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Supervisor : 

ABSTRACT 

In 1974, when the Government of British Columbia decided 

x to improve the quality of police services in the province the 
J 

method chosen was to create a new structure, the British 

Columbia Police Commission (BCPC), to ~romote and implement 

necessary reforms . This thesis is primarily concerned with 

an analysis of the BCPC's impact . It is a case study of 

bureaucratic resistance to programmatic change , examining the 

obstacles encountered by the commission in its endeavors to 

deal with the main issues related to the improvement of 

police ·services in the province . These issue s , fir s t defined 

by discussion groups which preceded the formation of the BCPC , 

are listed in the first bulletin published by the commission . 

They are: police role, standards for police services , recruit ­

ment , training, community relations and the abuse of polic e 

authority . It is these issues, later transl~ted into BCPC 

goals , upon which the evaluation of the BCPC ' s progress is 

based . Original goals statements are comp~red with actual 

BCPC achievements to determine the extent of the agency's 

impact . 

This thesis first examines the theory of admini strative 

reform and deals especially with Anthony Downs ' concept of 

the 'special organization ' , a model to which the BCPC seems 
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to conform. Then, following a discussion of the merits of 

case studies the study turns to the BCPC's background and 

setting. Because the police commission does not exist in a 

vacuum its immediate background in British Columbia as well 

as police related developments in Europe and elsewhere in 

Canada are presented . Chapter III follows with a study of 

the chief provisions of the Police Act which relate to the 

r BCPSwhile Chapter IV, the largest section, is devoted to 

an analysis of the consequences of creating the police commis­

sion. Commission goals and attempts to implement them are 

examined. Special attention is given in Chapter V to the 

most important of the BCPC's achievements, the creati on of 

the Police Discipline Code and the B.C. Police College . The 

next chapter is concerned with the subject of overcoming 

resistance to BCPC reforms. Sources of re sistance a r e iden­

tifi ed as are the means utilized to overcome obstacle s to 

BCPC programmes. Most successful of these means was the 

'ab~orption of protest' strategy in which the police commis­

sion's client groups were encouraged to participate in the 

BCPC's decision making . This study concludes that the BCPC 

has successfully , in terms of its original stated goals , 

carried out a programme of administrative reform and tha t 

there is evidence tha t the quality of policing in British 

Columbia has improved. 
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Chapter I 

Introduction 

Organizational change is an inevitable and universal 

phenomenon. It occurs under different circums tances at every 

level of human interaction. Chief among the sources of change 

is an organization' s external environment which contains the 

'revolutionary' social, political, cul t ural and technical 

forces which act as pressures for innovation. 1 It is our 

"increasingly knowledgeable society" itself, as Robert Lane 

suggests, 2 that is responsible for ;rganizational change as 

newly acquired information cons tantly stimulates re - eva lua tion 

and improvements. Moreover, society ' s aspiration levels do 

not remain absolutely constant but tend to rise slowly, 

applying pressure to innova te in all areas . 

Organizational change is either the resul t of a combina­

tion of circumstances beyond human control or the result of 

planned efforts by people calcula ted to attain a definite 

end. Gerald Caiden has labelled the former type of change as 

'administrative change ' and the latter as 'administrative 

reform'. The distinction is quite arbitrary but useful as it 

provides a conveni ent differentiat ion between natura l organi­

zational evolution and contrived change involving persuasion, 

argument and sanctions. Caiden defines administrative change 

as '~a process of self realiza tion assisted by harmonious 

interaction. 113 Administrative change then is natural innova­

tion, marked by a distinct lack of resistance. If resistance 
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appears then change gives way to reform. 

Admini strative Reform 

Administrative reform, on the other hand, is in Caiden's 

words, the "artificial inducement of administrative transfor­

mation, against resistance. 114 It also contains an implied 

mora l aspect, t hat is the faith in the superiority of its 

ultima te objective. This final goal is the achievement of a 

new equilibrium for the proper functioning of the organization , 

to be attained through the appl icat ion of appropriate know­

ledge and social technology to existing organizational systems . 5 

The whole concept of administra tive reform rests upon the 

premise t hat some person or group of people can work consciously 

toward atta ining pre - planned goals. An i mportant po int is 

that for administrative reform to take place a plan for the 

reform can only be made prior to the inception of the social 

action to whi ch it is to be applied. The plan must include 

at least one goal which is formulated through an understanding 

of the nature of the organization's external environment and 

the variable s operating therein. 6 

Though administrative reform can take place irt a wide 

variety of environments it can only assume significance in 

markedly bureaucrat ic middle sized organizations. It has 

little meaning at the lower levels of administration, for 

problems t here are more often resolved informally and dead­

locks can be broken by group reorganization. In the middle 

sized bureaucra tic organizat ion , however, structure and 
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organization are often too inflexible and roles too differen­

tiated to permit these relatively simple solutions, so reform 

is necessary to implement change. 7 

Administra tive reform is often initiated when the pace or 

nature of administrative change fails to keep an organization 

abreast of developments in its field of concern and a gap 

appears between the reality of it s performanc e and the expec ­

tations concerning its performance that a re held by those in 

a position to influence it. In Anthony Downs ' words , "a 

significant discrepan~y exists between what it is doing and 

what it 'ought ' to be doing. 118 More specifically , admini stra­

tive reform often results when an organization fa ils to meet 

the demands placed upon it or when it is not equipped to handle 

extra demands. In a case where an organization with a re serve 

capacity is unable to anticipate futur e demand s or fails to 

adopt the most effective policies, then admini str at ive r eform 

may aga in be the solution. 9 

The Necessity for Administrative Reform 

Why is administrative "change " often inadequate ? One 

explanation has been offered by Robert :Michels who theorized 

that as time passes in a bureaucracy a preoccupation with 

administrat i.ve matters will generally supplant the pursuit 

of its original fundamental goals. 10 Herbert Kaufman offers 

other explanations for the failure of organizations to make 

necessary changes . He identifie s the collective benefits of 

stability, the desires to maintain prevailing advantages , to 
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protect the quality of services rendered as well as the often 

high physical and psychic costs of change as factors which 

inhibit efforts to modify organizational procedures. Such 

obstacles as limited resources, prior commitments accumulated 

through sunken costs and interorganizational agreements and 

the official and unofficial constraints on behavior may also 

dampen change. In addition, organization members may be 

blinded to the need for organizational change by ingra ined 

and inflexible behavior patterns . 11 Similarly, Anthony Downs 

has described the "rigidity cycle or the ossificati on syn­

drome" which can effect a large bureaucracy under certain 

d . t. 12 con i ions. 

Downs suggests that as an organization expand~ its top 

administrators will lose power to their subordina tes and that 

the men nominally in charge will then endeavor to preserve 

their diminishing authority. These attempts to counteract 

the power drain can lead to inflexibility within the organi - . 

zation as subordinates use up time meant for decision making 

in attempts to satisfy or circumvent management controls. 13 

Downs points out that the loss of overall perspective and the 

coordination difficulties associated with intensive speciali­

zation also lengthen overall decision making time and ultimately 

increase organizational rigidity. 

As the organization's leaders continue protecting their 

power, coordinating their specialists and promoting their 

supporters from the lower ranks,key decision points in the 
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organization tend to rise to ever-increasing heights in the 

hierarchy. This escalation of operating authority increase s 

the distance requests, suggestions and directives must 

travel up and down the administrative ladder, again lengthen­

ing decision making time and increas ing t he likelihood that 

misinterpreta tions, accidental or deliberate, will delay or 

stop innovative procedures. 14 All the above fac tor s then, 

in one combination or another, can lead to the organizati onal 

rigidity which so often preclude s successful admini s trative 

change. 

A variety of f a ctors also deter mine the selecti on of a 

techni que for implementing administr a tive r eform . Of these 

the most important include the extent of r eform cont emplated , 

the nature of the formula ted ob j ective s , the current s t a t e of 

the organization ' s external environment and the intentions of 

the reformers . They may decide to proceed with or without 

general support, within or outside existing channels, with or 

without the use of sanctions.~ 5 Reform also requires a variety 

of capabilities . Intellectual capabilitie s are nece ssary to 

create novel solutions and new procedure s ; sociologica l capa­

bilities are required to identify problems and to provide 

leadership in the change process; and financial capabilities 

are absolutely indispensible to underwrite the chain of events 

from research to implementation and adoption of the reform. 

General managerial capabilities are also essential as are 

political capabilities which are needed to supervise the 
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entire reform process and guide it past any pitfalls. 16 Thus 

the intentions of the reformers and the capabilities nece ssary 

to implement the reform determine its form. 

The obstacles to reform may be offset in a variety of ways. 

Resources may be imported if they are lacking . This is often 

difficult and expensive but may be necessary -to overcome the -

obsta cles of resource limitations. On the other hand 

resources may be concentrated by establishing priorities for 

their use and standing by them. However , this approach may 

prove even more difficult than importing resources for the 

concentration of resources in one area is only accomplished 

at the expense of another and the adjustment of priorities 

is often difficult and painful . Sunken cost s may be dimini shed 

by entering into leasing arrangements and for organizations 

in which it is pract ical, official cons traint on behavior and 

innovation may be lifted. Another popular stra tegy for over­

coming obsta cles in the path o·f reform is reorganization. 

This is often done to facilitate coordination and efficiency 

but serves to disrupt existing relationships within the 

organizat ion as well, enabling the introduction of new behavior 

patterns. As Kaufman points out , "Reorganization is fre"""." 

quently nothing more than a 'shakeup' intended to loosen the 

system a little. 1117 Reorganiza tion is often particularly 

effective against those unofficial constraints within the 

organization that are difficult to identify and to reach but 

which may be upset by a general administrative disruption . 18 
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In some instances, however, reorganization may a lso make 

change more difficult to implement. For example, where 

reorganization results in the creation of new administrative 

echelons proposals for reform must negotia te a longer 

administra tive ladder in which lines of communica ti on are 

stretched and the influence of organization l eaders over 

their subordinates is attenuated. Moreover, the creat ion of 

new administrat i ve echelons is likely to increase the costs 

of organizational operation while reduc ing the at tract iveness 

of formerly h i gh pos itions to potential organization recruits . 

If the l a tter circums t ance impedes recruitment then organi­

zationa l leaders oft en must dr aw f r om less .quali f i ed candi­

date s who have been socialized t o a r outine r ather than an 

innovative organizational enviro:nment . Thus , instead of 

crea ting cond itions conducive to change reorganization may 

accomplish the opposite . 19 

The Dowi1si an Special Organizat ion and the BCPC 

Frequently, when a reform is contemplated after an 

organization has reached the s tage at which it can no longer 

satisfactorily re spond to the administrative rudder, a new 

organizational unit is created outs ide the normal ope r a tions 

of the bureaucracy and charged with the t ask of first elabor­

ating the reform and then implementing it. Downs describes 

this new unit as: 

••• much smaller than the bureau as a whole, though 
it may contain many members . These members have 
somewha t broader capabili ties and are more compe tent 



than the bureau ' s average memb ers , s ince they have 
been specially picked for t hi s task . They a r e 
also exempt from normal rotation "f or the duration , " 
so turnover is low . The new·organization i s not 
integrated with t he bureau' s hierarchy, but reports 
directly to it s top- level officials . Mor eover , it 
conta ins enough specialists and has enough r esourc es 
s o that it is not dependent upon the bureau's 
regular chain of command f or major services . It i s 
exempt fr om almost all existing controls , regula ­
tions and procedures, and i s free to invent it s 
ovm . Finally, it has high priority access to 
resource s so its all ocation re Ques t s need not 
compete directly with all other poss~~le users of 
resources within the regular bureau . 

8 

This thes is i s a case study analysis of an attempt by a 

specia l organization, s imilar to the one described by Dow11s 

above, to overcome the bureaucratic resista nce to i ts admini ­

str ative reforms . More spec ifically , it examines the conse ­

QUences from 1974 to 1976 of the creati on of the Briti sh 

Columbia Police Commission in t he Department of the Att orney 

General . 

The British Columbia Police Commission (BCPC ) was formed 

in 1974 to facilita te legislation and policies a imed at al ter­

i ng the char ac ter of policing in Briti sh Columbia . It could 

be argued tha t the Commission has not been in oper at i on long 

enough for its full impact to be assessed . While thi s may 

be true some measure of the BCPC's effectiveness should now 

be possible . The commission's initial mandate may be identi ­

fied by studying the intentions of its crea tors whil e it s 

progress and impa ct may be evaluated by examining it s a cc om­

plishments and how it is perceived by its cl ient groups . 
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Methodology 

There are certain advantages to approaching this kind of 

problem in administrative reform by a case study. First, as 

Gerald Caiden notes, a case study is problem oriented, seeking 

answers to theoretical problems in descriptions of real 

situations. It is an interesting approach and a flexible 

method as well , allowing selective treatment and a variety 

of forms of presentation. Moreover, general principles drawn 

from a series of similar studies can be further tested f or 

accuracy and though each case study is unique it may contain 

features in common with other studies tha t can be combined to 

add to the existing body of theory. 21 Furthermore, case 

studies of small organizations lend themselves to various 

interlocking research procedures . Direct observation, the 

study of documents, and the conducting of interviews can be 

combined to corroborate empirical data on a specific problem. 

The range and accuracy of information collected is improved 

by access to these different research techniques for the best 

method to obtain a particular piece of informa tion can be 

t ·1· d 22 u i ize • By using a multiple perspective the author may 

also allow the various participants in the narrative to voice 

their own ?articular opinions. On the other hand, though 

useful, this device is often illusory, leading the reader to 

believe he lmows the 'whole story' instead of only those 

pieces of the story which the author has discovered and deemed 

important and which he has reconstituted for the reader. 23 
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In addition , as Peter Self warns ; t hough case s tudie s pr ovide 

a v ery good way to illus trate theoretical administra tive 

difficulties and are a means of gaini ng valuable ins i ghts 

int o the processes of gov ernment ~hey individually offer a 

limit ed basis for theorizing . 24 One must beware of leaping 

to conclusions prema turely . 

Thi s case study would be incomplete i f the a dmini s t rative 

reforms of the BCPC were not evalua ted . Eva luati on mus t 

involve the analysis of results within the context of a giv en 

hypothes i s , for to t ake reformers at their word i s clearly 

danger ous . The question i s how to eva lua te the re sults . 

First , the act i ons of the BCPC have been clearly obs ervable 

and it i s possible to compare end results with the ori ginal 

intent ions . A comparison of t his kind will also r ev ea l any 

abortive reforms a ttempted by the commi ssion . An absolute , 

a lbeit low, sta ndard for evalua ting the success of the BCPC ' s 

r eforms i s whether the commission secured suffic i ent authority 

to prevent it s opponents from s t opping implementati on of pro ­

posed reforms . 25 A more subs t antia l measur e of succ ess i s 

the perman ence of any intended change . More pa rticula rly , 

wha t ever the implementa tion and dislocation costs for the 

BCPC ' s reforms , their consequences mus t inva ria bly and per­

manently improve the character of polic i ng i n Briti sh Columbia , 

in t erms of BCPC objectives . As Caid en sugge s t s , "Temporary 

relief from administrative shortcomings , however welcome is 

unsatisfactory and does not constitute reform . 11 26 Fina lly, 
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elements of J.Q. Wilson's discussion of innovation are appli ­

cable to the evaluation of administrative reforms. Wilson 

defines an innovation as a fundamental change in a signifi­

cant number of tasks. 27 Though subjective, this standard of 

fundamental changes in a significant number of tasks can help 

cull the incremental reforms from the fundamental. 



Chapter II 

Background and Setting 

Recent Developments in European Policing 

1 2 

Sinc e the main source of organizational change is the 

external envi ronment of the organization and because the 

na ture of contemplated reforms and the selection of methods 

for their implementat ion are often influenced by comparisons 

with the achievements of other organiza tions in the same 

field , a brief survey of some of the.more recent deve lopments 

in police administration and general pol icing elsevrhere may 

be us eful a t this point. Thi s is not to suggest that police 

oriented r eforms in British Columbia are simply replicas of 

the exampl es below but that pol ice reformers in the province 

could not help but be aware of their existence and tha t this 

awareness had some degree of impa ct on their outl ook and 

decisions . 

Cultural, traditional and poii ti cal differences between 

Ca nada and western Europe limit the applicability of Euro pean 

police reforms to police practices in British Columbia . How­

ever, the innovat ions made by certa in urban· and affluent 

European societie s on a va riety of f ronts to deal with pol ice 

· related proble·ms deserve mention for in many instances they 

represerit the most advanc ed and · sophisticated stages of the 

police ' a rt ' , if it may so be called . 

In Germany, for example , police r ecruits und ergo a 3 to 
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4 year school and traini ng program . Psychology , history, and 

government processes comprise 25% of the subject matter in 

the first year's study time . Democratic value s are emphas ized 

during the training period and t he need for courtesy and 

friendliness, human understanding and a sense of humor is 

stressed . Even social graces are not forgott en as the 

Berlin police school offers dancing instruction to its pupils . 

In Sweden the study of law takes up 25 percent of class time 

during a police recruit's training period while soc i a l studies , 

which include psychology, are allotted 15 percent of class 

time . Civil liberties, minority rights and the princ i ples of 

democracy are also stressed . The French police recruit i s 

taught to observe the follm·ring priori t i es : "first a citizen, 

secondly a civil servant , and thirdly a policeman . "1 

Police training for senior positions can take from 6 months 

to one year depending upon the country and t he r ank, and 

instruction usu2lly includes human rela tions and psychology 

courses . In Sweden, officer trainees also tour psychiatric 

clinics , prisons and alcoholism centre s . Most continental 

police forces make some provisions for l a teral entry . In 

Germany 10 percent of poli ce detectives are recruit s from the 

legal pr ofession . In France, 50 percent of the present police 

i nspectors were non- pol i ce law graduates . Lawyers also hold 

some 300 of Sweden ' s t op police positions . 

Though the French police remain almost competely male, 

women are finding places in most other European police forces . 
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In England 5 percent of all constabulary positions are held 

by women while in Germany policewomen exclusively deal with 

all children under the age of 14 who c ome into conflict with 

the law. 

Many European pol ice department s view positive police work 

as an integral part of their vocation . In contrast with Horth 

American police 2 European police, at least in England , Germany 

and Scandinavia are not reluctant in becoming involved i n 

anyt hing closely identified with soc i al work or soc i a l workers . 

