,
transcription time alone is two to three hours, which in turn must be validated word
for word by the original investigator.

In another case of moving the goal posts without prior warning, the Supreme
Court decided in R. v. Feeney, [1997] 2 S.C.R. 13 that even though police have
reasonable grounds to believe that a suspect is inside a house and refuses to come
out, regardless of whether there is a warrant for arrest, the police now require a
special warrant authorizing entry into the specific dwelling house in question in
order to arrest the suspect which reversed almost 400 years of pre-Charter
common law that permitted an entry and arrest in such a circumstance. Otherwise,
absent exigent circumstances, the arrest will be considered a breach of s. 8 of the
Charter (search and seizure) and subsequent evidence will likely be excluded under
s. 24. The result is that where one or two officers would make an arrest in less
than 30 minutes (1 person hour), a “Feeney” warrant will require at least four or
more person hours (4 or more times the resources) as it generally takes three to
five hours to even obtain the warrant. A correlative effect is that when resources
are not available, unless there is a substantial risk to public safety, police will
abandon or not even attempt an arrest. There is also the compounding effect of
disclosure requirements under Stinchcombe. The economic impact and disincentive
this case poses for police operations is significant (and when taken in conjunction
with policy initiatives (e.g., domestic disputes) that expect an arrest to be effected
(regardless of whether the dispute is over (i.e., no exigent circumstances), the
inability of the police to disengage from a residence while awaiting judicial
authorization can seriously tax limited resources).

Finally, in R. v. Campbell and Shirose, [1999] 1 S.C.R. 565, the Supreme Court
ruled that police involvement in a “reverse sting operation” conducted in the course
of a drug investigation was illegal and not authorized at common law. The
principles of this case apply to any police investigation, and most importantly, apply
to police officers committing illegal acts while engaged in undercover operations.
The result has been a complex legislative scheme (s. 25.1 of the Criminal Code),
both cumbersome and inefficient in terms of imposing additional financial and
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administrative burdens, where, in the absence of exigent circumstances, before an
illegal act may be committed (even a minor one), a “competent authority” (e.g.,
the Solicitor General of Canada in the case of the Royal Canadian Mounted Police)
must designate a “senior official” who designates a “public officer” to commit an
offence (under rigorously delineated conditions and reporting requirements).

If these judicial decisions are pegged along a timeline, one can see how the service
demands on police operations are compounding over time.

Figure 29: Timeline: Judicial Decisions (1982 – 2004)

2004: Calderone —
Clayton

2002: Duguay-
2000: Auraujo-i*

1998: Campbell
1996: Feeney; *

1994:
1992: B.(K.G.)

1990-1: Brydges; Broyles; Hebert; Duarte; Garofoli;
Stinchcombe
1988:

1986: Collins
1984: Hunter; Therens

1982: [Charter]

There are many other cases that could be provided, but these, to date, have
probably had the most significant economic effect on police operations, limiting
police capacity to serve the public. It is important that these cases not be
considered separately. Rather, the effects are cumulative. For example, consider
the net effects of Garofoli and Stinchcombe together in the context of a murder
investigation where electronic intercepts are necessary. Moreover, these judicial
decisions must be considered along with legislative changes and policy initiatives,
where together new burdens are added, compounding the effect and dramatically
increasing service demands to the point that investigations and other activities are
either being curtailed or abandoned.

It is important to keep in mind that these judicial decisions clearly have value
beyond their impact on police services. Without doubt, some changes are of
immense benefit to society and long overdue, however, what has often been
overlooked, especially by the judiciary, is that many of these changes come at

Timeline

* Indicates that these decisions
are related to each other—these
are included when the courts
increase service demands
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great cost. And this is the challenge now facing the police and others who are
responsible for putting judicial direction into effect.

Legislative Changes

There are a number of legislative changes that have been identified as having the
most significant effects on police workload and operations since 1982. Legislative
changes are loosely organized according to the year of enactment, rather than
significance, as, in many cases, this was too difficult to determine in the absence of
a more objective economic analysis. It would be somewhat of an understatement
to say that the Charter has had a significant affect on police operations. What gives
the Charter its special status is that it is constitutional, giving the judiciary a pre-
eminent role in its interpretation and application to the extent that the courts can
strike down any law inconsistent with the Charter, “read in” interpretations, and
create constitutionally-based procedural, substantive, and evidentiary law, etc.
This has had a direct impact on the cost of police operations.