In f a ct, t he Swedi sh policeman ' s f avorite a lternat ive profe s ­

sion i s social work. 3 In Sweden police patrol cars carry 

motori st aid kits (spark plugs, extra ga s , etc.) and detective 

clubs for children are run by the police . I n France , the 
A / 

Surete operates and s t affs summer camps for youths . 

Underlying these European police developments are severa l 

fundamental fe a tures whi ch typify modern European po l ice 

force s . First, these police forces are highly centra lized 

and are becoming more so . 4 Centraliza tion has permitted the 

concentration.o f superior personnel a t the top of the police 

hierarchy, facilitated the crea tion of larger , mor e comprehen­

sive police a cademies and training programmes , a nd allowed 

the grouping of resources for uniform countrywide . positive 

programmes. However, since ·centralization inhibits flexi­

bility and the freedom to respond to loca l needs, the deci sion 

to centralize presupposes a jurisdiction-wide uniformity of 

demand. 
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The second fundamental feature is civilian control of the 

police. In most western European countries civilians not only 

oversee but also run the police forces. In Sweden the pol ice 

are directed by a former judge who is responsible to a 5 man 

board appointed by the Swedish Parliament . State police com­

missioners in Germany are professional civil servant s who 

report directly to the state ministers of interior. A civilian 

secreta r y general directs the unified French police whi le the 

Suret~ and the Paris Prefecture are also headed by civilians . 

European police forces are a l so characterized by a h i gh 

degree of bureaucratization and highly deve l oped police union­

ism. Moreover, police are involved to a considerable extent 

in the political process. European police departments tend 

to operate by typical fixed standards of operation and behavior 

while virtually all policemen, including those in t he upper 

echelons, belong to unions. Though legi slatures exert sub­

stantial pressure upon the police, the police forces often 

are ·represented before the government by their own members . 

German and Scandinavian police are permitted to hold political 
i::: 

office and often do .J 

Recent Develonment s in Canadian Policing 

Changes in European society have been paralleled by 

developments in Canada where increasing crime r a tes and costs 

of policing have prompted a re-evaluation of various aspects 

of policing. In 1962 the province of Ontario moved to improve 
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the quality and effectiv eness of its municipal police_ forces 

by establishing a new permanent semi-independent agency 

charged with the promotion of maximum efficiency of police 

forces in the province through the supervision or provi s i on 

of advisory services, crime intelligence, police training , 

disciplinary procedures and technical services . 6 Commenting 

on the formation of the 3 member Ontari o Police Commission 

Walter Lee has written : 

What appeared to be envisioned was some form of 
permanent -non- political body which could carry 
out a continuous study of police needs and 
enforcement problems on a provincial scale and 
with author'ity to take remedia l action to cor ­
rect weaknesses . The government concluded that 
the police system , which had seemed 2.dequa te in 
earlier times, was no longer capable of coping 
with the present day threats of crime in the 
expanding growth and economy of the province . 
The government decided that imJnediate steps be 
taken to improve and modernize our police ser­
vic es , to ensure a higher degree of uniformity 
in qualifications , training and general efficiency 
of 'the police . 7 

The Ontari o Police Commi ssion (OPC) plays 2 major quit e 

different roles. First, it manages programme admini stration 

and central support services for the police and second, it 

fulfills certain quasi-judicial functions . 

In relation to the first function the OPC has studi~d 

local law enforcement agencies to discover means by which the 

effectiveness of both the police for ces and their members can 

be improved. The OPC also instituted a promotion by merit 

programme to increase professiona lism in the poli c e , moved to 

increase personal contact between policemen and sponsored 
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uniform policing procedures. 

In accordance with its second function the OPC has been 

empowered to investigate the performance of all police chiefs 

and their subordinates in the province. The OPC has also 

investigated local police forces, usually at the request of 

municipal authorities, to determine the adequacy of police 

personnel qualifications. 8 Perhaps this control exercised by 

the OPC over the munic ipal police forces is the most important 

of all its duties for by l av, each cornmuni ty in Ontario must 

maintain an adequate police force arid this adequacy i s deter­

mined by the OPC. In addition, the Commission may exami ne the 

internal administration and records of the municipal pol ic e 

departments . I n practise, these examinations have more often 

resulted in constructive cri ticism than remedia l ac tion against 

local officials. 9 

In part, the continuing existence of the OPC i s necessitated 

by the nee d for a central agency to provide support , central 

services, coordination and a tie to the provincia l government 

for municipal police forces. By virtue of i ts province wide 

structure the Ontario Provincial Police (OPP) inherently ha s 

all these and the OPC has no direct operational control over 

it. A direct involvement with the OPP would fundamen t a lly 

alter the OPC's independence from police operations. 10 How­

ever, the Ontario Police Act does provide that, with the 

Attorney General's approval, the OPC may direct the OPP. 

The Ontario Police Commission was the first provincial 
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police comJni ss ion in Canada . Drawing upon the Ontario exper ­

i ence Quebec i n 1968 and Alber t a in 1971 created simi l a r com­

mi ss ion s . By 1974 Nova Scotia , Man itoba, Saska tchewan as well 

as British Columbia had turned to the concept . 

Common fe a t ures shared by these provincial police commi s ­

s ions have been outlined by Will i am and Nor a Kelly i n their 

study of Canad i an pol icing . 11 Standard cords of di sc i pline for 

provi ncial municipal f orc es have been created by the l egislation 

es t abl i shi ng .the commissions; each comJnission is provi ded with 

the right to hear appeals stemming from i nternal police di sci ­

pline case s ; each has the author i ty to investiga t e th~ conduct 

and performance of a municipa l police chief and his subordi ­

nates ; each po lice commi ss ion must approve any move to amalga­

ma te municipal police f orces ; and al l police commi ss i ons have 

t he mandate to continually advise pol ic e forces on organizat ion 

and administra tion . Clearly then, Canadian provincial police 

commi ss ions have at least the legislative authority to make a 

significant impa ct on pol icing in their r espective Provi nces . 

The Background of the BCPC 

Before dis cussing the i mpact of t he Briti sll Columbi a Pol i ce 

Commiss ion it i s necessary t o examine i n more depth the rea ­

son s for its creation and the fun ct ions it was intended t o 

perform . An examina tion of the BCPC' s immedia te external envi ­

ronment will identify the chief problems perceived by t hose 

concerned with the nature of policing in Brit ish Columbia 
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as well as the reforms proposed to rectify them. 

In his discussion of the B.C. Justice Development Commis­

sion J.T. Morley points out that though the Attorney General's 

Department generally maintained a low profile during the late 

1960's certain aspects of the administration.of justice in 

British Columbia were under criticism, chiefly by members of 

the largest opposition party, the New Democratic Party (NDP) , 

b t 1 b b f 1 . th . 12 U d th u a so y a num er o awyers in . e province. n er , e 

Attorney Gener al , Leslie Peterson, the B.C. Law Reform Commis -
. 

sion prepared its ovm assessment of the state of justice 

administration i n B.C. and presented a report to the Attorney 

General in August of 1972. 13 This report foll owed by approxi ­

mately one month the submission of an earl i er report dealing 

strictly with the matter of po licing in British CollLmbia. 

In February of 1970 Peterson had authorized the formation 

of a committee consisting of represent atives of the B.C. 

Association of Chiefs of Police, "E" Divis i on of t he Royal 

Canadian Mounted Police (RCMP ), and members of the Department 

of the Attorney General to study the current sta te of police 

services in the province, to discuss the necessity of a new 

approach to policing, and to make recommendations concerning 

changes. The committee's main concerns were that the quality 

of police training and police services varied tremendously 

throughout B.C., that no uniform code cf discipline existed 

nor were there certain operational procedures appl icable to 

all police forces in the province. In addition, communications 



20 

between t he various police forces were poor . There were no 

long r ange plans in the field of l aw enforcement in B oCo and 

the police were not given ins tructions on a province wi de 

bas i s to assis t them in properly ca rrying out their t asks o14 

The reasons for these difficulties be come clearer upon 

examining some aspe cts of the nature of pol icing in B. C. a t 

the time . The provincial power over policing is derived f r om 

Sec tion 92 (14 ) of the Briti sh North Americ a Ac t , 1867 in tha t 

it f all s within the s cope of the "Admini s tration of Justice in 

the Province ." Under this head of p9wer the provinc e of 

Briti sh ColuJnbia holds the exclusive right to create and mdin­

t a in provinc ial courts and to admi nist er jus tic e i n the pro­

vinc e , which includes the establishment and operation of la·w 

enforcement agencie s . Section 92 (15) of the B. NoA. Act pro ­

vide s the authori ty for B. C. t o create offences within t he 

scope of its const itutional power and to impo se penalties for 

t he infrac t ion of provinci a l laws . Regulations for the enforce­

ment of these -laws are found i n the Briti sh Columbia Police 

Act which also provides f or t he creat i on of a Provincia l Police 

forc e and t he opt i on for the province to enter into an a rrange­

ment with t he Government of Cana da for the policing cf B. C. 

by the RCMP. Thi s -opti on was exerc i sed and the RCMP , for the 

pur poses of the Pol ic e Act , are deemed to be the Provincial 

Polic e and have been such s ince 1950 when tt.e Briti sh Columbia 

Provincia l Police were disbanded . 

The1~e are several advantages to the prov ince i n a f eder al-
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provincial policing contract of thi s sort. The problems of 

administering and maintaining a large police force are elimi­

nated for the province while it benefits from the experti se 

of the RCMP . Moreover, the problems of police recruitment, 

training, and the provision of costly facilities and equipment 

are removed. The possibilities of local political interfer­

ence with the police are also reduced and the province is 

assured that additional manpower is usually ava ilable when 

necessary. 

Nevertheless, such an arrangement has an important dr aw­

back in that it t akes a degree of t he control over the police , 

which rightfully r ests in t he hands of the Attorney Genera l 

by virtue of s . 92(14) and places it with the f eder al govern­

ment. The RCMP are a federal force, crea t ed by a nd oper at ing 

under a fe der al sta tute. Yet the RCHP are obliged to s erve 

another master, t he province in which they work and which pays 

part of their salary . This dilemma i s particularly important 

in ~ritish Columbia for it is the largest RCMP contra ct pro­

vince, with a strength of over 3600 men in 1976 . 15 "E" Divi ­

sion, as B.C. is known, contains 7 subdivis ions with a tot al 

of 175 detachments, 38 of which are municipa l detachments. 

Detachment strength usually varies from one t o 30 men while 

the Burnaby municipal detachment has 188 men . 16 

In contrast, mu_-r1icipal police departments , under the 

Attorney General's exclusive jurisdiction nwnber only 12. 

These ranged in size in 1972 from 30 officers and 783 men, 
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plus 159 civilian employees in the .Vancouver Ci ty Police 

Force down to a Chief Consta ble and 5 men i n the Central Se.an ich 

Police Force . 17 The to t a l complement of all the municipal 

police forces in 1976 was 1565 . 18 Thus , t he provincial Attorney 

General has complete control over only 40 percent of the police 

in B. C. 

Unt i l this time major conflic ts have been avoided. There 

have been disputes between federal and provincial authorities 

over the right to prosecute certain cases but t hese have been 

minor . 19 More important, however , is the fact that internal 

disciplinary procedures in the RCMP hav e been outsi de the scope 

of provinc i al power . Since the RCMP police most of British 

Columbia they bear the brunt of most of the citizens ' complaints 

concerning the abuse of police authority . Provincial invest i ­

gation of such cases may be prevented by the constitutiona l 

division of powers a nd more often than not , grievances against 

the RCMP have bone unanswered . 20 

.Furthermore, the assumpt i on of provincial policing duties 

by t he RCMP disturbed the r elatively unified s tructure of lmv 

enforcement in B. C. , increas ing difficultie s in communication 

between and the coordination of l aw enforc ement agenc ies . 

Prior to 1950 the line of authority over the pol ic e in the 

province descend ed from the Attorney General to the Co~nis ­

sioner of t he B.C . Provinc i a l Police . Under the supervision 

of the latter , members of the B. C. Provincial Police admini ­

stered prisons in the province , the Provinci~l Liquor Act , 

v" 
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the B. C. Game Act, the Motor Vehicle Act , and acted as Fire 

Marshals . 21 Law enforcement in B. C. wa s relatively unified 

and coordina ted . After 1950 , however, when the RCMP assumed 

most of the duties of the defunct B. C. Provincial Police the 

various branches in the Attorney General's department 

recruited their own officers, creating a whole myriad of 

quasi- policemen and fragmenting l aw enforcement in the pro ­

vince . 

Municipal police departments have i n the past always 

assumed the responsibil ity for training their own men , either 

by providing in- service training or by sending recruit s a t 

their department's expense , to the Vancouver Police Academy . 

The RCMP also provided in- service training for some munici -

1 1 . t N d . V. t . 2 2 C 7 1 th t d d pa po icemen a . ~a en in ic oria . _ear y es a n ar s 

of police training and services were likely to vary under 

these circumstances . In addition, changes in the l aw brought 

about by provincial or federal legislati on were only dis-

cussed with the RCNP and municipal force s to the extent that 

the Attorney General's Department found the necessary time. 

Larger municipalities such as Vancouver and Victoria occasionally 

provided legal advice and instruction to their police depart­

ments while the smaller police force s followed the lead of 

their larger counterparts or sought instruction from the 

23 Attorney General . 

·· I n June 1972 the commi t tee on policing submitted a report 

to the Attorney General recommending tha t there be established 
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in British Columbia a police commi ss ion to promote the pr e­

vention of crime and the efficiency of police se rvice in 

the province. Two months later, before any action was 

taken, the Soc i al Credit Party lost a provinci al election 

and was repla ced by t he NDP as the government of British 

Columbi a . 

As Peter Self notes, "An importan t eff ect of a change 

of political leadership is the opportunity t hus provi ded for 

changing t he policies of sub- systems . 24 Changes i n the 

chara cter of policing in B. C. ·were not initiated i mmedi2. tely , 

however. The new lIDP Attorney General , Alex Macdonald , studied 

various ideas for r eform during his f irst year in office and 

then appointed David Vicker s , a Vancouver l awyer , as his 

deputy in September of 1973 . It was after this point that 

concrete reforms in police admini s trat i on began to take 

shape . 25 

In October ·1973 Al ex Macdonal d asked Simon Fraser Uni ver­

si ty criminol ogist John Hogarth and Chief Judge Lawr ence Br ahan 

of the Provincial Court to create some form of citi zen review 

boa rd to handl e compla ints agains t police members . 26 Hogarth 

and Brahan, a fter a series of discussions, suggested to the 

Attorney General that it was possible to expand u pon the 

review board conc ept by creating a mechani sm to deal effec­

tively with most of the complex and sensitive i ssue s relat ing 

to policing . 27 Hogarth stressed the necessity of involving l aw 
. . 

enforcement agencies from t he beginning in any di scuss ions 
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of the purpose and functions of such a mechanism . 28 

The following month the Attorney Genera l ca lled together 

a group consisting not only of members of police departments 

but also members of the Bar and Bench, civil liberties people, 

r epresentatives of Native Indian organizations , and s ome 

people repre senting social service s who came into conta ct 

with the police
1
to discuss the future of policing i n British 

Columbia . The group , numbering about 25 people , met f or a 

one day session on the Univer s ity of British Colurnbi ~ C2DDUS 

on November 28, 1973 . They examine d the vari ous roles uolice 

play in society, police trai ning , the re l ationshi p between 

police and soc i al services, an~ t he appropriate balance 

between law enforcement and crime prevent i on . They di scussed 

points of conflict or po t ent i al confrontati on between the 

polic e and the public and i dentified various needs i n pol ic ­

ing in B. C. 

This discussion group noted t ha t while the traditional work 

of the police officer was increasing r apidly because of the 

great increase i n crime i n B. C. new demands were a l so being 

placed on police service s . ~hese t wo factors s tretched police 

services very thinly, especially since police s trength in the 

province on a population basis fell below that of most other 

provinces . 

The group also agreed that the i mage of the pol ic e officer 

in B.C. was poor and tha t there was a need to crea te pos itive 

roles for the police in the community while ma inta ining their 
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link with the law. While it was recognized that police 

should not perform the role of the social worker there was 

general agreement that police, since they are the principa l 

agency responding to crisis situations 24 hour s a day, should 

be trained to handle domestic quarrels , racial conflicts and 

the whole host of problems which are peripheral t o core 

policing duties. Training, integration with socia l servic es , 

the use of guidelines for the exerci se of di scretion , experi ­

menta ti on and innova tion were se en as mea ns for i mprovi ng the 

r esponse and referr a l _r ole s of the police. 

In addition , the group expressed the need to establi sh 

minimum s t andarcs of polic e servic e on a provincial bas i s 

a nd t he desir ability of a standar diz ed procedure f or t he 

recruitment and training of pol ice officers . Whil e policing 

problems di ffe red throughout the regions of the provinc e , each 

requiring its own degree of police servic e , certa in muni c i pali­

ties were identified as providing an inadequate s t anda rd of 

policing. It was felt that a general standard to which all 

municipal police forces must comply was ne cessary . The di s cus­

sion group also expressed concern about a perceived insufficient 

number of women police officers and offic ers drawn from 

minority groups . 

Various options for police training were discuss ed as well . 

These included the creation of a provincial police college , 

the ·use of exi s ting facilities a t the British Columbia Ins ti­

tute of Te chnology and communi ty college s , and the utili zation 



27 

of recent developments in criminology instruction at Simon 

Fraser University. Procedures for certifying courses meeting 

minimum standards for police training at various levels and 

the necessity f or coordination of training were also consi­

dered. 