In addition to the Charter, federal laws governing access to information and privacy
(1985) create significant service demands on police organizations, which by the
nature of their activities are frequently the object of information requests. In
addition to placing significant initial and ongoing demands on the police to organize
information retention, storage, and retrieval to comply with this legislation, these
Acts require a great deal of resources to address access requests and review in
detail information released so that it does not compromise an investigation, privacy
rights of third parties, compromise public safety, properly protect informants, or
contravene domestic or international arrangements regarding the sharing of
information provided by other governments or states, etc.

The 1993 Criminal Code laws governing seized property has also increased the cost
to policing. These laws are a comprehensive and detailed legislation scheme that
requires police to complete a Form 5.2 (Part XXVIII) when property has been seized
by warrant or otherwise under any Act of Parliament and report to a justice of the
peace. The legislation also requires police to apply for extensions when evidence
has been seized in an ongoing investigation, adding to the administrative burden on
police operations and resources.

Moreover, most legislative changes in the area of laws governing intercepts and
surveillance between 1993-1999 are the result of judicial decisions which have
already been discussed. However, the ongoing demand by the courts for increased
judicial authorization and oversight of police activities and practices is clearly
reflected in several legislative provisions, all of which have resulted in significant
demands on the police that come at an incredible expense in terms of cost, time,
and ultimately, service to the public.

Section 264 (formerly dealing with watching and besetting) of the Criminal Code
was repealed in 1993 and replaced with the new s. 264 (Criminal Harassment)
provision. The new section addresses the problem of “stalking” (where women are
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generally the victims) and the problem of persons who violate restraining orders,
etc. Government reports and public expectations demand that police devote
resources to this problem, where individual cases can require extensive
investigations. Bill C-27 (proclaimed into force on May 26, 1997) amended this
section to strengthen the stalking provisions by making murder committed while
stalking a victim a first-degree murder where the murderer intended to instill fear
for the victim's safety. This has also led to an increase in the amount of time it
takes the police to investigate this type of crime.

One of the more time consuming laws is s. 487.05, 1995, c. 27, s. 1 or requiring a
warrant to take bodily substance for DNA analysis. This new law allows police to
obtain a warrant from a judge to obtain or seize DNA . The standards for such
warrants are very high resulting in a complex document that can take over one
week for an officer to prepare. While an important scientific tool for police
investigations, the service demands upon police to use this technology in all serious
investigations, including re-visiting historical cases, have increased significantly.

Recent legislation, government policy, and case law have created additional
requirements on the police for dealing with hazardous vehicle pursuits. In addition
to the initial training demand (i.e., that it be provided to all police officers in the
province), and the daunting task of having to actually apply this complicated
Regulation in an operational context, all such pursuits now must be documented
and investigated. For example, due to the Motor Vehicle Act Emergency Vehicle
Driving Regulation, B.C. Reg. 133/98, a supervisor must now complete an
investigation package that includes radio transmission tapes, maps of pursuit route,
statements from everyone involved, and a written review for all vehicle pursuits.
As well, there are now annual reporting requirements.

The federal government’s DNA legislative strategy began in 1995 with amendments
to the Criminal Code to allow judges to issue warrants to take bodily samples from
suspects alleged to have committed criminal offences. As mentioned above, while
an important scientific tool to investigate serious crimes, the police resources
required to obtain a warrant are quite onerous (e.g., typically up to 20 hours to
prepare an information). The DNA Identification Act (S.C. 1998, c. 37, as am. S.C.
2000, c. 10) became law in 2000 and brought new amendments to the Criminal
Code. These amendments authorize judges to order offenders convicted of
designated criminal offences to provide DNA samples for indexing at the national
DNA bank. However, along with the advances in investigative techniques comes
associated costs. For example, the London Police Service reports that it typically
takes over two hours to complete a DNA Data Bank investigation. This was based
on processing 595 in 2001 and resulted in a significant demand on police resources.

An increasingly common police investigation involves impaired driving offences.
Parliament expanded the two hour limit for police to take a breath sample to three
hours. The benefits to this change are unknown, but it has placed a greater
demand on police resources as discussed in the section dealing with judicial
decisions. In addition, s. 254(2) provides for the use of “approved screening
devices”, otherwise known as “roadside screening devices”. While a new tool for
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investigating impaired drivers, it places new service demands on police resources,
such as purchase and maintenance of the devices, training, investigative time, as
well as expanding the window to provide consultation with counsel.