The discussion group regarded current methods of dealing 

with the abuse of authority by individual police officers as 

inadequate. Some felt existing disciplinary procedures were 

too invisible to inspire confidence in their fairness while 

others saw the need for independent .investigation •Of complaints 

against the police . Police representatives were concerned 

about the lack of due process protecting their rights in 

hearings and some of their number felt the l ack of sufficient 

uniformity in disciplinary procedures in the various police 

forces. There was a general consensus , however , that most 

complaints could be handled informally and successfully at 

the police detachment level· and that most complaints need not 

be escalated into major issues. It was felt that mechanisms 

to handle serious complaints against police officers initiated 

by the public or by senior police officials should be developed 

nonetheless. 29 

In summary, the chief issues which emerged from the dis ­

cussion group talks were : defining the police role , standards , 

recruitment, training, community relations , and the abuse of 

authority. The Attorney General, surprised and pleased that 

people who had been in polarized positions were able to reach 
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a substantial degree of consensus, requested Hogarth a nd 

Brahan to carry the project further by expanding the working 

group in order to prepare a draft for a new Police Act which 

would incorporate the group ' s recommendations on the chief 

issues into a legislative format. 30 

In February of 1974 the first draft of the new Police Act 

was prepared . The expanded group did the classical _work that 

would normally be done in t he Attorney General's department 

but attempted throughout to view the techJ1ical parts of 

drafting t he statute as secondary and to ensure tha t the fun­

damental p2.rts were the policy issues emanating from concrete 

experience . The objective was to draft a Police Act that 

would not only be acceptable, practical and useful to people 

in the field but which would also be perceived as such . This 

marked the first time in British Cclumoia that a sta tute was 

drafted not by the provincial government but by those people 

most likely to be affected by the legisla tion . It was also 

' the first time t hat members of the province's police forces 

were given an opportunity to participa te in the drafting of 

legisla tion which was to govern their work . The idea of asking 

the community affected by legislation to draft their own bill 

was inspiring for some , energizing them to participate to a 

' greater degree than they might have otherwise . However , from 

the beginning some participants suspected that the whole pro­

cess was co-opting and deceptive and that it contained a 

hidden agenda. Suspicion of this sort persisted beyond th~ 
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initial stages of the project and Hogarth did not feel sure of 

total support until well into 1976. 31 Work on the s tatute 

proceeded and i n April 1974 the Attorney Gener a l informed the 

group that their submission , as presented , was a cceptabl e in 

principle. The fifth draft of the Police Act passed third 

reading on June 12, 1974. 

That a new agency was established to carry out administra­

tive reforms is s i gnificant for it indicates that the ongoing 

police bureaucrac i es had become ossified and that the process 

of na tural admini s tra~ive change was no longer proceeding at 

an adequate pace to keep up wi th new demands placed on pol i ce 

services . It is likely then that the BCPC was intended to 

function as a Dovmsian ' spec i al organi zat i on ' with a mandate 

to induc e r apid administra tive transformati ons agains t resis ­

tance. Evidence presented in later chap t ers of thi s paper 

will show that t he BCPC conformed not only in structure to 

Downs ' model but also in life cycle, pass i ng from an initia l 

high productivity phase int o a s t age in which it s spe cial 

status declines and it is threatened by absorption into the 

every day bureaucracy. 

If the BCPC was successful in its r eform efforts then it s 

success mus t be measured in terms of attainment of its pre ­

planned goals. Substantial improvements in it s reform areas 

should be evident. One would expect to see the establishment 

of a uniform quality of police training and minimum standards 

for police service throughout the province, the creation of a 
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uniform discipline code and a grievance procedure for all 

police which would lead to better methods for dealing with 

cases of abuse of authority and eventually to an improved 

police image in British Columbia . . Successful reform efforts 

would also be reflected by the institution of long range 

police planning and improved communicat i ons between police 

forces as well as new positive roles f or the police . All the 

a bove should conbine to noticeably and permanently improve 

police administration in t he province . This thesis will 

attempt to show tha t for the most part the se goals 1v·,1ere 

atta ined and that the BCPC has had a considera ble impa ct uuon 

the nature of polic ing i n British Columbia . 
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The Police Act 

31 

As originally conceived , the new British Columbia Police 

Act served generally as enabling legislation, providing the 

statutory consent whereby the policing of the province could 

be ad.ministered in new ways . Commenti ng on the Act, Premi er 

Dave Barrett stated, "the RCMP and municipal fo rc es hav e asked. 

for a clari fication of legislation and the Act would be a 

matter of clearing up a problem tha t has been ignorsd . "1 The 

broad aims of the legisla tion were to es tabli sh a mechanism 

for provincially regulating pol ice forces and t o de termine 

the powers of the proposed police commiss i on . 

The Act provided for t he creation of a B~it i sh Columbia 

Police Commission and set out its functions . The coITu11ission 

was to consist of three members, appointed by the provincia l 

cabinet, w~1.o were to hold office for 2. term not exceeding five 

year:s . 

(a ) 

(b ) 

( C) 

(d ) 

Their fundamenta l duties were : 

to maintain a system of stati s tical records , and 
to carry out research studies or projects , 
related to law enforcement and crime prev ention, 
for the purpose of assisting the provincial 
force and municipal forces; 
to consult with, and give informat ion and advic e 
to, the commissioner, chief cons t abl e , boards 
and committees, on ma tters rela ted t o pol ice 
and policing; 
to establish, subject to the approval of the 
minister, minimum standards for the se lection 
and train ing of constables ; 
to establish and carr y out , or to approve and 
supervi se , programmes for the tra ining and 
retra ining of constables and person~ ~10 



( e) 

(f) 

(g) 

intend to become constables; 
to establish and carry out, or to approve and 
supervi se , programmes for the promotion of 
harmonious relationships between constables 
and the public ; 
to assist in the co - ordination of policing by 
the provincial force and municipal forces; and 
to perform such other function s and duties a s 
may be given to it under [the Police Act] or 
the regulations.2 . 
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In addition, the Act introduced a new method of dealing 

with citizens' complaints against the police . Though sections 

of the Police Act dealt with police di scipline they were not 

brought into force until a uniform discipline code embodying 

a code of procedure for municipal° police forc es was created 

in 1975. The procedures set out originally in the Act i n 

Sections 37 to 47 encouraged the informal r esolut i on of com­

plaints but provided the right to an open hearing if an 

informal res olution proved i mpossible . An open hearing was 

also guaranteed if the complainant or municipal police offi­

cer was dissatisfied with the results of an enq_uiry into a 

complaint . To protect t he rights of the individuals con­

cerned certain procedures were set out in the Act which 

govern the proces s . Any invest igation or enquiry is con­

ducted using. the . adversary system, with reasonable opportunity 

provided to ever y yerson likely to be affected by the investi­

gation to appear and be heard either in person or through 

counsel . 

The Police Act also clarified relationships in police 

matters between the federal, provincial, and municipa l govern­

ments, the police forces operating in B.C. and. the British 
I 
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Columbia Police Commis s ion . Essentia l l y , the Act provides 

that any community required to supply po licing servic es 

(any community with a population gr eat er than 5000) may 

either contrac t with the RCMP or operate its own police 

force under t he direction of a municipal board . Sect i on 19 

of the Act call s for the creation of poli ce boar~~ in muni ­

cipalities having their own police force . These boards are ~ 

to cons ist of the council mayor, one person appointed by the 

council, and three persons appoint ed , after consultation with 

the council, by the provincial cabi~et . In this manner, while \ 

all municipal police forces remain locally controlled the ~ 

cabinet appo i n t ees to the board ensur e a degree of prov incia l 

government influence over each . Moreover , i t i s the task of 

the BCPC to ensure tha t l evels of po lice service are adequate , 

so there i s in f a ct a double provinc i al pr esence affect i ng 

every municipal police force . In dealing wi th the RCMP , the 

Act specifie s that t he federal force is functioning in B. C. 

only in the capacity of a provincial police force or as a 

municipal police forc e under contract . 3 

In order to ensure t hat justice i s not only done but i s 

seen to be done,the Police Act, in Section 48 , provides tha t, 

" ••• every meeting and hearing of the commission, and of every 

board and committee , shall be open to the public ." This rul e 

is always i:n for ce except when a matter of . public security 

arises, or when a financial or persona l :matter respecting a 

person i s discussed in which the person ' s interes t . in the 
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ma t ter outweighs the concer n of the public . In any cas e , 

only t hat part of the meeting or · hearing in which such a 

mat t er is discussed is held in camera . Section 52 of the 

Act further protects the public by providing legal rights , 

privileges and immunities to persons and witnesses a ttending 

or giving evidence at disciplinary t ribunals , studies , and 

enquiries . These include the right to be represented by 

counsel , t o call and examine witne sses , and to rely on any 

provisions of the Evidence Act or the Canada Evidence Act . 

The Pol ic e Commission 

The British Columbia Police Commission itself was seen by 

Hogarth as a s caled down vers ion of the B. C. Labour Rela ti ons 

Board . It i s independent of the provincial civil service and 

has the authority to hire, notwithstanding the Public Service 

Act, but subjec t to the approval of the At torney General, any 

necessar y consultants, experts and special i sts fo r two year 

terms . The BCPC may also employ , sub j ect to the Public Service 

Act, such persons as it considers necessary t o carry out it s 

proper business . 4 

The fir st appointees t o the BCPC were : J ohn Hogar th , 

appointed as chairman ; Assistant RCMP Commi ss i oner Gordon 

Cunningham , appointed as a commissioner; and Reverand Robert 

Burrows , also appointed as commissione r . All three had parti ­

cipated in drafting the Police Act. Cunningham , however , 

declined the appointment to the BCPC . RCMP sources mentioned 
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Cunningham was opposed to police being given the right t o 

strike and tha t he felt his convictions were incompatible 

with his responsibilities on the commiss ion . 5 He was r e ­

placed April 1, 1975 by Geoff Mortimer, director of t he B. C. 

sheriff services . At the outset , Hogarth's primary re spon s i ­

bilities within t h e commissi on were for the maint enanc e of the 

rela tionship with the provincial government , for formul a ting 

and cri t icizing legislation i nvol ving the police, fo r develop­

ments in police discipline, and for hearings and enquiries 

held under the au spices of the commis s i on . Burrows was 

respons ible f or matters involving the provision of social 

service s and for those involving the status of women and 

Indians . Mortimer ' s initie.l respons ibil ity on the commis sion 

was the establishment of u...nif orm standards of pol i ci.ng 

throughout the province anG hi s duties were t o oversee the 

introduction of uniform standards for uniforms, r ank str uc ­

ture, weapons, police s trength , equipment and cost ing agree ­

ment s in all municipal police forc es . His task was also to 

supervi se management training to upgrade supervisors and 

administrator s in municipal police departments . 6 

The us e of t he approach t o administrat ive reform which the 

BCPC repre sent s involves severa l problems . First , enough 

money mus t be available to t he commission fo r it to carry out 

its plans . · Hogarth had originally estimated the operating 

budget for the first year t o equal approxima t ely $ 293 , 000 

and had ·counte d on the commission having a ccess to fund s made 



available under the Criminal Justice Authori ty to sponsor 

courses , semina rs , research and innovation . 7 The provin-
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cial estimates for 1975/76 reveal that the BCPC vvas voted 

$1, 370,260 for that fiscal year while estimates for the fol ­

lowing year show the commission's a llotment was reduc ed by 

$1,000 to $1,369,259. Clearly t hen, the provincia l gover nment 

was willing to financially support the new agency . 

The second problem involved the willingness of the pro ­

vince's elected officials and administra tors to encourage 

experimentation i n t he policing fi eld. Without s trong sup­

port at the top neither the BCPC nor any other agency i s likely 

to alter traditional habits of attitude and action , but s ince 

a separately funded , relatively low vi s ibility agency such as 

the BCPC does not involve substantial politica l costs thi s 

support is often not difficult to obtain. This i s especially 

true in the case of the BCPC where the initial i mpetus for 

its forma t ion origina ted partly i n t he Depar tment of the 

Attorney General . At any r ate , both Hogarth and t he Deputy 

Attorney General admit the commi ssion r eceived little, if 

any , interference from t:he administrations under which it has 

existed8 and obtaining t he freedom of ac tion i s t ant amount to 

receiving support . 

The third problem is the limited number of people with the 

talent and perseverence to direct and work within an organiza­

tiori such as the BCPC . Intellectual prowess must be coupl ed 

with the relatively rare capability to continually r e - evaluate 
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not only the policies of the commission, but one's own atti-

~ tudes and commitments as well; if.reforms tha t a re not exce ed­

ingly bound and hampered by tradition and pr ecedent a r e t o 

be secured. It is often cla ime d tha t the tra it s r equired of 

top executives during the reform proc es s are different from 

those nec es sary during the subsequent programme exe cution 

phase . The differences are evident - 'idea man' ver su s 

'orderly bureaucra t ' •9 Executives with the des irable capa­

bilitie s ar e of ten in demand el sewhere whi le t he pr ospects of 

the difficult and l es s visible effort i nv olved i n the long 

proc ess of negotia ti on and f ollow- up \·ro r k di s c ourage many 

potentia l candidate s . 

John Hogarth, convenor of the corn..mi tt ee mee tings dr awi ng 

up the Pol ic e Ac t and vice- cha i rman of the Just ic e Dev elopment 

Commissi on , was a l ogica l cho ic e f or t he pos ition of chairman 

of the BCPC . He ha d been t he direct or of sever a l r esearch 

project s for the l aw reform commi ssion of Canada and hi s r epor t 

on di s pute settlements and criminal law was publi shed by tha t 

body. Another of Hogarth's r eport s , on drug offender s , was 

published by the Le Dain Commiss i on . Eogarth had studi ed l aw 

at the Univers ity of British- Columbi a an·d r e ce ived a doctora t e 

at Cambridge . He had also authored vari ous articles , r esearch 

reports and book r eviews on subject s r elated to crimina l l aw. 

In November of 1973, his book, Sentencing as a Human Process, 

was ·award ed a prize by the Internationa l Society of Criminology 

as one of t he three best books in the fi eld ' s interna tiona l 
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literature during t he previous four years . While studying 

law a t U. B. C. Hogarth had worked with t he Narco tics Addiction 

Foundation of B. C. and a fter graduating he was employed as a 

probation officer in Dawson Creek, Port Alberni, Burnaby and 

Vancouver. In 1968 he taught at the Ontario Pol ice College 

and rema i ns a permanent gue s t lecturer at that institution . 

Hogarth has also been a research assoc i ate at the Centre for 

· Criminology at the University of Toronto and has served as 

pres i dent of the Canadian Society for t he Advancement of 

Research in Criminal Jus tice as well as a member of the 

executive committee of the International Associa tion of Penal 

Law . 

At the time of h i s a ppointment to t he BCPC Robert Burrows 

was superintendent and mini ster of the First United Church in 

Vancouver . He had a lso been a Vancouver pol ic e commissioner 

since July 197 3 and was extensively involved in community 

service work . Burrows was co - founder of the Vancouver Inner 

City Service project and founder of the Dugout Day Centre for 

downtown residents . Before coming to Vancouver he ha d done 

miss i on work on the B.C. coas t , both as a ship cap t a in and as 

pilot of the United Church aircraft based at Alert Bay . Bur­

rows had a l so a ided in s t arting the Outrea ch Project and 

Outreach School for dropout s in the skidroad area of Vancouver . 

Geoff Mortimer had served with the RCMP for 35 years prior 

to his appointment to the commission and was currently director 

of the British Columbia sheriff services . While wi th the 
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RCMP he had been employed as deputy commissioner in char ge 

of servi ces and supply and had a lso worked i n Ottawa as a n 

assistant commissioner responsible for service s and supply . 

In addition, Mortimer had served a term in Victoria in the 

position cf chief superintendent in charge of administration 

and finance . He had been r esponsible for or ganizing the 

sheriff services in B. C. since July 1974 and was t o rema in 

as a senior ~onsultant in tha t divi s i on aft er taking up h i s 

duties with the police commission unt il a new director was 

appointed . 

At this point it b~comes clear that the model of the Bri ­

tish Columbia Pol ice Commission falls with{n the Downsian 

definition of t he 1 spe cial organizat i on 1
• The commi ssi on 

was crea ted by an ac t of the provincial legislatur e which 

provided for the commissioners to be appointed by the Lieu­

tenant- Governor in Council and that the commi ss i on could 

employ certai n persons irrespective of the Public Service Act . 

The former f a ctor indica t es the importance attached to t he 

new agency while the latter, when coupled with the broad 

mandate of the commission, exempted the organization from 

most governmental r es tra int s . In addition , by appo inting 

Joh.n Hogarth , vic e- chairman of the JDC , as Chairman of t he 

BCPC the Attorney General ensured that the new agency would 

maintain a steady liaison with senior government admin i s tra ­

tors , that is, with David Vickers , cha i rman of the JDC and 

Deputy Attorney General . Though the BCPC was part of the 

. , 
\ 
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Department of the Attorney General David Vickers stated, 

"The issue of independence, I think, was important and , in 

addition, the need, as we saw it then, not to get buried 

within the bureaucracy as so many things seem to do. Once 

buried in the kind of bureaucratic structures tha t exist 

here in Victoria [there is] very little opportunity to do 

anything. The commission, set apart from that was , I think, 

able to move q_uicker and more independently from government . 111 0 

Furthermore, the persons appointed as commissioners and those 

subseq_uently hired by the commission in the capacity of 

directors and resea rch consultants had more experience in 

police rela ted matters than the average civil servant i n the 

Attorney General' s department . As a r esult , the commission 

was composed of individuals t hat , "have somewhat broader 

capabilities and are more competent than the bureau's aver age 

members since they have been specially picked . 1111 Thus, it 

is evident that the BCPC closely r esembles the Downsian model . 

It was created as an organization with two mandates: to plan 

large scale reforms in the field of policing and to implement 

those reforms. 
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There have been a variety of consequences flowing fr om 

the creation of the BCPC which indicate that in the face of 

resistance the police commission has managed to induce 

administrative reforms in terms of each of its prepla nne d 

goals. Programmatic accomplishments in a number of areas 

police role, standards , recruitment, training, . commu:nity 

relations and abuse of -authority - a re evident and jus t as 

t he existence of the Justice Development Com.mi s sion __ enabled 

the Department of the Attorney Genera l to r ecruit a higher 

calibre of professional staff1 the creation of the BCPC has 

allowed the Attorney General ' s department to hire a staff 

with broader experience and a higher overall capability to 

implement police reforms . In relation to polic e ma tters the 

research and planning capabilities of the Attorney General' s 

department were also expanded a nd to an extent its operating 

atmosphere has been affected . The Deputy Attorney GenerQl 

suggests, "You cannot live in a partnership with a mind like 

Hogarth's without it having some impact on youo His impact 

on t he department , I t hink , is very raal. First of all , his 

constant challenging of the kind s of things we do over here 

in heaci office has been healthy. He and the commission bring 

o •• the style of opennes s which has been helpful for the rest 

of the department to see .. 112 Finally , in the course of impl e-
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menting its proposals the BCPC has encountered a degree of 

resistance from its client groups - the police , the public , 

the police unions and members of the legislature - and the 

resolution of these conflicts is itself an important develop­

ment . Thus, it appears tha t the BCPC , originally crea ted to 

promote and implement rapid administrative transforma tion in 

the field of policing, has had a considerable impac t not only 

upon the nature of policing in the province but also upon 

the ongoing bureaucracy to which it is attached . 