The Motor Vehicle Act, R.S.B.C. 1996, c-318, dealing with administrative driving
provisions has also increased the costs of policing. This section of the Motor Vehicle
Act requires a police officer to serve an administrative driving prohibition on
impaired drivers. While potentially an effective tool to deter drinking drivers, it
creates another service demand on police (e.g., investigation, service of
documents, record keeping, etc.) investigating impaired driving under the Criminal
Code. Elsewhere in this study, the time demands are analyzed, where it appears
that impaired driving investigations have increased from 2 hours to 5-8 hours.

Finally, the investigation and administrative demands on police resources under the
Youth Criminal Justice Act (S.C. 2002, c. 13) are also costly and onerous, especially
as it pertains to the additional training that police must undertake to comply with
all of the regulations in investigating young persons between 12 and 18 years old.

If these legislative changes are pegged along a timeline, one can see how the
service demands on police operations are compounding over time.
Figure 30: Timeline: Legislative Changes (1982 – 2004)

2004: Sex Offender
Registry
2002: Youth Criminal Justice
Act

2000: DNA Identification Act;
Proceeds of Crime

1998: Phone Recorder Warrants; 3 Hr
Breath Rule; Road Screening Devices;

Emergency Vehicle Regulations (MV Act)
1996: Video Surveillance Warrants; Admin.

Driving Prohibitions (MV Act)
1994: DNA Warrants

1992: Seized Property Rules; One Party Intercepts;
Tracking Warrants; Stalking/Harassment

1990:
1988:

1986:
1984: Information & Privacy Laws

1982: Charter
Timeline



64Legislative and Technology Changes

There are many other legislative examples, such as the Sex Offender Information
Registration Act, S.C. 2004, c. 10; Firearms Act, S.C. 1995, c. 39 that could have
also been included in this review, but, to date, the aforementioned legislations have
probably had the most significant economic effect on police operations, especially in
British Columbia. While all of these laws are important in their own right, they have
had the latent effect of limiting police capacity to serve the public. In reaching this
conclusion, it is important that these laws not be considered separately. Instead,
the effects are cumulative. Moreover, these laws must be considered along with
judicial decisions and policy initiatives, where together new burdens are added,
compounding the effect and dramatically increasing service demands to the point
that investigations and other activities are either being curtailed or abandoned.

A particularly disturbing feature of the above legislative provisions is the length,
detail, and complexity of their content. While this may, in part, be a response to
judicial and constitutional demands, and the nature of the subject matter, in
addition to the economic impact, serious consideration must be given to the ability
of the average police officer to effectively understand, apply, and operationalize
such complicated legislative instrumentation. Such concerns are only amplified
when courts are often unable to agree on the application of even the most basic of
principles that are to be used by the police when trying to resolve operational
issues that are frequently mired in legislative and constitutional opacity.

Policy Initiatives

In addition to judicial decisions and legislative changes, there have been a number
of policy initiatives that have been identified as having significant effects on police
workload and operations since 1982. The government mandated policy of violence
against women in relationships (1986) requires that police conduct comprehensive
investigations into every allegation of domestic violence, regardless of the victim’s
wishes, and to arrest and recommend charges to Crown where grounds exist.
Because such investigations occur frequently and require an immediate response,
this policy has had a significant effect on police workloads, particularly in relation to
correlative investigative duties (e.g., firearms seizures and revocation measures).
As a result of judicial decisions, legislative changes, and this policy, in the last 20
years or so investigative time has increased from less than two person hours to six
to eight hours.

Violent Crime Linkage Analysis System (ViCLAS) is a national computer system that
is maintained by the RCMP as part of their behavioural sciences unit. Its purpose is
to provide a method for police investigators to link designated violent offences to
suspects. For each designated offence investigated, the primary investigator must
complete a 34-page booklet consisting of 168 questions. According to the London
(Ontario) Police Department, the booklet takes approximately 45 minutes to two
hours to complete, depending on case complexity. In 2003, for example, the
Vancouver Police Department reported that they completed 854 booklets. On
average, each officer in a police agency will complete one booklet each year, so it is
easy to calculate the economic effect (e.g., 1.375 average hrs. x 250 officers = 344
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hrs x $38.00 (wages & benefits only) = $13,062.50). While ViCLAS has its clear
benefits, it does come with an increase in cost for the police.