Programmatic Accomplishment s 

One of the most pressing organizational pr oblems in the 

early period of a new agency ' s existence is the formulat i on 

of a clear and simple idea of it s mission . Once solved, the 

organization' s leaders are provided with a coherent environ­

ment for their decision making . Guiding principles are first 

developed and from them the key decision premises on which 

activity rests are derived . 3 The guiding principles for the · 

British Columbia Police Commission were laid out in the 

Police Act, but in broad terms, necessitating a more specific 

delineation of the agency ' s missiono Toward this end the 

Planning and Research Unit of the JDC, in conjunction with 

members of the BCPC , prepared a serie s of preliminary goal 

statements dealing with the .different facets of the police 

commission's mandate : training and personnel qualifications , 

re search , the police a nd social servic es , and standards a nd 

performance. 
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Chief among the initial concerns of the BCPC was the issue 

of police training. The police chiefs had emphasized the need 

for better training in the 1972 committee report on policing 

in B.C.; the discussion group which had preceded the forma­

tion of the commission had identified police training as a top 

priority; and the Deputy Attorney General stressed in early 

1975 that retraining and a different kind of training which 

involved the pol ice in the community was the key to crime 

prevention, the area where government money should be spent. 4 

The prelimina ry overall aim in the area of training and 

personnel qualifications was identified as crea ting the 

ability to meet the requirement s of the changing police role 

through "an integrated manpower development programme includ­

ing basic, professional and executive training, building a 

mixture of police skills, academic education and pra ctica l 

field experience. 115 Though this preliminary goal s t a t ement 

narrowed down the task of the BCPC considerably the goal 

remained too oroad to be operative at that level. It pro ­

vided little guide for action because of the difficulties of 

measuring both the degree of its attainment and the effect of 

pbsitive action upon it. As Herbert Simon points out, deci­

sions are usually made "in terms of the highest level goals 

that are operative - the most general goals to which action 

can be related in a fairly definite way, and that provide 

some basis for the assessment of accomplishment. 116 Thus, it 

is not surprising that the fundamental aim stated above was 
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reduced further to a series of sub-goal statements to which 

concrete action could be applied~ 

The investigation of training needs and approaches to 

coordinating the police with government agencies and other 

service organiza tions was the first of these sub-goals. This 

was to be accomplished by: studying and comparing the histori­

cal development and turrent status of police ~ducation and 

training in B.C. and elsewhere; negotiating with the RCMP on 

training procedures and participation; the discussion of 

programme design with members of the Brit ish Columbia Insti­

tute of Technology, Simon Fraser University, and various 

community colleges; the development of a working relationship 

with the Department of Educ at ion; the investiga tion of com­

munity resource s with the view of possible future cooperation 

in police training; and finally , the maintenance of a close 

liaison with any BCPC task forces on women, Indians and 

minority groups. 

The second sub-goal identified was the development of a 

training philosophy embodying the needs of both the police 

and the public. Expanded career opportunities for the police 
- -

were envisioned through the development of a police career 

line, the provision of educ ational grants and fellowships and 

the creation of a whole range of training programmes. To 

ensure a normalization of police training so that it would 

coincide with existing adult education opportunities, stan­

dards for the certification of courses were to be developed 
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and course prerequisites and certificates were to be systema­

tized. The accomplishment of the latter would permit the 

possibility of long range career planning. Positive evolu­

tionary changes in the police role were to be enhanced by the 

promotion of student internalization of the belief in fairness 

and justice. Planned police training was also to include the 

promotion of mutual trust between the police and the public . 

The third sub- goal was the creation of an organiza tiona l 

framework which would provide the basis from which cours e 

planning could be done . The first step in t his proces s wa s to 

obtain the cooperation of all municipal police chiefs in the 

transfer of training responsibility to the BCPC . Then, fund ­

ing for all municipal police recruit training was to be 

arranged directly through the provincial government . The 

selection of proper personnel for assistance in curriculum 

design and to develop standardized recruitment procedures 

was necessary. Finally, the feasibility of developing a pro ­

vincial police college was to be ass~ssed along with the 

availability of suitable staff and adequate space for its 

location. 

The last sub-goal associa ted· with police training was 

identified as the formulation of a pilot model, to commence 

operations on January 6 , 1975, which would design teaching 

programmes to ensure a high level of competence in human rela­

tions as well as traditional police skills and which would 

develop academic and community relevant experiential programmes. 
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Furthermore, thedevelopment of a process to continually evaluate 

the programme was considered. 

The Police Act also directed the BCPC to create a means 

for collecting information and for conducting and fostering 

research. The aim was to aid the municipal forces and the 

RCMP in gaining a clearer understanding of both the nature 

and importance of criminal activity and the impact of poli ce 

behavior on the public and on the justice sys tem as a whole . 

Toward this end the BCPC was to maintain a clo se liaison wi th 

all the police forc es in the provinGe, with r epr esentatives 

of t he other agencies within the justice system , wi th the 

Planning and Research and Informat ion Services Units of the 

JDC and with the Attorney General. The BCPC functions with 

respect to research were essentially t he promotion of and par­

ticipation in police oriented research, the t r ansmis s ion of 

research da ta and other information, the provi s ion of assis­

tance in the establishment of an information system to collect 

and organize informa tion meeting the needs of all its client 

groups, and the fostering of a joint plan to aid the coordina­

tion of a changing organization to meet the needs of a changing 

society. 7 

To accomplish this integra tion of the police with the 

total justice system and to aid in the coordination and 

development of jointly planned innovative projects designed 

to improve police response to community needs a varie~y o_f 

sub-goals were conceived. First, after consultation with the 
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JDC and the police forces in the province an information 

system meeting the needs of all parties was to be - developed. 

This system would solicit input from the police, keep statis­

tical records and periodically r eview the manner in which 

information was collected in order to maintain the sys t em ' s 

effectiveness . Second, in order to carry out research pro ­

grammes requested by the BCPC's client groups , to develop 

criteria for the selection of research programmes and to 

encourage research on l ocal police problems at the community 

level the commission was to conduct ongoing re search and pro ­

mote pilot pro j ects of various types. Ongoing research would 

also serve to analyze informat i on r egarding criminal activity , 

police re sponse and the impact of police activity . Finally , 

the BCPC was to act as a clearing house, sharing r esearch 

information among the province's police force s and thereby 

preventing unnecessary duplication of research. 

A third concern i dentifi ed in the BCPC preliminary goal 

statements was in the area of police· standards and performance . 8 

To improve the quality of police service and the image of the 

police it was recommended that overall minimum standards 

should be established and current methods for handling com­

plaints against the police should be redesigned. The stan­

dards and procedures of internal police discipline were to be 

more visible to the public. These changes would occur during 

a major revision of police objectives and were intended to 

result in the alteration of functional attitude s and conduct 
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of police members. The creation of a revised disciplinary 

code was proposed to weaken the para-military style of police 

operation and to improve communication , innova tion and flexi­

bility while assuring police integrity. The proposed redesigned 

standards were intended to reflect the changing role of the 

police but were to be shaped substantially by input s from the 

RCMP and mu..nicipa l police forces to ensure tha t the rights 

and needs of their members were protected . 

To develop an overall code of minimum standards for polic­

ing in B.C. the BCPC planned to examine the current s t atus 

of standards and performance in the province and elsewhere to 

identify problems and their locations . Input and r esponse to 

code devel opment was to be solicited from the municipal forces 

and the RCMP and then a proposal for a new code was to be pre­

pared. 

In order to create new mechanisms for the uniform investi­

gation and enforcement of discipline and to pr ovide that 

police services were adequately performed the commission 

considered the development of an adjudicative tribunal as well 

as independent forms of investigation in the order of civilian 

review boards. The preference for preventi v-e techniques over 

punitive sanctions was emphasized and to preserve the authority 

of top police officials a better method for handling the com­

plaints of superiors against their subordinates was to be 

sought. The commi ss ion also noted the desirability of develop­

ing a flexible framework for handl ing minor complaints so that 
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quick resolution could be provided , complaints could be dealt 

with at the local level , and the.escalation of minor cases 

into major is sues might be avoided . 

Changes in disciplinary procedures were also seen as a 

means of improving police- public rela tions , another sub-goal 

in the standards and performance area . The BCPC proposed to 

allow and encourage healthy regional variations in policing, 

so long as they remained above minimum s t andards . By reduc­

ing the disciplinary posture of police management and r emov­

ing fe a r as a major factor in obedience to discipl inary cod.es 

the BCPC hoped to increase the opportunities for individual 

development and fulfillment among police officers . At the 

same time , police discipline procedures that were more vi sible 

to the public would increase citizen and pre ss awareness of 

fa i r proceedings in disciplinary hearings . The commission 

also intended to promote police discretion based upon the 

cri t erj_on, "wha t is most likely to produce the greatest amount 

of public good . 11 By refocusing the matter of pol i ce di scipline 

to take into account overall policing objectives i nstead of only 

the performance of particular duties and by studying the prob­

lems rela ted to the extent of or level of enforcement the BCPC 

hoped to implement this goal . 9 

The final area in which preliminary goal s t a t ements were 

prepared was ' police and social services ' which included the 

issues of women and minority groups and their relationships 

with the police . The overall preliminary aims in this area 
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were the promotion of a more equitable and efficient inter­

action between the police and the province's social servi ce 

organiza tions as well as an improvement in the understanding 

between the police, minority groups and women and a l arge 

scale reassessment of the role of the police in the community. 

Various measures were envisioned to meet these goals ~ 

To better define the objectives of policing in B.C. the 

commi ss ion proposed the solicitation o: input from police 

ranks , from representatives of the community and from interested 

citizens . The commisqion also suggested that field inve s tiga­

tions be conducted in order to learn more about non-law 

enforcement polic e functions and that the impact of 'cri sis 

line' demands upon various aspects of police activity be 

studied. 

To improve communications with relevant government agencies 

and co~unity organizations the plan was for the BCPC to com­

pile a list of names, addresses and other related information 

for referral purposes and for existing liaisons at all levels 

and in all region s to be improved. To ensure that unnecessary 

duplica tions and misunderstandings would be kept to minimum 

the preliminary goal statement proposed the solicitation of 

all available input regarding the improvement of the police 

referral role. 

The need of support for and a greater understanding of the 

integration of police service roles with community and govern­

ment organizations was stressed as well. The BCPC was to 
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promote an understanding of the wide range of positive roles 

played by the police while emphasizing that the police are 

not social workers and without impairing their ties to the 

law. The commission was to develop guidelines for the exer­

cise of police discretion with regards to referral and to 

encourage flexibility according to regional needs through 

innova tion and experimentation. It was also to develop 

guidelines for the future expeditious and just handling of 

non-criminal crisis situations throughout t he province. 

On the issue of policewomen the.preliminary goal state­

ment made several recommendations. First , the BC PC was to 

explore ways by which more women could be brought i nto the 

police. Second, the commiss ion was to conduct r esearch into 

the special problems involved in police interaction with 

female victims of crime . Third, similar r esearch into police 

treatment of women prisoners was sugge sted. 

Recommendat ions concerning the relationship between the 

police and Indians and other minority groups i ncluded the 

promotion by the BCPC of the hiring, training and extending 

of career opportunities tu members of minority groups currently 

under represented on the province's police forces. Further­

more, the promotion of greater community orientation in 

policing was planned with the intention to better reflect the 

special needs and cultural characteristics of regional 

minority groups. The BCPC was also to promote police parti­

cipation in the discouragement of racial and religious dis-
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crimination. 

These preliminary goal statements were completed by early 

July, 1974 and the material was circulated by Hogarth among 

interested parties for further comment. By the end of August, 

however, Hogarth was becoming concerned over the lack of 

progress in the commission's activities. In a memorandum 

sent to all members of the commission he wrote, "It is becom­

ing clear that the Commission is in danger of not being able 

to meet its objectives due to many conflicting pr essures of 
. . 

time and levels of expectations ." 10 _ These conflict s likely 

stemmed from the disparity between the expecta tions of the 

future held by the BCPC's client groups and both the goals 

and realities of the changes being thrus t upon t hem . From 

these conflicts often emerges a resistance to change . 11 

Resistance to Reforms 

The chief source of resis tance met by the BCPC was the 

police coII12I1Tu.1ity itself. 12 There was first of all the sus­

picion that the creation of the police com.mission was simply 

a prelude to ending the RCMP role as the provincia l police 

force and re-establishing a 'true' provincial _police . 

Vancouver Chief Constabl@ John Fisk, a member of Hogarth's 

original discussion group representing the police, predicted 

that one of the first acts of a provincial police commission 
\.- -

would be to recommend the introduction of regional policing . 13 

This idea was played out in the community · at the political 

level as late as December, 1975 when it became a minor political 
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issue in the provincial election held that month. 14 Members 

of the police were also concerned that the commi ss ioners might 

prove to be a group of academics, full of theory but short of 

experience, and that they would not be prepared to deal with 

traditional policing problems but would become primarily 

involved in a kind of public relations policing or community 

and team policing . Another initial concern of the pol ice 

was that the commiss ioners would be political appo intees , more 

interesteQ in providing for their O\'ffi future than in i mproving 

the nature of policing in the province . 15 There was al s o a 

feeling among some police officers that the creation of the 

BCPC was an at tempt to politicize the pol ic e , a long with the 

sheriff's program.me or "Barrett's Brownies " as they were 

sometimes called . Finally, there was l ikely a suspicion of 

Hogarth himself which could be attributed to his reputati on 

as a radical among traditionally conservative police admini-
16 strators. 

Besides these suspicions concerning the possible ulterior 

motives of the reformers the BCPC may have fac ed more deeply 

entrenched obstacles to reform within the police community: 

the collective benefits of stability ; a degree of calcula ted 

opposition to reform; and possibly an inability to change in 

certain areas . 17 The first of these factors involve s the 

perception that regularities -are necessary to maintain -opera­

tional efficiency and that unknown imperfections are less 

desirable than known ones . The second factor arises out of 
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the concern about a possible erosion of quality of service 

rendered and the fact that some individuals want to protec t 

their prevailing advantages. Still others resent the possi­

bility of bearing the co s ts of reform, which can be monetary 

or psychic. An inability to change occurs when, int entionally 

or unintentionally, a mode of behavior is programmed into an 

organization ' s members. Traditionally, pol ice candida t es 

have been screened carefully and then 'fitted ' int o the 

system. By the time the recruit rea ches the management level 

he i s likely to have been within the system long enough to 

internalize its collective atti tudes , proc edure s and goals . 

Moreover, police insularity reinfor ces this inflexibility by 

dj_mini shing sensitivity to and awarenes s of changes in t he 

organiza tion ' s external environment. 

A second source of re s i stance to BCPC reforms has been the 

political community. Reflecting on the re sponse to the crea­

tion of the BCPC from s ome members of the oppos ition parties 

in the province David Vickers s tated, "I think initially the 

position t aken by s ome provincial politicians was tha t this 

was the heralding of a new police state. 1118 The chief ·cri­

tioi sm was tha t many provisions of the Polic e Ac·t placed too 

much power in the new commission. Among the more muted of 

the r eactions to the Police Act was that of Hugh Curtis (PC; 

Saanich and the Islands). "It is really a very serious piece 

of legislat ion if in the wrong hands ," he said. 19 The Deputy 

Attorney General expressed his concern that much of the 
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initial opposition to the new bill was purely political and 

therefore unhealthy criticism. At a time that was i ·mportant 

for the police and for justice in the province criticism of 

that sort did not help, he claimed . 2O 

The strongest critici sm of the commi ss i on , however , came 

from the press . The Victoria Daily Colonist· viewed the crea­

tion of the police commission as another step towards "dan­

gerous authoritarianism". The government was crea ting "a 

bureaucracy which possesses powers heretofore unknoi,,m " the 

newspaper ac cused , listing a number of other steps in t he 

process which i ncluded the creation of the Insurance Cornrnis­

sion, the Land Commission, the Liquor Commission , the Gulf 

Islands Trust Commi ssion, the Universi ties Council , and the 

Energy Commission. According to the Colonist , "these c ommi s ­

sions are being given enormous powers which pr operly belong 

to the elected representatives of the people . Such a system 

is vulnerable to abuse and a departure from governing prin­

ciples the name of the ruling party implies . Or i s this the 
21 New Democracy?" 

Other public criticism of the Police Act was more quali­

fied. R.A.H. Robson, president of the British Columbia Civil 

Liberties Association, approved the basic principles embodied 

in the Act on behalf of his organization but had cons iderable 

misgivings about certain aspects of the legislation. The se 

chiefly involved the anomalous position of the RCMP as the 

Provincial Police, in respect of which none of the Police Act 
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tribunals would be able to make binding dis ciplinary orders • 

. The "recommendations" the police commis sion was allowed to 

make in disciplinary ca ses involving t he RCMP a ppeared to have 

no authori t a tive force. 

Robson spok~ with Hogarth about this apparent weakness in 

the Act and Hogarth explained the complica tions ari s ing out 

of the cont r a ct bet ween the various municipalit i es , t he 

provinc e and t he f ederal government r egar di ng the pos ition 

of t he RCMP. Hogarth f elt t hat the public hearings of com­

plaint s provided by the Police Act in cas es i nvolving t he RCMP 

would ensur e t hat appropriate a ction was in fact t aken by the 

RCT1P. Robson ' s experi ence, on the ot her hand , i ndi ca ted tha t 

the :itCMP was , and ha d a lways been , an or gan iza t i on part icular ly 

well i nsulat ed agains t public pressure , and he was ther efor e 

sceptica l t hat any changes i n t he behavior of the RCMP woul d 

result fr om t he pr ovi s i ons of the Police Act or t he activi t i es 

of t he BCPc. 22 

To identify r easonable proposal s for r eform, such as tho se 

made in the pr eliminary goal sta t ements , i s one thing ; to 

implement them i n the f a ce of resistance i s another. As sug­

gested above, member s of police organi zations , like t hose of 

most bureaucra cies , pr ef er to mainta in f ami liar habit s of 

thought a nd practis e even when confronted by demand s for 

.change. In f a ct, the police in B.C. may well have been more 

resistant to innovation than member s of mo s t other organiza­

tions in the province because of t he fra gmenta tion of policing 
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into a number of small insular, relatively independent police 

f orces , and the presence of the RCMP . The t r aditional i s ola­

tion of the polic e , courts and other justice agencie s from 

one another can also combine to hinder reforms in police 

pr acti ces . The implementation of new policies usually 

requires a degree of agreement between some of the se organi ­

zations and a l ack of close working r elationships between 

them places ano t her obs t a cle i n the path of change . 23 Hov,ever, 

the existenc e of the JDC in B. C. did, to an extent, mitigate 

this las t difficulty as will be di s cuss~d later . Neverthe ­

less , as a consequen ce of these cond i tions the BC PC was 

confronted with the prospect of it s proposal s be i ng ground 

to pieces by the bureaucratic system . 

Thus, t he pr oblem of police reform involves mor e than 

identifying proposals which appear reasonably helpful in mee t­

ing current wide i ssues . The BCPC had to cope with other 

inter- related questions . First, a method for carefully 

evalua ting the proposals in ter ms of their i mpac t was to be 

selected and, second, the commiss ion had to decide upon the 

manner in which the stronger proposals could be implemented . 

Reform Implementation 

A strategy adopted by . the BCPC for the fir st t ask was the 

experimentation with proposed i mprovements on a pilot project 

basis . Gains and losses which would result if each reform 

was put into effect more widely could be carefully assessed 

and then the commission could ensure tha t the proposals which 



58 

proved favorable were actually put into effect throughout the 

police system. All the commission's Crime Prevention pro­

grammes were initially pilot projects. 24 

To meet the second problem, Hogarth adopted a plan in 

which the members of the BCPC would be responsible for develop­

ing a series of interlocking work plans which, together, were 

intended to implement the goals set out for the c ommi ss i on . 

He wrote: 

We must ••• turn our minds to setting priori tie.s in 
a real way , even t hough thi s may f orce some changes 
ih timing s chedule s . As a f i r s t s tep i n comi ng t o 
grips with thi s problem, I would ask you t o com­
plete a cri t ica l pat h f or t he next12 months , se t­
ting out the s t eps needed to a chieve concret e 
objective s i n ea ch ar ea of your work with your bes t 
estimat e of the time r equire d t o a ch ieve each s t age 
in tha t process . I will t hen s ee t o it t hat a 
master plan i s pr epar ed which wi ll guid e us i n t he 25 allocation of r e source s and in s etting prioritie s . 

Work in this direction commenced in September, 1974 and 

research for the fir s t draf t of t he master plan was compl e t ed, 

with a code of procedure and expl ana tory notes , by Novemb er of 

that year. During November and December the commis sioner s 

discussed the issues relevant to the plan with interested 

parties and the final draft was ready for presenta tion to the 

cabinet in January of 1975. 

The work plan also fulfilled at least four secondary func­

tions: it provided a basis for presenting budget arguments; 

it assisted the Attorney General, the Attorney General's 

department and the JDC in determining priorit ies; it provided 

for the JDC an overview of all events in the police commission's 
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sphere, providing information on overlap with other agencies 

involved in justice administration, the nece ssity of further 

coordination, directions for future development; and it 

established a reference point for activity scheduling and 

progress reporting . 

The master work plan, as it emerged, ident ified the goa l s 

the BCPC was to pursue, the major programme ob jectives , the 

chief t asks involved in mee ting these ob j ectives , the time ­

frame in which the work was to t ake pl ace, and finally, the 

resources ava ilabl e for each activi ty . 

The improvement of police servic es by working with i nd ivi­

dual police forc es and t he RCMP to improve · their crime con­

trol and l aw enforc ement effectivenes s was i dentified as the 

first goal by t he BCPC . Rela t ed to thi s goal wer e a number 

of programme ob jecti ves . 

The BCPC intended to encourage police administr a t ors to 

apply modern management princ i pl es to virtually all a ctivi t i es 

directed towar d the improvement of pol ic e service and to 

develop s pecific pol icie s i n a wi de vari ety of policing areas 

ranging from traffic control to f amily crisis i ntervention . 

Other programme objectives wer e t he crea tion of better methods 

of communica ti on between police department s so tha t knowledge 

of new and evolving programmes would be more widespread, and 

the obtaining of changes in the policies and practices of 

other government department s when necessary to improve police 

services. 
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In November and December of 1974 the BCPC worked with 

individual chiefs of police to develop methods for setting 

programme objectives for their forces. The commis s ion also 

sponsored a series of work- shops with senior police manage­

ment which was completed by early December. Follow- up work­

shops were arranged for October , 1976. 

From J anuary to April 1975 the commi ssion undertook a 

number of ma jor tasks intended to improve police services . 

The members and staff of the BCPC discussed with the various 

police departments the organizational work required to 

achieve the objectives whi ch had been developed earlier and 

encouraged discussion a t all levels in each pol ice department 

on formulating plans of action within given timetables . 

Priorities among the competing objectives wer e established 

and the commission clarifi ed its role in assist ing the police 

in achieving their goals . In each polic e department one major 

project was selected i n which the BCPC would participate , 

setting an example, leaving the other projects to the initiative 

of'the police alone . For each project sponsored or supported 

by the BCPC the members of the commission developed a suit-

able budget and a line of responsibility. Throughout this 

process t he commission maintained a liaison with the JDC, 

where ultimate approval of ?uch projects resided. 

From July, 1975 to June, 1977 the execution of the planned 

projects commenced with the BCPC monitoring progress and 

evaluating results . August, 1975 saw the beginning of a 
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province wide crime prevention programme in which 73 projects 

were funded by September, 1976. In November, 1975 discus­

sions on impaired driving began and diversion pl anning with 

the Department of Human Resources commenced in 1976. Emer­

gency Response Teams were selected and trained by May , 1976. 

Ongoing studies of police handling of domestic disputes also 

were initiated as was an ongoing Police and Community Services 

Project in South Vancouver in January of 1975. 

As each project developed t he commiss ion discussed it s 

progress with t he British Columbia As soc i at i on of Chiefs of 

Police (B.C.A.C.P.) in monthly meetings . Often , di s cussions 

with individua l pol ice departments took pl a ce and more rec ently 

~uarterly meetings with t he Brit ish Columbia Federa tion of 

Peace Officers have been scheduled . I n addition, where prob­

lems and policy issues had intergovernmental implica tions, 

these were taken up with the appropriate department s for 

action. Finally , when the various projects r eached a f airly . 

developed stage the public was invited to discuss their 

effects. 

Throughout t he process of working to improve police ser­

vice in B.C., the BC PC planned for the disp·osi tion of both 

human and fina ncial resources . Hogarth maintained the 

responsibility for policy a~d legislative implications and 

for intergovernmental issues, Mort imer was ass igned as over­

all management consultant to all projects, and Burrows was 

responsible for budget control . The BCPC fund ed all initial 
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planning, consulting and development up to project approval 

while the JDC paid for the execution of specific project s 

approved by both the BCPC and the JDC executive. 

The second goal identified by the police commission was 

the increase of public awareness about policing through the 

development within the BCPC of the capacity to provide to 

residents of the province constructive advice concerning 

crime and policing problems. There were five bas ic objectives 

in this area. The BCPC wished to: establish a con s t ant com­

munication with persons in the public a nd priva t e sector s 

concerning local crime ; encourage local citizens to reco g­

nize and dea l with their own crime probl ems ; s pons or workshops 

with interested community members; place commi ssion s taff in 

positions in the community where they could a id in problem 

solving; and bring policy issues to the appropriate provin­

cial body for action. Burrows was assigned the lea d role in 

this entire a rea and he received the assistance of Hogarth 

and other commission staff when required. 

The first step in raising the public level of awareness 

was the surfacing of issues and the generation of discussion 

of policing ma tters with the public and with public officials. 

Hogarth assumed direction of this task. Issues relating to 

the police were discussed at regional Justice Council meetings 

and BCPC Bulletins were prepared and distributed. Hogarth 

also appeared on r adio and television broadcasts and made 

press statements to publicize the activities of the commission. 
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To encourage real community participation in policing 

matters Burrows ensured that local police boards and committees 

were composed of quali fied and interested persons . By 

November, 1974 all 12 municipalities having their own police 

forces had appointed police boards and a police committee was 

established in the Trail area in April, 1975; Consulta tion 

with other areas regarding the crea tion 

was in progress throughout 1976. 

of police commi t tees 1 \ 7 
())v J ~ vv (; ' 
• :v' Q, 
V { , 

The BCPC a lso sough t to establi sh rela tionships vri t h ,, 
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individua l communities t hr ough t he police boar ds and committees . / 

Burrows discussed individuall y and col l ectively with t he new 

police bo ards and with t he Tr ail cornmi~tee t he f unctions t hey 

were to perform with in t h e overall police structur e . To 

reinforce t he lia i son an ongoing programme of on- s ite vi s it s 

to c ommunitie s with policing problems was creat ed . Burrows 

was primarily respons ible f or making t he s e vi s i ts but all t he 

commissi on staff, ex cluding the secretaries of course , were 

available as required. Conta ct with all regions in the 

province were made by ea rly 1975 and by September, 1976 a bout 

130 visit s had been conducted by BCPC members to dea l with a 

variety of issues. 26 Where action was deemed nece s s ary and 

desirable Hogarth took up local issues a t the provincia l 

level. 

Within the context of developing a system of police 

a ccountability to the public the BCPC planned a number of 

programme objectives. Primarily, the commission wa s con-



64 

cerned with the creation of a mechanism for handling ci t .:hzen~ ' 

complaints against the police. To accomplish thi s , however, 

a code of substantive offences and a procedural code were to 

be developed first. Moreover, the commission had to establish 

policies in discipline ma tters. The BCPC also desired to 

institute mechanisms for police-community communicat ion and to 

develop projects within the community which would i nvo lve 

joint planning and the coordinated delivery of pol ice r elated 

services. 

After the passing of t he Polic e Act which set out the 

genera l s cheme for handling citizens ' complaints against t he 

police,the BCPC began preparing a di scipli ne code which would 

define substantive offence s and crea te procedural mechanisms . 

Professor Alan Gr ant of Osgoode Hall Law School was brought 

in as a ccnsultant in t he process and i n November of 1974 the 

code was ready in first draft form. The proposed code was 

discussed by members of the police forc es and by i ntere sted 

citizens until Januar y , 1975. The amended code was then 

completed i n April, 1975 and formed part of t he Police Act 

through regulations. 

( 
To establish policies for the BCPC work. on protocol s for 

handling specific discipline case s to be followed by the police 

boards, committees a nd the police commi ss ion it self was begun 

-----and continued as an ongoing programme. Hogarth and the com-

mission staff also prepared a "Public Information" package to 

be distributed among the public and the police. The package 
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consisted of information about police righ t s , duties and 

r esponsibilities under the Polic~ Act and was completed by 

April 1, 1975 . 

In order t o increase the harmonious intera ction of the 

police wi th the communitie s in which they serve the BCPC 

encouraged the education and participa tion of police in com­

munity matters . In January of 1975 police- community rela­

tions issues were incorporated into the curri culum of the B. C. 

Police College as pa rt of t he human relations programme . In 

add i tion , the commission sponsored an ongoing programme of 

police participation in c ommunity plann i ng and problem solv­

ing . It had a l so a ttempted to ensu~e that appropri a t e govern­

ment and cormnunity policy making bodie s listened to legitimate 

police conc er ns . Burrows dealt with i ssues i~volving the 

police with social services while Hogarth has been res pons i ble 

for issue s relating to the provincial government . The BCPC 

also recom~ended t ha t individual police officer s become part 

of loca l and regional planning groups . 

Other t asks the commission set for i tself were the assess ­

men t of public demand for police service in non- crimina l 

matters and the assessment of the quality a nd frequency of 

police response to these types of calls . These a s sessments 

were intended to lea d to the identification of gaps in police 

service and to i ndicate the reasons for them . At the same 

t i me the BCPC hoped to determine the nature of the rela tionship 

between the police and social services . A working pa rty made 
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up of crisis center staff, police constables and others working 

hand in hand with Burrows was given the re sponsibility to 

carry out this t ask. 

On a regional basis the commission sponsored the develop­

ment of res ource handbooks to be used by police in making 

referrals to social agencie s . The Vancouver . Crisis Centre 

had completed a handbook by 1975 and others were in various 

stages of completion a t t hat time . Depending on i nterest , 

need and r esource s the BCPC also conducted short t r aini ng work­

shops for police cons~ables regarding their referr a l role . 

Vancouver was the first community to t ake advantage of this 

service, host ing a workshop in December of 1974 . 

To further improve coordination between t he police and 

other community services t he BCPC encouraged the development 

of specific projects whi ch would bring the t wo toge t her . A 

number of these pro j ects were i n opera ti on in mid 1976 whi le 

other s rema ined in the pl anning and development phases . 27 

Burrows was ass i gned t he re sponsibility of mai ntai ni ng a 

liaison between the commission and each pro j ect . 

Finally , the commi ssion a ttempted to forma lize r el a tion­

ships on a r egional and provincial scale tp re solv e conflicts , 

work out joint stra tegies and make recommendations and policy . 

An agreement was reached with .the Department of Human Resources 

and with the Corrections Branch of the Attorney General ' s 

department to f orm Regional Joint Management Committees con­

sisting of re presentatives from each agency. These commit tees 
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were in place by October, 1976. 

The fourth large scale goal identified by the BCPC was t he 

improvement of the police image in B.C. Thi s was to be 

accomplished by r a ising the public's level of unders t andi ng 

of the police role. 

To rea ch this objectiveJ Hogarth, supported by commi ssion 

staff as re quired, embarked on s everal ongoi ng ma jor t asks . 

Firs t, regular exposure of policing i ssues was sought through 

various forms of public media . Hogar th appeared on televi s ion 

programme s , r adio hotline shows and-made h i mself ava ilable to 

newspaper r eporters . Second , the BCPC pro duced yearly is sues 

of a police commission "Bulletin " t o keep elected offici 2,l s 

and t he general public awar e of its a ctivitie s . I n addit i on , 

the commi ssion encouraged and at times sponsored specific 

public education programmes conc erni ng policing i n the pr o­

vince. 

Improvement in police tra i ning , the ma jor BCPC goal , was . 

to be accomplished through the at t a inment of a number of lesser 

objectives. The BCPC de s ired to establish a British Columbia 

Police Coll ege as an important resource cent er for t he train­

ing of a ll police personnel . in the province·. The college was 

to provide necessary upgrading for a ll existing consta ble s as 

well as high quality training for all municipal police recruits . 

Furthermore, the police commi ssion saw the necessity to pro­

vide supervisory, specialty and advanced t e chnical cour ses for 

all constables and non-commissioned officers and executive 
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development courses for senior police personnel . The commis­

sion also planned to distribute information on the learning 

resource s available to police personnel throughout B. C. and 

to coordinate and guide career development programmes . Finally , 

the commission hoped that by providing a forum for the exchange 

of ideas and information its members could foster a better 

police-community relationship . 

A BCPC planning committee completed t he recr uitment of 

per sonnel for service a s staff and f a culty a t the B. C. Police 

College by the end of November, 1974 and the suc cessful c 2.ndi­

dates were tra ined for their duties du.:::-i:ng t he f ollowing two 

months . Members of t he commiss i on and the coll ege director , 

G. B. Kilcup , found a tempora ry l ocat ion for college oper a t i ons 

in t he Seaforth Armori es i n Vanc ouver in November of 1974 and 

the facility was equipped for opera tion a t t he end of J anuary, 

1975. 

The planning committee and police coll ege f aculty developed 

an appro priate curriculum f or recruit and advanc ed programmes 

as well as speci alty and management courses . Their initial 

reports were published in July, 1975 . Recruit tra ining com­

menc ed in March of that year as did a field ins tructors 1 

course . A hostage negotiators 1 course began in February , 1976 

and was followed by the commencement of senior management , 

mid-ma nagement and general supervisory training in April • 

. Under BCPC leadership police college executives began the 

development of a close working rela tionship with municipal 
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police departments in order to identify other current and 

future training needs. In June of 1975 the college executive 

began the development of education programmes relevant to 

policing functions for community agencies and for the general 

public. The college faculty and staff also began an ongoing 

programme for the generation of a staff development scheme 

which would utilize the police college, community colleges 

in the province, universities and other educational institu­

tions as well as a proposed Justice Education Centre for 

training and upgradin~ police officers . Withi n the frame work 

of the yet to be built Centre the college f a culty and staff 

were to loca te the permanent police college and work out 

relations with other users. The name of the planned Justice 

Education Centre was changed to the Justice Ins titute i n 1976 

but work on the project had not proceeded past the planning 

stages i n early 1977. To r eview progress towards achieving 

objectives in the area of police training the BCPC and police 

college executives also develo ped a n ongoing evaluation pla n. 

Another major goal .for the BCPC was an increa se in the 

number of women and minority group members among the ranks of 

police constables in the province. The commission wished to 

open policing careers to women and minorities and to ensure 

that hiring, employment, promotion and benefits were nondis­

criminatory. 

· Burrows and a BCPC Task Force on Police and Women comple ted 

a survey in October, 1974 which examined existing employment 
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practices in the province's police forces. To ensure tha t 

police recruitment strategies conformed to provincia1- hum~n 

rights legislationJ in Oct ober of 1974 the commiss i on com--
municated to all chiefs of police the requirements of t hat 

legisla tion. By December Hogarth and Burrows ha d conveyed 

the s ame information to all local police boards. The two 

commi ssi oners also worked with individual police departments 

to set realistic but firm minimum targets for the employment 

of women by the polic e . Targets for 1975 were set by the 

first of the year . 28 Hogarth and B~rrows then developed 

policies concerning the careers of police women throughout 

1975 and 1976 . 