Historically, when police investigators were attempting to identify a suspect in a
criminal case, and a photograph was not available of the suspect on any police data
base, police could contact the provincial Motor Vehicle Branch. If the suspect had a
driver’s license, the Branch would forward a copy of his or her photograph to the
investigator. Now, because of privacy concerns, the Branch now requires a search
warrant, which implicates the investigative and administrative requirements
outlined above as a result of judicial decisions and legislative changes, thus
increasing the amount of time and cost to get a photograph of a suspect.

Another policy that increases investigation time and costs is Canadian Radio-
Television & Telecommunications Commission policy of denying Telus the ability to
provide subscriber information for non-published telephone numbers to police.
What could previously be accomplished in a few minutes with a telephone call or
reference to a “criss-cross” publication now requires a search warrant to simply
confirm an association between a suspect and a residence and to conduct basic
inquiries.

If these policies are pegged along a timeline, one can see how the service demands
on police operations are compounding over time.

Figure 31: Timeline: Policy Initiatives (1982 – 2004)

2004:
2002:

2000: CRTTC Subscriber
Information Warrants; Sophonow
Inquiry

1998: Driver’s License Picture Warrants
1996:

1994:
1992: ViCLAS

1990:
1988:

1986: Violence against women
1984:

1982: [Charter]

There are many other polices that could have been included in this review, such as
the non-provision of hydro user information unless supported by a warrant, but the

Timeline
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aforementioned policies have probably had the most significant economic effect on
police operations to date. As stated above, taken together with judicial decisions
and legislative changes, the time and costs associated with delivering police
services today is more than in the past.

Future Trends Affecting Police Workload

There are also a large number of future trends that have been identified as
important and likely to have significant economic effects on police operations.
Future trends are classified as legal issues, social issues, technology and science
issues, and general issues.

In terms of legal issues that will likely increase the time and cost associated with
delivering police services, the judiciary is requiring Canadian police to apply the
Charter in foreign jurisdictions when they are gathering evidence through the
assistance of local law enforcement authorities, such as when the Canadian police
interview a Canadian suspect in another country. Moreover, police agencies may
soon be liable for costs awards because of disclosure problems or where evidence
indicates charges should not have been laid.

There is also the trend of increasing civil cases by the public against police for
negligent investigations and by internal employees against police agencies for poor
internal investigations. And, civil liability for investigative practices is a new trend
that goes beyond the traditional claims for tort, such as unlawful arrest or
confinement. Even improper statements to the media have resulted in damage
awards. Another trend is developing as a result of three judicial decisions in British
Columbia in which there is currently great confusion concerning whether police
have the common law authority to fingerprint arrested persons prior to an
information (criminal charge) being sworn. If not, there will be a significant
demand on police resources to hold arrested persons until an information is sworn,
or alternatively, release the person and assign a subsequent date for appearance at
the police station to be fingerprinted, which would be unnecessary if done at the
time, and if the accused does not appear, the time and expense of attempting to
obtain warrant will have to be incurred. As well, there is a substantial likelihood
that the fingerprints of many accused persons will now never be obtained making it
more difficult to prove convictions in relation to offences, including impaired driving.

The purpose of the Sex Offender Information Registration Act, S.C. 2004, c-10 is to
help police investigate sex crimes by requiring the registration of designated
information relating to sex offenders. However, rather than being automatic for sex
convictions, the prosecution must make application to a judge for a registration
order. The offender must report to a “registration centre” within the jurisdiction in
which he (or she) lives, which will likely be the police. This will increase service
demands on police agencies, as they will be required to record and update
information about sex offenders residing in their jurisdiction and take any
enforcement action required to ensure compliance by the offender. The demand on
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the police to provide Crown Counsel with information in support of the registration
of an offender is also proving enormous, and, in British Columbia, it is necessary for
the police to conduct detailed file reviews (often historic), and to produce lengthy
affidavits (in relation to hundreds of offenders each year) to support such
applications.

In addition to sex offenders, organized crime and outlaw motorcycle gangs place
high demands on police resources. The investigation of organized crime and outlaw
motorcycle gangs, who are frequently involved in violence, economic, and
international crime, requires special resources and is especially difficult due to
judicial rulings on communications intercepts, surveillance, disclosure rules, etc.
Most police departments do not have the capacity to conduct these kinds of
investigations, which are left to the federal RCMP, large regional police services,
and integrated task forces. Another related issue is the ability to conduct “mega
trials” which is moving well beyond the justice system’s capacity to handle.