Assistance to police forces in the recruitment and develop­

ment of opportunities for minority groups was provi ded by the 

BCPC as well. Hogarth and Burrows , with the aid of Regi onal 

Council Co ordinators and Nat ive Indian organizations began 

the negoti a tion of a common str a tegy vri th the Department of 

Indian Affairs, the Solicitor General ' s Department and t he 

RCMP in the formulation of a plan for employing Indians to 

police Indian reserves a nd those communities with a hi gh 

proportion of Indi an people . The initial meeting was held 

in October, 1974 and a general policy was devel oped regarding 

an Indian Constables programme. In 1976, 12 I ndi an special 

constables were '.lired by the RCMP and 24 others were slated 

for -employment i n 1977. Mo re over, in Ma rch of 1975 the BCPC 

established a small committee to informally assist it in 
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developi ng future pol i cies concerning matters involving the 

police and Nat ive Indians . Burrows , the BCPC repre sentative 

on t he committee , also initiated an ongoing series of personal 

visit s to c ommunities in which problems, r eal or perce ived , 

existed between Indians and the police . 

Yet another major goal identified by the 'BCPC was the 

creation of criteria and policies which would ensure the 

maintenance of adequate police strength throughout t he province . 

A number of programme objectives were set to attai n this goal . 

The BCPC planned to d~velop a formula for the de terminat i on 

of the number of po lice personnel necessar y for pol icing a 

given a rea and to formul a te stra tegies for deployment which 

would maximize police effectiveness . The use of quasi - pol ic e , 

such as sheriffs, was encouraged to fr ee police constables 

for the t asks of crime prevention and law enforcement . Finally, 

the BCPC desired to devel op a cost sharing formula which would 

permit municipalities to provide adequate police protection 

for their citizens . 

The commis s ion studied existing police strength in the 

provinc e in relation to populat ion, crime r a t es a nd other 

similar factors , and conducted a parall e l examination on a 

city by city basis . Fi gures from these studies were compared 

with those from other parts of Canada and formulae used else­

wher e for determining minimum and optimum police strength were 

researched. Burrows and Hogarth then adopted a working formula 

fo r British Columbia which indicated the policing ne eds of 
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each community . In January, 1975 Hogarth presented BCPC 

proposal s regarding police strength to the three levels of 

government. 

The BCPC hoped to expand the number of poli ce in B. C. by 

800 during the following three years at an initia l cost of 

approximately $18 milli on . On a polic e to population r a tio 

the police commission det ermined that B. C. re quired 500 more 

policemen to bring provincial strength to the national ave~age 

but on a police to crime r atio the formul a called for an 

additional 2000 police officers. Hogarth cla i med , however, 

800 new constables would , "give a reasonable level of service 

provided new strategems are adopted to make t he best use of 

police re sou.rce s . 1129 

Mortimer assumed the tasks of developing deployment 

strategie s to maximize personnel efficiency and crea ting 

policies int ended to release police officers for the most 

essential pol icing dut i es . By mi d 1975 the Sheriffs pro gramme 

was nearing completion and, as res ources became ava ilable, 

crown a ttorneys and court clerks have been r eplacing polic e 

in certain non- policing functi ons . In April , 1975 the first 

police clerks were hired to extend the office hours of small 

RQJIP deta chments in B. C. and in 1976 a study wa s underway to 

find a means of relieving police constables of guard duty in 

police jails. 

·Mortimer was also responsible for encouraging the use of 

new developments in technology and communica tions to make 



the best use of existing police personnel . This ongoing 

progr amme wa s underway in 1976 in va rious communiti es , 

includi ng Victoria and Vancouver, and was applied to the 

RCMP operating in the lower mainland . 
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The BCPC , under Hogarth's direction, studied the co sts of 

maintaining adequate police services in the province as well . 

Co s t analyses were carried out for the RCMP- Province of Bri ­

tish Colum.bi a policing contract and , on re ~ues t, f or several 

B. C. municipalities . During 1975 and 1976 Hogarth conducted 

negotiations wi th the Government of Canada on behalf of the 

Province and interested pr ovinc i ~l municipalities concerning 

a new RC:MP contrac t for the years , 1976- 1981 . In J2,nuar y , 

1975 Hogarth began meetings with repre sentatives of the three 

levels of government in an effort to find an equitable distri ­

bution of polic i ng costs between federal, provinc i al and 

municipal authorities . The contra ct was finali zed in February, 

1977 on terms which the pres s claimed, "pav ed the way for 

stabilization and coopera tion among the [police] forces . 1130 

The BCPC regarded the fulfillment of it s research func ­

tion as another important goal . Through r esearch the commis ­

sion hoped to develop a method for evaluating pol ice effective­

ness wit h regard to specified criteria . There were a number 

of programme objectives in this area . 

The definition and development of measures of police 

effectiveness which could find general acceptance and which 

could be replicable was one such objective . In November , 1974 
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members of the BCPC staff completed a working paper on pre­

liminary issues and their findings were discussed within the 

commissi on . During De cember the commission circu l a t ed a do cu­

ment setting out the chief means of evalua tion to ch i ef 

consta ble s and senior police officers in the provinc e . After 

their comments were received work continued and t he compl e­

tion of the development of quantified measure s of police 

effectiveness was s cheduled for December, 1976 . Throughou t 

the pr oc e s s t he BCPC maintaine d a lia i son wi t h r e s ea rchers 

of the Americ an Jus tic e I nst itute who wer e wor king i n t h i s 

area as well . 

Another BCPC r es earch ob j.ec tive was t he devel opment of a 

routine i nforma t i on sys t em whi ch woul d provide da t a concerni ng 

criminal activi t y on a province wi de ba s i s . The BCPC s et 

out to dr aw up a s t a ndar di zed crime r eJor t f orm f or the 

collecti on of bas ic crime da t a to be use d by all pol i ce 

departments and a s t anda r di zed arr es t and pol ic e depos it i on 

form for t he coll ection of infor mation on a dult and j uven i le 

suspects . The commission a l s o i ntended t he i nfor ma ti on 

system to s erve a s a clearing house for up t o da t e ma t eria l 

relating to pol icing to fulfill the need s of the pol ic e , t he 

public and the v arious level s of government . 

Members of the BCPC paid preliminary vi s its to police 

departments during November and De cember of 1974 and in 

Februa ry , 1975 pilot-forms were prepared and submitted for 

coIIL.'Ilent to the police . Pilo t t ests of the forms were conducted 
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during March and April , 1974 . The project was then taken on 

by the J ustice Informat i on System , an agency of the ·Attorney 

General ' s department , in mid- year and became operational in 

January , 1976 . 

To develop projections of crime rates over a 5 year 

period in order to facilitate police manpower acquisition, 

deployment and planni ng the BCPC set about collecting data 

for the 5 year period from 1970 to 1974 . Stat istics Canada 

provided information concerning British Columbia and selected 

provincial police departments wb.ile the use of census extracts 

and other sources of relevant social data enabled the commission 

to collect demographic and social statistics on areas policed 

by various out of province police departments a nd detachments . 

In an effort to initiate and assist with pilot projec t s 

in policing service s and t o evaluate their effectiveness the 

BCPC endeavored to provide the Attorney General and pol ic e 

departments requesting such a i d with technical assistance . 

Members .of the BCPC became involve d in an RC1'1P ant i - auto 

theft plan and in an ongoing programme the commission sponsore d 

the assessment of crime prevention projects . The first such 

attempt at evalua tion , an examina tion of the Burnaby RCMP 

" Operation Identification" was published in October , 1976 . 

The BCPC was also interested in initiating and sponsoring , 

whe r e necessary , research i n areas related to policing by 

other individuals , groups and agencies . A series of research 

proj ec ts on a variety of subjects wer e completed by late 



required by overriding public interest. This was a l as t 

resort measure and has not been required to date . 
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Chapter V. 

The Police Discipline Cod e and the 
British Columbia Police College 
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Perhaps the two most tangible of the BCPC 1 s programmatic 

accompli shments have been the creation of a new method of 

handling citizens' complaints and internal discipline for 

police members and the establishment of the British Columbia 

Police College . The former accomplishment was intended to 

institute a fair and impartial method for r esolving citizen 

compla int s agai nst the poli ce and to provide a standar d pro ­

cedure for dealing with interna l di s cipl ine charges wi t hi n 

the 1 2 municipal pol ice departments , ·while the goal of the 

latter uas to provide a means of educating and training poli ce 

officers f er the province of Britisi Columbia and i ns tilling 

in them skills and attitudes consi s tent with profess ional 

police service . Bo th accomplishments jeserve closer exami ­

na tion . 

·On April 30, 1975 an Order-in-Council procla iming t he new 

Police Discipline Regulations came int o effect . The Regula ­

tions are divided into 4 parts : internal discipl i ne ; discipli­

nary ac tion against chief constables; publ ic compla ints 

against the police; and appendices setting out discipline 

offences and forms to be used under the Regulations . 

Three basic principles underlie the discipline provisions 

of the Police Act and the Regula tions . The first is tha t 

opportunities should be provided for the public a nd the police 



to resolve differences without intervention from higher 

authorities. For this purpose provisions for informal 

resolution of both complaints and matters of internal 

discipline a re embodied in the Act and the Regulations . 
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Major confrontations over minor matters may thus be avoided. 

Second, it is assumed that the police, since they are drawn 

from the public, are responsible to the public . In line with 

this reasoning the Regulations provide for an a bsolute right 

to a public review of a citizen's complaint against a munici ­

pal police officer, but only after certa in preliminar y s teps 

have been t aken, and with safeguards to protect all t he 

individuals concerned . Third, the Regulations are bas ed on 

the assumption that police constables must be a fford ed the 

same rights as public citizens if the police are to respect 

those rights for others . 1 

The citizens' complaint procedure is described in laymen's 

l anguage in the police commission brochure, "The Public a re 

the Police and the Police are the Public." The procedure 

contains a number of significant features . It establishes 

a common code of discipline for all municipal forces by setting 

out offences subject to discipline, removing a rchaic language 

and out of date concepts, and extinguishing the threa t of 

arbitrary judgment by police superiors . The range of penal­

ties provided by the code range from a verbal reprimand to 

dismissal, depending upon the seriousness of the charge. Only 

the more serious penalties are entered in a police officer's 
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record , however, and even these may be expunged a fter a 

period of good conduct . A police officer charged with an 

offence under the code is informed of the maximum penalty he 

faces, allowing him to judge the seriousness of h i s situation 

and to determine whether to admit or deny the off ence . 

The first stage of the internal discipline hear i ng is 

before the chief cons t able or his delegate . A decision a t 

thi s leve~ , i n t he spher e of municipal policing , may oe 

appealed to the munici al no lice boar d a nd a further appeal ---- -----is available to the BQPC . The po lice commi ssion intends , over 

---time, to aid in the es t abl ishment of unifor~ity among the 

va rious pol i ce force s i n t1:e province through consistent 

. . h dl . d . · 1 · 7 2 reasoning in an ing i sc i p inar y appea_s . Wher e a 

municipal constable i s di smissed by a dec i s ion at the fir s t 

level an appeal of the decision i s directed to a judge of 

t he Supreme Court of Bri tish Columbi a . At each stage of the 

process beyond the i nitia l hearing bef ore the chief of pol i ce 

rights to counsel and rights t o all the extraordi nary r emedies 

of habeas corpus, certi or ari , mandamus, et c . , ar e provided 

and at all stages the option of disposing of the matt er by 

way of mutual agreement among the parties exi sts . 

As mentioned above, in cases involving municipal police 

f orces the citizen a nd the police constable each have the 

right to reques t a public _hearing befo~e t he police ~o.ard in 

the municipali ty, but in cases involving the RCMP public 

review of a citizen's complaint is available only a t the 
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Attorney General's discretion . 3 Where the Attorney General 

decides a particular .case merits further enquiry he may direct 

that a public hearing be held by the BCPC , by a police com­

mittee con sisting of local residents who are not members of 

the police, or by a combinat ion of both bodies . In any case, 

a disciplinary tribunal holding an enquiry respecting a 

compla int against a member of the RCMP is limited to making 

recommendations concerning disciplinary action . 4 

Amendment s to the Police Act ac companying t h e incorporation 

of the new discipline pode were for the most part minor . Most 

were concerned with the clarification of ambi guous terminolog:-f 

and with provisions ensuring the effective operation of the 

disciplinary code . A major amendment clarifi es the relation­

ship between the Police Act and the Labour Code of British 

Columbia in the area of police discipline . 5 The Labour Code 

contin~e s to apply to all grievances not ari sing out of a 

discipline charge against a member of a municipal police 

force . Moreover, provisions of the Labour Code apply to the 

interpretation and application of collective agreement s with 

the police so that any potential discipline problem growing 

out of a dispute concerning rights conferred under a collec­

tive agreement would first be settled by the Labour Board of 

B.C . before the Police Act could apply . 6 

Participants in the drafting of the amendments to the 
.. 

Police Act and the Regulations included individual members 

of the Bar and Bench, members of the B. C. Associa tion of Chiefs 
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of Police, the B.C. Federation of Peace Officers and repre­

sentatives of t he B.C. Civil Liberties Association as well as 

members of other interested groups . Thus , it is not surpri s ­

ing that the amendments and Regulations were generally warmly 

received . B. C. Federation of Peace Officers president, Fraser 

Macdonald, whose gr oup had its first importan t input in the 

matter of the discipline code , 7 called it, "a step into the 

twentieth century . 11 8 Hovrever , since their i nception , some 

reservati ons about the discipline code and grievance proce ­

dure have emerged . 

Phil Jamieson, B. C. Federation of Peace Officers president 

in 1976, cla imed the disciplinary code is a n tt overwhelming 

suc cess ." He stated it is , "working very well " but admitted 

in some respect s it is "slightly cumbers ome ." 9 At least 

one B. C. chief of police agreed with J amieson on the last 

point . 10 He stated : 

I think the provisions for discipline in the Pol i ce 
Act are far too compli ca ted. For example , a t one 
time if a man was careless in the handli~g of 
equi pment and he lost a radio I would have it 
investigated and if I had ma de my mind up I would 
decide to discipline him, and he could be assessed 
the amom1t of recovery or he could be reduced in 
r ank . We c 2.....~ still do that but it is such a 
complic 2.ted long dra\·m out procedure we , as 
administra tors , shy away from it ••• it i s just f a r 
too complicated to have quick justfce or discipl ine 
••• and it is just so impractical . 

The same chief of police also expressed an ambivalent 

opinion about the new grievance procedure . The new sys t em for 

handling citizens' complaints was reasonable , he stated . 

"It makes i t easier for an individual t o make a compl aint 
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but offers an opening to the chronic complainers . They a re 

going the whole way for publicity and taking a dvan t age of 

t he sys t em . 1112 A differing opinion was expre ssed by Reg 

Robson , president of the B. C. Civil Libertie s Associa tion , 

whose organization influenced the formul a tion of the informal 

part of the grievance procedure. 13 

Robson mainta ined that one of the chief problems wa s the 

position of the RCMP in the province and the ambiguous rela­

tionship between the Department of t he Attorney Genera l and 

the RCMP . Robson claimed , "the number of complaints we get 

about the RCMP is not significantly different from wha t we 

had before the [Police] Act, while tha t i s · certainly not true 

for the Vancouver pol ice force ." 14 Robson attri buted the 

ineffectiveness of the BCPC in t~e RCMP area t o constitutiona l 

barriers and to the over sanguinity of the commi ssion that 

the openness approach would overc ome problems with the RCMP . 15 

Robson a lso criticized the citizens ' complai nt procedure . 

for its complicated structure . "It is a long Qnd painful 

proce s s," he claimed . "The vast majority of citizens cannot 

hold the kind of hostility toward the police for that length 

of time . We say three days ; a fter three days the fire goes 

out of those people ." Robson also suggests t hat the process 

of complaining is intimidating for most people . He reports 

at least one person has been harassed by the police after 

complaining about pol ic e misconduct . 16 

On the other hand , the BCPC and the Deputy Attorney 
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Gener a l a r e clearly pleased with t he new grievance proce dure . 

Hogarth sta ted, "The citizens ' complaint mechani sm is , I 

think , t he best in Horth America . It is now being used i n 

ot her jurisdictions , adopt ed in whol e and in part else -

h 1117 were •••• Reflecting on the area of citizens complaints 

Vicker s said, "I thiri..k the tensions have just dropped to 

almost zero wher e they were ther e before all the time . I 

was continually getting complaints a cross my desk from civil 

liberties t ype organiza ti ons . I think t hat the mechan i sm 

tha t has been structured, \·.r:1ile not perfect , or i ngs the 

is sue on t he t abl e and gets a re solution earlier t han letting 

it build up . 111 8 

It appears as i f both the discipl i ne code and the citizens 

c omplai nt mechanism have contributed , if only to a l imited 

degree, to the impr ovement of polic ing i n B. C. The internal 

discipline regula tions , by clearly defining breacrces of 

discipline , effectively delineated the boundarie s of pro per 

police conduc t , protecting the munic i pal polic e officer from 

arbitra ry judgments and gui ding him in the carrying out of 

his duties . At the same time the disciplinary code enables 

the citizen to know more a ccurately what to expect from the 

police serving his community and t o recogni ze breaches of 

proper conduct when they occur . That these breaches continue 

t o occur is 1u1fortuna te but the new grievance procedure 

permits the concerned citizen to voice his compla int s with 

some assurance tha t, at least by municipal police force s , 
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they will be taken seriously. 

To reduce the number of thes~ confrontations between the 

police and the public and to meet the demands for competent, 

highly trained police officers the British Columbia Police 

College commenced operation in March of 1975, providing educa­

tional and tra ining programmes for all municipal polic e 

departments i n the province . The system of basic tra ining 

involved a three year period of pr epar ati on Jefore recruit s 

were eligible for first class s t atus . 

The fir st block of recrui t tra ining , 10 weeks i n length , 

is carri et out at the police college . Police skill s a r e 

stressed and the r ecruit is introduced to topics in the 

soc i al sc i ence s which relate to their work . The prima r y 

purpose of this first block is t o prepare the recruit for 

the period of field exposure which fol lows . 

During the next 14 weeks the recruit works i n t he fiel d in 

his home municipality under the directi on of an experienced 

and specially trained first class cons t able . Theoretical 

knowledge gained at the police college is applied to a wide 

variety of real policing problems during t h is peri od . 

The recruit then returns to the college for another 10 

week session for an upgrading in general police skill s and 

instruction on the social dimensions of police work . Subjects 

ranging from conflict management to emergency care are covered 

in depth . One to two weeks are also spent by each recruit 

with other organizations in the crimina l justice field: courts, 
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proba tion, penal institutions and community service agencies . 

During the following 90 weeks the recruit works in his 

home department, performing general police dutie s under mini ­

mum supervision. A personal assessment training file i s 

maintained on each recruit and as he or she attains certain 

standards of performance the recruit becomes eligible for 

promotion . 