Partially related to organized crime, the province of British Columbia is considering
provincial legislation that would allow government lawyers to civilly recover or
obtain forfeiture of proceeds of crime. This will add a new service demand on police
resources.

There has also been a concerted effort by defence to force police to disclose
informant identities. To date, the Supreme Court has resisted (Leipert), but rulings
that allow sealed affidavits or informations to be opened, etc., represent a
dangerous and slippery slope. If police cannot rely on informant identities being
protected, the impact on policing would be enormous. In Campbell and Shirose,
the Supreme Court recognized the ability of police to obtain legal advice, which is
“privileged”, but at the same reduced the practical ability of the police to prevent
disclosure of that advice to defence if the advice was relied upon. Additionally, in
the case of O.N.E., the Supreme Court has made it almost impossible for police to
prevent the disclosure of sensitive techniques (e.g., undercover scenarios and
identities of undercover police officers). Disclosure of such information is of
particular value to criminals and organized crime and not only limits the
effectiveness of the police to investigate, but also jeopardizes police, and by
extension, public safety.

There are also a number of social and health issues that will likely impact the cost
of policing in the future. For example. police are now at a greater risk than before
of contracting a communicable diseases, such as HIV or hepatitis. Police deal with
people who are carriers and evidence that is contaminated. Moreover, there is no
standard legislative scheme to protect police who may be infected (e.g., disclosure
by infected persons). This places new demands on police resources in both training
and equipment, but also places officers under mental stress. In those limited
instances where legislation has been enacted to obtain bodily samples in other
jurisdictions, a court order based on a number of fairly rigorous requirements must
still be met.
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One of the leading issues likely to continue to challenge police is the growing drug
problem in British Columbia and Canada from marijuana grow operations and
“meth” labs. The proliferation of marijuana grow operations, which are
overwhelmingly controlled by organized crime, has outstripped the capacity of the
police to respond. Plecas (2005) reports that complete investigations of marijuana
grow operations has plummeted from 91% in 1997 to 52% in 2003. Reporter Chad
Skelton of The Vancouver Sun quotes Plecas’ warning, “I think we have a criminal
justice system that is very much on the brink of imploding” (2005, p. A-1).
Notably, judicial response to marijuana grow operations is nothing short of
irrational in British Columbia. Finally, abusers of hard chemical drugs, such as
“meth”, experience violent episodes and personality altering behaviour, which now
is another social problem for police to handle.

Moreover, because of the dismantling of support structures for the mentally ill,
more and more persons with mental health problems are coming to the attention of
the police, and media reports often blame police for not having the means or
training to deal with this population. Issues include staying with persons for hours
while awaiting admission to a psychiatric facility, dealing with self-destructive
behaviour or violence, and confronting agitated and violent individuals in
circumstances that can escalate to the point of the police having to use lethal force,
which, by necessity, results in a cavalcade of investigations, inquiries, and intense
examination by a wide variety of interested stakeholders.

Advances in technology and science have contributed to the introduction of new
kinds of crimes and new challenges for police. For example, computer and internet
investigations, cell cloning, data theft, white collar crime, and identification theft
are all new crimes and indicate future trends. These crimes are often very legally
complex and technologically sophisticated, requiring specially trained investigators
and consultants. As well, these crimes often cross jurisdictional boundaries and
transnational borders. Again, these crimes are testing the capacity of police, who
either curtail such investigations or abandon them.

Moreover, telephones, computers, and the internet have fundamentally transformed
society. For example, technology in the telephone industry has changed
significantly over the last few years. With the deregulation of the industry, new
companies and cell phone companies have flourished, which presents security
problems when working with police. In the past, police could access one circuit and
intercept telecommunications. Now, more than one circuit may be necessary to
handle the call. In the past, criminals were limited to hard-line telephones, but now
they use cell phones, pagers, palm pilots, digital text messages, and satellite
phones which make interception much more difficult. As a result, investigations are
that much more complex and expensive. This trend is similar for computer and
internet technology which have opened up new frontiers for criminal activity and
are severely taxing the capacity of police to respond. While legislative measures
under the Criminal Code have been enacted to assist with such investigations, they
are not necessarily having the positive impact expected. For example, the authority
to issue “production orders” was given, for example, for cell phone records, but as
a condition of complying with such demands, companies are demanding
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reimbursement for the cost of recovering data which can run into tens of thousands
of dollars, and it may still take weeks to obtain the information.