For the final 10 week block of instruction the recruit 

returns to the police college for advanced police skill 

training . Management concepts, lead ership tra ining , so ci al 

science me.terial as it relates to policing, e.nd a variety of 

policing techJ1ique s including community pol icing a r e clo sely 

examined . After c omple ting this l as t stage of i nstruction 

the recruit is eligible for promotion to first class constable . 

In 1976 all f ull time f aculty at t ~e B. C. Police College 

were servi:1.g police officer s of provincial municipal police 

departments 2nd the RCMP who had been se conded to the college 

for period s ranging from two to three years . Each i ns truct or 

was responsible for an important spec ific subject area and had 

received training in teaching methods . In addition to its 

full time f acul ty the police college utili.:3es part time 

lecturers from the community colleges and other educationa l 

facilitie s to expand upon and supplement recruit training. 

Consultants in the fields of psychology , soc i ology , criminology, 

social work and management development are employed on a regular 

basis. 
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Besi des offering a nucleus of programmes for training 

police recruits the police college has also endeavored to 

provide programmes in other areas . General supervisory, 

middle management, field instructors' and emergency response 

courses as well as courses teaching special and technical 

skills have, along with t as ic r ecruit training, been a ttended 

by over 700 police officers as of September, 1976 . 19 More­

over, some 60 B. C. police officers received advanced tra ining 

in senior management and s~ecia lized technica l skills a t the 

Cana dian Police College i n Ottm·ra during tl:.e same period . 20 

Appraisal of the B. C. ? olice College was for the most 

part uniform . Hogarth was among t h e first to stress t he 

college 1 s merits , sta ting, "I t h i nk in long t erm tra ining the 

B.C . Police College offers t he bes t police educat i on programme 

in North America now, and t~at i s the judgment of other s ~ not 

mine . 1121 Victoria chief of police , J . F. Gregory, echoed this 

opinion . 11 1 don I t thiri~"I{ y:m could improve on t he qua lity of 

the training a t all, 11 he stated . 22 Yet others, including the 

president of the B. C. Civil Liberties Association felt that in 

spite of the high quality of police training offered by the 

college its impact will prove minimal and that the rea l prob­

lems affecting the police lie in the structure of the police 

system. Robson suggested that, 11Rookies a fter tra ining turn 

into replicas of the old cops on the beat within six months . 1123 

The Deputy Attorney General offered a different opinion . He 

stated, 11 I am really proud of the work in the college and tha t 
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is ••• not going to be seen over night . I think when there 

are a few more generations of policemen tha t have gradua ted 

through the academy out there on the street, t hey will have a 

maj or impact on the policing in t he province . So it is s low 

but it is there . 1124 

Another aspect of police training also emerged as a s ource 

of conflicting opinions . Certain rule s made by the BCPC i n 

July of 1976 under sections 5 and 6 of t he Police Act r espec ting 

the exercise of the commis sion's powers to e st ablish mi ni mum 

standard s f or t he tra ining of recruit con s t abl es provided tha t , 

"any municipa l cons t able \·rho is appointed t o a munici pal pol ice 

force a fter the B. C. Pol i ce Co l l ege commenced operat i on on March 

17, 1975 shall, unless t he Commissi on gr ant s an exemption i n 

writing , att end t he fir s t availabl e recrui t t r a i ni:'1g pr ogr amme 

upon which a va cancy is offered . 1125 

At t hat time , t he Vict or i a Ci ty Polic e Department had 19 

recruit s l acking formal tra i ni ng . The chi ef of poli ce , con­

cerned about t h e shorta ge of manpower h i s depar tment would 

face if all 19 men were sent t o Vancouver for t r a ining , 

applied for only 12 seats i n t h e recruit cla ss . The BCPC 

insisted, however , that all 19 a ttend t he cla s s . The matt er 

was settled when Chief Gregory found suppor t i n his loca l 
---·--

police board and the BCPC was .persuaded . to allow 7 recruit s -to remain with the police department until a future da te . 

" I can see their [BCPC's] point quite ea sily," reflected 

Gregory , "They don't want anyone out on the street unless 
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they've had training. Well, Rome wasn't built in a day. These 

differences of opinion I put down to t heir l a ck of pr a ctical 

experience and my lack of t he ory. 1126 



Chapter VI 

overcoming Resistance 
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Besides encountering resistance to upgrading police train­

ing from some police chiefs and police boards the BCPC found 

obsta cles in the path of other proposed reforms . Some polic e_ 

members did not wi sh to make conce ss ions to an independent 

review of complaint s against the police while others pointed 

to the dangers of polic e recruits emerging from the B. C. 

Police College with a l a rge amount of theoretica l learning 

but with little common sense understanding of s treet level 

police work . Still others disliked the i dea of u~warranted 

interference in police matters by a group they suspected was 

unable to really understand t he problems f a ced by police 

officers and t herefore suspected the dis cipline code a nd 

citizens ' grievance procedure . Some dea d- ended police 

constables a nd noncommiss i oned officers vie1-ved the new BCPC ­

B.C. Police College training plans as a threat, fe ar i ng tha t 

they would be bypass ed by t he younger recruits coming t hI'OlJ_gh 

these programmes. Resistance to democra t izing the police 

structure, to putting more responsibility in the constable, 

and to the ideas of modern management principles emerged as 

well. 1 In addition, the resistanc e of politicians who saw 

the creation of the BCPC as the forerunner of a centralized 

police state had to be overcome. 

One strategy for conflict management which cast doubts on 
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the usual assumptions about the interplay of resistance and 

reform has been termed, 'the absorption of protest' by Ruth 

Leeds (1968). In this paradigm an organization offsets t he 

harmful consequences of conflict by admitting dissenters as a 

sub-unit of the organization. In this manner the dissenters 

gain recognition and legitima cy while the l~rger organization 

gains acceptance . As J.M. Thomas suggests i n h is study of 

change and conflict this concept provides a structural method 

of realizing the pos itive potential for di ssent while a cc ommo­

dating the organiza tion's fundamental goals a nd policie s . 2 

Hogarth and t he BCPC adopted a form of t his concept i n 

their attempts to quell r esistance to proposed reforms . 

Al though dissenter s vrere never formally admi tted i nto t he 

BCPC as s-i;.b- uni ts of t h e organiza tion Hogarth ensured t hat 

from the beginning all points of vi ew ,-,ere heard before a 

major deci s ion was rea che d . The early br 2.i nstorming s e ssi on 

on policing, t he working party ass embled to draft t he Police . 

Act, and in f a ct every aspect of t he police commission ' s 

activity was conducted in t his m~nner . 

Within the BCPC itself no formal votes on any subject 

were ever taken. "I don I t believe in .Parli·amentary democra cy," 

Hogarth stated, "I think it is illusory. It is crypto­

democ~atic and it does not lead to organic solidarity in a 

small group. All decisions are unanimous decisions. 113 In / 

Hogarth's opinion, a small group of some 15 individuals requires 

a degree of agreement as to goals, purposes and direction. In 



92 

addition, a group of that size must be very productive and 

efficient with little duplicati on of effort i f it i s t o 

fulfill the tasks set out for the BCPC. Hogarth adopted a 

number of metho ds , all outside the formal dec i s i on making 

structure of a cl a ssical hierarchica l bur eaucra cy , to ensure 

thes e two goals were met . 

First, only some of t he junior corn.TJ1 i ss i on staff 1.-rere 

ass i gne d offi ce space , a nd only because of t he priva te nature 

of t heir wo rk. Hogarth di d not hav e a private offi ce . Ee 

circula t ed through the BCPC offi ce , attempt i ng to rema i n 

a cc ess ibl e to his f ell ow corn.missioners and staff s.t al l tir:12s . 

1tn1en he ,,rss away f r om t he 3CPC Vancouver office his staff 

u sually knei.·1 where he was 2nd what he was doing . Second , ?"11 

Hogart h ' s mai l , i ncomi ng anc:. outgo i ng , i.va s pr.i.otocopied 2~n:: 

circula ted , and a l l BCPC workplans , wi th reference t o who□ the 

commi ss i or.ers were seei ng , deadlines , and future 2:;l}_X)intm2nts 

were posted i n the BCPC offi ce . 1tlhen answerL1g the telep1-:one , 

BCPC secretari es inf ormed callers what t he commissioner s were 

doing if t hey were no t ava ilable t o r e ceive the i r calls . "We 

keep no secret s f r om one another about what we are do i ng and 

why we are do ing it and ther e is less paranoi a i mmedi a t el y 

about people doing other people in ••• ," sta t ed Ho garth . 4 

The BCPC a lso opera ted within the framework of an agreed 

upon work plan with goals , deadlines and assignment s of 

responsibility to individuals within the commi ssion . Progre ss 

in a variety of a reas was reviewed weekly . Accountability 
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was t o t he whol e group and the activities of one were supported 

by t he whole group . When the BCPC operated as a team on a 

given pro ject lead responsibilities in specific areas were 

giv en t o i ndiv iduals within tha t team . They were given full 

leadershi p and credit for achievements in their own particular 

field of expertise . For example, when members of the BCPC 

att ended a Quebec conference of police commissions where there 

was a round t able at which the cha irmen of t he commissions 

were to sit , Hogarth only took the chair when deal i ng with h i s 

own part of the commis s i on ' s work . The other commissioners 

sat at the table when discuss ions centered on their part of 

the task . According t o Hogarth t h i s sharing of real respon­

sibility supported a high level of morale among commission 

members . In Hogarth I s words, "T'.:a t energizes them , gives them 

a sense of self confidence and competence . 115 

The way in which a unanimity of opinion was sought within 

the BCPC was much the same as the manner i n ',vhich Hogart h 

attempted to achieve a consensus among the coITLmission's client 

groups . Protest was absorbed by offering opposing groups the 

opportunity to meet and discuss their differences with each 

·other and with the BCPC, arid to comment on BCPC proposals . 

Hogarth welcomed the conflict which stemmed from the se meet ings , 

stating : 

Res i s t ance is good .•• in fact, I think the most 
creative things come out of conflict , provided that 

·you don't ke ep the conflict down . You let it come 
out . You let it surface . You deal with it then 
honestly and you balance off the wea kest element . 
You give it some strength so that the people that 
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94 

The same strategy proved effective for dealing with unsym­

pathetic politicians. David Vickers described how the BCPC 

overcame that hurdle: 

One overcomes politics by becoming a little poli ­
tical one's self and I think, again, Hogarth was 
superb at that . We tried to draw them into the 
process as much as poss ible and I think the thing 
that finally caused us to succeea was ~hew ay in 

-w icn l ocal police boards were appointed . Ra ther 
- than oeing appo inted direct l y by the Attorney 

General they were appo i nted in public on r e commen­
dations of municipal governments , and tha t style 
has continued with this government [the Social 
Credit Administrat ion] so therefore the not ion of 
the police state central control has largely been 
dissipated.? . / 

However, not everyone was as convinced as Hogarth and 

Vickers tha t the absorption of protest technique was totally 

successful. Commenting on Hogarth's a ttempt to reach ' pr ac ­

tical sol1;.tions I in cases in which he ha s been involved Reg 

Robson stated : 

What he [ Hogarth] has tried to do in cases where we 
have had disagreements with the police i s to bring 
the police and us toge ther with the expecta tion tha t 
after a meeting the problem will go away, t hat we're 
going to reach a compromise or something like that . 
And of course , tha t simply doesn't happen . Some 
principles are beyond compromise . 8 · 

Another strategy used by Hogarth to overcome resistance 

and to encourage public participation in BCPC programme s was 

to raise the visibility of the commission's work when there 

was a problem t o be discussed requiring police, community and 

political support. Members of the BCPC first discussed the 

issue with representative s of the police union and the police 
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chiefs' association. During the course of this process ideas 

and plans often changed but after they assumed a substantial 

form they were surfaced for public re action. Hogarth appeared 

on radio hotline programmes, television news telecasts such 

as CBC's Hourglass; he spoke at public meetings, and at times, 

he would meet with the Leader of the Opposition i n the legis­

lative dining room in Victoria. Finally, Hogarth presented 

amended proposals to the Attorney General for examinat i on , 

attempting all the while to indi cate a fe eling of compet ence, 

not only in his own capabilities bu~ in those of the whole 

commission. The whole pro cess was consci ously ca rried out i n 

the most open and visible manner t o allay suspicions and tc 

encourage trust . 9 

In addition, the BCPC conduc ted all its formal meetiI'-gs 

in public . Occasionally, when the subject matter was parti­

cularly newsworthy , portions of the meetings uere televi sed . ·i O 

Commenting on the effects of thi s open style of oper a tion, 

the Deputy Attorney General stated, "All the commission's 

work has been v ery open and I think, as a result, it has 

encouraged more openness among policemen towards their work, 

towards the cornrn-0.nities that they live in ••• I think· that is 

healthy and that more of that should continue . We tend to 

be, again, f a r too secretive . 1111 

Perhaps one of the most important factor s in overcoming 

resistance to BCPC programmes was Hogarth's dual role as both 

chairman of the BCPC and a vice-chairman of .the JDC. While 
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manager of a specific ongoing programme area Hogarth also had 

the t a sk of making recommendatioDS concerning the Provincia l 

justice system as a whole. This structure enabled Hogarth to 

fit BCPC programmes into t he overa ll coordina ted jus tice plan . 12 

Moreover , Hogarth by virtue of his position in the JDC , was 

aware of changes and plan s throughout t he j us tice sys t em and 

was a ble to discuss his own proposals with hi s counterpar ts 

in different area s . More significantly , var i ous gr oups 

affected by BCPC policies (ch iefl y from t he police se ctor) 

which a ttempted to bypass t he police commi ss i on t o deal dire ctly 

with t he government or the J DC were not successful . As Vickers 

recollected , '' ..• mos t of t he groups played the ga me and played 

it very v1ell . I gues s I had s ome private conver sati ons i;r i t h 

some gr oups ; all of tho se private conv2r sa t i ons wer e kno\\l!.1 t o 

Hogarth t hough •.•• Ther e was some attempt a t ' endr unni ng ' but 
1 ~ 

not v er y suc cessful ." J 

The J DC wa s also an i nd irect s ourc e of pol i cy fo r t he BCPC . 

Though no gra nd design was ever set out for t he police commi s ­

sion by a~y out side body Vickers cla i ms Hogarth received a 

fair amount of input from his colleagues on the JDC, a cc epting 

both critic ism and suggestions but remiiining as the guiding 

force behind the police commission. 14 Because Hogarth and the 

JDC (and thus the gov ernment for as Vickers explains , "wha t 

is not understood ••• by most people is that whether it i s my 

office or the Justice Development Commi ss i on , wha t we are 

essentia lly talking about is a partnership of profes siona l 
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people involved in the delivery of justice service •••• )15 

maintained a clos e liaison and because there was a c·onstan t 

exchange of ideas and information between the BCPC and other 

government bodies resistance from this direction was dimin­

ished. By wo rking hand in hand with t he BCPC,the pr ovincia l 

government, through the Department of the At torney General and 

in turn through David Vickers and the JDC, ensur ed t hat BCPC 

progr ammes were a ligned with ultimate goverri.ment goal s . "So 

long as lines of communic~tion between the police commiss i on 

and my office are open , I tr'link it will functi on vrell ," 

stat ed Vickers , "if there we re ever a breach between the 

cha irman of the commission ~nd the deputy [Att orney Genera l] 

I think it might cause co:;1cern for gov ernment bec e.use it 

would not be very happy if the commi ssion t ook off in a 

direction which was i nconsistent with the pol icie s of govern­

ment in t er ras of delivery to the justic e systeo . 11 16 

Finally , the method by 1.1hic'.1 the BCPC coor dins. ted the 

activitie s of the different pol ice forc es in the provinc e 

and fulfille d i ts l atent ~ole as a supervisory body for the se 

forces likely i nhibited resistance . I n classical bur eaucr a tic 

terms the leadership provided by the BCPC was charismatic 

rather than traditional or legal-ra tiona1. 17 The commi ss ion 

had no admini s tra tive tasks in the ru..~ning of police depart­

ments, only advisory tasks. Its effectiveness , a ccording to 

Hogarth, . stemmed from its ability to generate interest , 

enthusia sm and a sense of direction and then to a llow the 
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people in the police system to carry out reforms because they 

believed in them. This philosophy was embodied in the Police 

Discipline Code. Authority to handle a complaint in the 

first instance remained with the police manager and the local 

detachment. It was not handed to an outside group . Hogarth 

felt this approach stimulated support for BCPC pr ogrammes and 

diminished the likelihood of sabotage , or formal compliance 

with no real compliance. Furthermore, it l essened the proba­

bility that persons would seek excuses for not performing 

their dutie s . 18 

Within the commission itself, the stra tegy of seeking a 

consensus rather than the imposition of authority had an 

important impact. As Hogarth pointed out , " ..• not havi ng 

formal votes avoids the problem of having those who v oted 

against a resolution but being in a minority being able to 

sabotage and· say 'I told you so', and those in a majority 

position never re-evaluating whether they were r ight or wrong 

because they believe it was democratically achieved . 1119 

Though as J. T. Morley suggests 20 the BCPC did impose 

some control over the police by the provincial authoriti es 

it did not exercise that control in the manner tha t might be 

inferred. The BCPC did not sit as a body telling the police -wlla to do. Municipal police are controlled by theiL..lo ca l 

police bo rds and to the extent that the police commi ss ion 

involved itself in the work of the police boards and to the 

extent tha t it sat i ~ appeal from their decisions there was ---
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an element of supervision. In cases where the BCPC conducted 

a public enquiry into a complaint agains t t he RCMP a s i mila r 

degree of control was exercised . Thus , by keeping the BC PC 

clearly separated from the police forces i n the province Hogarth 

ensured t hat it was not perceived as a body interfering with 

street level police management . This fact or and the 'charis ­

ma tic leadership ' approa ch utilized by the commission removed 

the grounds for a considerable degree of resi stance . 

Re cent changes in the nature of BCPC 2.ctivity have pre ­

sented anot~er cause for resistance as well as a new challenge 

to refor m. During the first t\·10 years of the 3CPC I s existence 

much of its energy was abs:::rbed in creating fu::'.ldamenta lly nevr 

structure s (th e Police Act , the discipline co c. e , crime preven­

tion progr 21:1mes , etc .) but as the commission ' s credibility 

develope d it began receiving an increas i ng voLu:ie of reques ts 

fr om communities , police c.epartments , RCMP c,et2.chments and 

police unions to provide consultati on and advice on very 

specific com::nuni ty problems. Commissioner s ··rere i nvited to 

visit communities in crisis, suffering from probl ems r anging 

from vandal ism to racial conflict, to s olve their problems . 