In addition, advances in science, such as DNA, DNA data banks, and ViCLAS, have
placed many historical crimes, such as murder and sexual assault, within reach of a
successful investigation. The public are aware of these advances and now expect
police to investigate serious historical crimes, which is justified ethically and legally,
but these investigations again place new demands on police resources.

There have also been significant advances in the areas of DNA, odontology,
entomology, forensic computer science, and behavioural profiling, for example,
which are effective tools for police, but also create additional demands for
equipment and training. The demands on police resources will only continue to
grow, and police are often left to desperately try and keep pace with crime trends
and the criminal’s use of science and technology to commit criminal offences.

As noted, police are desperately trying to keep pace with crime trends and the
criminal use of technology. Even “small time” street criminals are using digital text
messages which are extremely difficult to intercept. Technology is expensive, not
just in capital costs, but in operating costs for training and the inevitable upgrades.
For example, while there is substantial promise for increased police effectiveness
through the use of the new integrated CAD, MDT, and RMS systems (e.g., PRIME),
along with crime mapping tools (e.g., geographic profiling), these advances also
place additional financial burdens on police.

In trying to keep pace with crime trends, technology, science, and sophisticated
crime, police are beginning to use specialized consultants much more frequently,
but at greater financial costs. As well, police organizations are beginning to recruit
civilian members who have special skills, such as crime analysts and forensic
accountants who meet police needs. All these initiatives place increasing economic
demands on police organizations, not only in terms of recruitment, retention, and
compensation, but also in maintaining educational and technological skills and
equipment in specialized areas.

These trends are developed in a culture in which police are under increased
pressure to “do things right” from the media, the public, politicians, judiciary, and
civilian oversight bodies. Increasingly, the general public are being encouraged to
make legitimate complaints against police and public complaints commissioners are
the new trend, all of which may result in an increased number of reported
complaints. At the same time, police codes of conduct and professional standards
are more complex than at anytime in history, complainants are more aggressive,
and police unions and associations are becoming more activist. Consequently, the
area of professional standards is becoming more complex legally, requiring
experienced investigators who must now use sophisticated investigational
techniques. In addition, defence counsel and others are also overwhelming police
organizations in attempts to obtain disclosure of police discipline records as part of
criminal, civil, and administrative proceedings. As a result of the foregoing trends,
the economic cost to police organizations continues to increase.
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Some have argued that the pace of change, sophisticated investigations, complex
legal decisions and legislation, technological change, dangers of infectious diseases,
increasing public expectations, increasing judicial expectations, policy demands,
media scrutiny, and lack of resources and personnel are combining to create
stressed out officers in larger numbers than ever before. Indicators of this modern
phenomenon are found in “Critical Stress” debriefing teams and counselling
sessions, “Employee Assistance Programs”, increased medical leave for mental
health reasons, skyrocketing medical costs to police organizations, use of
psychologists and psychiatrists, and counsellors, all of which require increased
human resources personnel to track and coordinate. All of these interventions and
treatment strategies come at a cost to police organizations, in financial terms and
in the wellness of the organization.

In effect, all of the issues discussed in this chapter require enhanced and constant
training for all police officers. For example, there are ever increasing training
demands for changes in applying new case law, legislation, and policies to
operational practice There are also new training demands for changes in new
equipment, technology, and science. There are new training demands for
emergency response and special weapons teams, anthrax response teams,
dangerous chemical teams, chemical laboratory investigations teams, active
shooter (spree killer) teams, etc. There are also new training demands for self
defence and open-handed techniques, and new demands for additional training in
new operational equipment, such as semi-automatic pistols and less lethal force
equipment. To meet these demands, police organizations must devote additional
personnel and financial resources never before experienced in policing. Notably, it
is now not uncommon for police organizations to spend at least one percent of their
budget on training and the trend will likely increase significantly.

Technological Impacts

The R.C.M.P. in British Columbia have seen a number of technological impacts in
the past three decades. The major technological influences are:

1. Computer aided dispatch
2. Records management system
3. Radio communications
4. Mobile workstations