Members of the police commission responding to such 

requests for help attempted to show that these crises were 

not just problems for the police but involved the community as 

a whole. All the social elements invol v ed in the controversy 

were brought together in an effort to create a community 

catharsis around the issue. The BCPC representative s conducted 
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public meetings and met with persons and groups in private 

when necessary, providing an opportunity for all grievances 

to be aired and for all opinions to be voiced. Once in the 

open underlying sources of conflict could be dealt with. The 

BCPC attempted to involve communi t y and police members in 

reaching decisions concerning the solutions to pr oblems and 

to leave behind clearly specified tasks as well as committees 

with agendas to carry t hem out . Afterwards, BCPC members 

revisited the communities to check on progress. 

One result of this activity , a ccording to Hogarth, was 

that t he BCPC was in danger of be i ng perceived by t he police 

community as more powerful than it a ctually was . Hogarth \vas 

convinced of t he need for a short term, smal l community 

maintenance, small problem solving role for the BCPC but he 

worried that the commission would inadvertently develop a 

negative-punitive image among the police , part icularly in 

cases where the BCPC might have re commended police personnel 

change s . The f requency of BCPC responses to community r equests 

for assistance (over 120 as of November, 1976 ) 21 might a lso 

have been interpreted as a des ire by t he agency to run policing 

in the province. Chiefly, Hogarth was c oncerned that by 

forcing the police to confront the community and by holding 

the police accountable to the commU.11ity the BCPC might 

alienate police support in other areas. 22 

At least one police leader believed Hogarth's fears were 

groundless. Phil Jamie son , president of the B.C. Federa tion 
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of Peace Officers, stated t hat if t he BCPC maintained its 

integrity, f ai r play and exposure it could only hel p every­

one, includi ng the police. 23 



Chapter VII 

Conclusions 

overcoming Resis t ance & Pro~r ammati c Accomnl i shments 
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Having examined the goals of the British Columbia Police 

Commission , the str a tegies us ed to implement t hos e goals , 

the resistance encountered by the police commi ssi on and its 

accomplisr.:.ments it i s nece ssary to cons ider it s impact and t o 

question wh ether policing i n the provin ce shm·rn s i gns of 

significant impr ov ement . 

The evid ence presented in the previ ou s chapter s indica te s 

that the BCPC ha s i n f a ct t e.ken :;)Os i tive steps to i mprove 

pol i cing i n 3 . C. It s ch ief goal s , the establ i shment of 

standardiz ed pol i ce tra i ning and the creation of a po l i ce 

discipline code have been rea lized . The B.C. Polic e College 

now tra i ns all municipa l pol icemen i n t h e province 1;1hile the 

Police Di s cipline Co de pr ovides a constraint on t he a buse of 

police authority and a formal procedure f or settl i ng the 

grievan ce s of the police. of fi cer and the citizen . 

However, as before , the RCJ.vIP pro-viding polic i ng service s 

for some 65 percent of · British ·columb i a remai n out s ide the 

effective scope of provincia l jurisdict ion. The RCMP continue 

to tra in their own recruit s (most of them ultima t ely posted 

in B. C. ) instilling in them their ow11 part icular values , 

attitudes, and procedures. Similarly , the citi zens ' gri e­

vanc e procedure embodied in the Police Discipline Code has 
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no teeth with regard to the RCMP. Perhaps, if the 'openness' 

strategy adopted by the BCPC has any effect, public pressure 

will mute the RCMP hard-line approach to policing . In the 

view of at least one observer, it has not had thi s effect to 

date. 1 

Whether the BCPC campaign to improve the relationshi p 

between the police and the public has succeeded is difficult 

to discern . There has been a s i gnificant drop of over 40 

percent in total complaints against the police, accor ding to 

Hogarth, 2 but this does no t necessarily mean tha t the atti ­

tudes of those generally coming into cont a ct with the pol ic e 

have changed . The pol ic e , by t he nature of their duties , 

will always be ca ught in t he dilemma of trying to s imultane­

ously keep order and enfor ce the l aw . They are the most 

immediate and v isible symbols of authority to those who 

fe el OJpressed or constrained by society ' s rules and will 

be held responsible for the sometimes unjust system which 

they uphold . With the police col lege in its initia l years 

it i s t oo soon to predict if the 1 new 1 consta ble s will be 

able to establ ish a better rapport with the publ ic but the 

human relations approach to police training has worked in 

Eu.rope and it may well work in B.C . With the quality of 

local policing moni tared by police boards ~ea:te.d y_ the 

police commission and with minimum standards for police ser-

vice established , the likelihood of improved community-police ----- -rela tions also s increased • . The reduction i n complaints 
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indicates municipal police now t end to be more co·nscious of 

their role while local citizens, -by becoming involved with 

police problems, are beginning to understand that t hey must 

themselves play a part in finding solutions to them. 

Whether these positive s teps have introduced fund ament al 

or incremental police reforms remains open to ques tion . The 

ultima te test, in any event, is whether the welfare of so ciety 

has permanently and significantly benefitted as a result of 

BCPC activities, and judgment s of this sort are subjective 

and debatable at best. However, as J. Doig po int s out in his 

study of conflict and change: 

••• the cumula tive impact of a number of relatively 
small changes may have a considerable impact in 
improving police -community relat ions and other 
aspects of policing . In addition, continuous 
interaction with the work of such an ••• organization 
may increase the va lue which police officers (and 
others in the criminal justice system ) pla ce on 
new ideas and experimenta tion which is internally 
generated , from the police department 1 s planning 
bureau and from other source s . 3 

If as another writer states, 11 Succe ssful reform i s not so 

readily accomplished by attempts to reform others as by 

helping others to reform themselve s , 04 then the BCPC has at 

least moved in the right direction. 

An alternate standard for judging the effectiveness of 

the BCPC, and one that is perhaps more relevant to this 

study, is whether the agency se cured sufficient authority to 

preyent its opponents from blocking the implementation of 

reform proposals. In other words , has the BCPC, as a Downsian 

special organization, provided the means for programmatic 
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innovation in the face of bureaucratic resistance? Aga in, 

the evidence provided in the previous chapters sugge s t s that 

the BCPC has been successful in this ma tter. A bri ef summar y 

of events and strategy will show how t h i s succe ss was attained . 

The systemic obstacles to reform, that i s t h e ossified 

police organizations themselves as well as all factor s 

external to the individual s making up the police orga nizat i ons 

in the province, were first offse t by the recruitment of new 

resource s in the form of a police commi ss i on staff \·rhich 1:ras 

predisposed to reform . The police com~ission, i n t urn, par­

ticipated i n the select i on of pol ice board member s , pol ic e 

committee members and pol ic e c ol lege f aculty . These appoint ­

ments naturally reflected the police c ommi ssi on 1 s reformist 

cha r a cter. The provincia l government , meanwhi le , pr ovidec.. 

a de quate financia l and advi s'ory resources for the police 

coIIL~ission to plan it s reforms . 

Fresh, strong leadership provided by John :Sog2"r th f or the 

BCPC, and by the BCPC to the police forces of t he provi nce 

then a llowed t he difficult concentration of resour ces a nd t he 

allocation of prioritie s for the applica ti on of resource s to 

problems. Through the selection of operating goa ls the BCPC 

ga ined a clear sense of its mission . The tasks involved i n 

their selection al so allowed an examination of possible areas 

for operation and a concentration on those which seemed mo s t 

promi s i ng and urgent. The crea tion of a workpla:n further 

delinea ted r esponsib i l ities and set deadlines . Weekly opera-
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tional reviews allowed progress checks and i dentified troubl e 

spot s . 

While t he assault s on the sys temic obstacle s to change 

were direct ed a t f a ctors i n polic e or gani za t i ons other t han 

the individual s making up those or ganiza ti ons the BCPC a l s o 

s ought to ov erc ome s ourc es of r es i stance whi ch wer e prima r i ly 

a r esult of individual or i entation . Chi ef ly , thi s was a ccom­

pli shed by enroll i ng B. C. mun icipa l pol i cemen in tr2. i n i ng and 

retra ining pr ogramme s \·!her e they were exposed to a i.·ri de 

vari ety of extraor ganiza ti onal i deas r angi ng fr om mode r n 

management pr i nci pl es to human r el2t i ons . rtec r u i ting u31or ­

t hodoxy a l so pl ayed a par t i n thi s s trat egy ae the 3CPC 

encour aged the r ecruitment of i.vomen , mi nority grmx;i meTibers 

and univer s ity gr adua te s into t he pr ovince ' s pol i ce f or ces . 

I n it s a t tempt s t o i ntroduce r efor m t h e BCPC also employed 

t a ctic s des i gne d to re duc e i ncentives to oppos i ng change . By 

i dentifyi ng i nnova t i ons wi th such widely a ccented goals as a 

reducti on i n the growt h of t h e crime r a t e , a good po l i ce­

public r el a tionshi p and better coor di na t i on of l aw enf orc ement 

in B.C. the police commis s i on di mi n i shed antagonism towar d 

its pro gr arrunes . The minimi za t i on of the di s t urbanc e of pre ­

va iling pra ctices and rela tions by the ma i n t enanc e of a 

discreet di s t anc e from actual police a dmi n istra tion a l s o served 

to reduce oppos i t ion to BCPC reforms . Similarly , t h e utiliza ­

tion of t he ' absorption of protest' techni que r educ ed subor­

dina tion co sts as the police commi ss ion' s client groups had 
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little cause to feel left out of important dec ision making or 

pushed around. Furthermore, the openness with which the BCPC 

conducted its activities and it s conscious attempts a t charis ­

matic r ather than stra i ghtforward legal-rationa l lea der shi p 

diminished suspicions concerning its nature and intentions a s 

well a s the threat of usurption of opera ti onal authority . 

Finall y, Hogarth' s dual role as cha irman of t he BCPC and 

vice-cha irman of the JDC 1·12.s a s ignificant f actor i n overc omi ng 

bureaucratic re si s t a nce. Like the BCPC t he JDC vras cr ea t ed i n 

1974 by the HDP goverr:iment t o f acilitate r ef orms but i n a much 

broader ar ea . The JDC was i ns tructed to undertake a r e- exami­

nation of the whole fi elc. of·ju sti ce admi n i stra t i on i n t he 

province and to initia t e reforms where necessary . Whi le 

rema i ni ng a par t of t he Department of the Attorney GenerQl 

the JDC wa s intend ed t o pr o::no t e f ast changes, unhampered by 

the red t ape of department::cl bureaucra cy . Tl:e JDC be came the 

a ctivist ar m of the Att or~ey Genera l ' s depar tment and succeeded 

in impl ementing a number cf r eforms . These i ncluded i mprove­

ment s i n t he administr ati on of provincial courts , the creation 

of a scheme for the provi s ion of legal service s to indigent 

persons a nd important changes affect ing the operation of 

British Columbi a ' s police forces . In thi s l ast area the 

establishment of the BCPC was one ma jor a ccomplishment and 

the forma tion of the Co-ordina ted Law Enforcement Unit (CLEU) 

was another. 

CLEU was form ed to fulfill the perceived need for a 
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sophisticated and co-ordinated assault upon organized crime 

in the province. Police members s econded to CL.EU fr om a 

number of force s operating in British Columbia were ins tructed 

to research, inves tigat e and prose cute tho s e individual s 

involved in organized crime . CLEU was compo sed of a policy 

board and three divis ions : t he i nvestigative , t he l egal and 

the policy and analysis divis i on. The seven man policy boar d , 

chaired by the Deput y At torney General assumed the f undament al 

respons i bi l ities of des i gna ting crime tar ge t prior i t i es , 

establ i shi ng po_icy and direction a nd allo tting fi nanc i a l 

re s ource s . 5 Vicker s 1 pos ition on t h e policy boar d of CLEU 

and as cha irman of t h e J IJC conc omitan t .. _., i t h Hogar t h I s l eader­

ship of the BCPC and membershi p on the J DC i nd i ca t es t h e 

possibl e scope f or c o- ordi na t i on and support which exi s ted 

between t he various divis i ons of the At t orney Gener a l 1 s 

depar tment. Not only wa s t he BCPC a ble to pla n a nd co- or d i na t e 

its pr ogr 2.IIlIIle s i n conj unction wi t h those of ot h er s ec t or s i n 

the justice admin i stration fi eld but i t was al s o abl e to 

implement t hose propo sals wi t h t he ful l we i ght of t he provin­

cial government behi nd it. Thi s c ons ider abl e politica l a nd 

admini strative clout could not be t a ken lightly by any muni­

cipal or police official s oppos i ng BCPC policies . 

Some have a rgued tha t it ha s be en the advent of a new 

social climate rather t han t h e efforts of the BCPC which ha s 

been respons ible for the success of police r eforms in B.C. 

One ob s erver poin t s to the election of the NilP gover nment as 
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well as the election of a more liberal mayor in -Vancouver and 

the replacement of a traditionally conservative police chief -

in that city with another more open to change as evidence of 

this new social climate. He suggests that with such changes 

voices critical of the police could be heard and once the 

oppo sition began listening to their arguments then the rela ­

tionship between the two sides improved. He also attributes 

an improvement in the tone of the relationship between civil 

liberties organizations and the police to the realiza tion by 

the police that unavoidable changes were on the way afte r the 

election of t he NTIP government . This tone, he suggests, was 

enhanced by the BCPC which brought the civil liberties organi­

zations and the police together in discussions . 6 Others might 

argue that the reforms instituted by the BCPC could have just 

as easily been carried out by the ongoing bureaucracy of the 

Department of the Attorney General. 

Both arguments contain merit but a closer examination of 

the facts reveals fairly conclusively that the BCPC was both 

instrumental and indispensable implementing the police 

reforms instituted in B.C. since the agency's formation. 

First, as discussed earlier, the BCPC clearly hardened a general 

desire for police reform into specific goals and encountered 

substantial resistance from a variety of sources in spite of 

any perceived mitigating effects stemming from wide-spread 
--

changing social awa reness. This resistance was then overcome 

by strategies developed and utilized by Hogarth and his staff . 
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Second, as Morley points out in his di s cussion of the JDC, 

"there is nothing to suggest that the Department of the 

Attorney Genera l had been free of t he usua l ant i-novelty bi as 

that characterize s large-scale bureaucracies . 117 no t only 

would reform efforts have been difficult to i nitia te with i n 

the ongoing bureaucracy but the hiring of subordina te personnel 

to assist t he ins tiga tors of reform would a l so have been pre­

v ented by the provisions of the Public Servi ce Act . Thus , i n 

thi s case the BCPC provided the experti se and manpower f or 

innovative policy making :::,o uell as- t he necessar y structura l 

framework f or reform . 

Imulications of the creati o~ and re forms of t~e 3C PC 

Earlier i n t h i s paper i t was noted that uolice refor m i n 

:Su.rope was accompani ed by i ncreased bureaucr2.tizc=,tion . and 

central izati on and that predic tions wer e made i n ~r itish 

Colt~bi a tha t t he crea tion of t he BCPC was merely a prelude 

to t he resurrection of a provincial poli ce forc e . It seems 

evident that reforms ins tituted by the BCPC have a lso increased 

the bureaucratization and central iza ti on of pol ic e service s 

in B.C. and t hat although n o formal pro pos2.l s to amal gamate 

municipal pol ice forc es into one unit have emerged, if 

centralization and standardization proc eed at the current 

rate a de facto provincial police force i s on the horizon. 

First, the ECPC is itself evidenc e of increased bureau­

cra tiza tion. It s format ion placed yet another echelon in the 

administrative hierarchy descending from t he l egi slature to 
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the police constable on the street. Th e Pol ice Discipline 

Code a l s o reflects increase d bureaucra tiza t i on in t ha t it has 

repl aced informal, independent rules of c onduct and gri eva nce 

procedures with normalized and fi xed standa rd s of opera ti on 

and behavi or. 

Second , by es t ablishing a police college t o tra i n all 

mv~icipa l police recruits i n B.C. and by creat i ng a pr ovinc e­

wide di sci pl inar y co de with appea l pr ocedur es de s i gned t o 

oper a t e t hr ough t he BCPC or the At t or ney Genera l i mpor t ant 

aspect s of poli ci ng have been central i zed . ~ecrui t s t r a i ne d 

a t t he same i nstituti on i n Vancouver by t h e same f a culty wi ll 

t end to er1erge wi t h t h e same outl ook t oward pol i c i ng , whi l e 

BCPC juri sprudence i n appea l ca se s wi ll over t i me develop to 

t he po i n t t hat i t wi ll pr omo te opera tiona l and behav i or a l 

unifor mi t y among t h e pr ovince ' s pol ic e f or ce s . Pol i ce uni­

f or ms in B. C. a s well as cr i me r eport forms have al s o been 

standard i zed , and muni cipa l i t i es no l onger co21tract di r ectly 

with t he RC~~ for thei r servic es but · wi th pr ovincia l a uthor i­

tie s as a r esult of co nditions l a i d down i n the r ecent mas ter 

contra ct nego tia t ed by Hogarth on behalf of t he pr ovince with 

the f edera l g overnment. Communica ti on between pol i ce f or ces 

has been empha s ized by the BCPC and priorit ie s such a s cr i me 

prevention pl anning have been stre s sed a cross B.C. 

If this trend towa rd homogeneity i n polic e service pers ist s 

- (indic ations are tha t it will. In April, 1977 t he BCPC pro­

po s ed tha t police c ons t ables be not only centr ally tra ined 



112 

but also centrally recruited,) the various municipal police 

departments in the province will soon differ in little but 

name. 

Increased centralization has, according to G. Berkley, 

brought about certain changes in European police sys tems 

which have permitted successful police reform . Berkley cites 

the recruitment of high quality personnel a t the apex of the 

organiza tiona l pyr amid, the creation of larger pol ice academie s 

with more comprehensive training progr a!TlIDes , the marshall i ng 

of resources fo r positive '.-rork pr ogrammes , and. a state - wide 

8 uniform approach to pol icing as examples . These advantages 

were not lost on the Briti sh Columbia ?r ovincial gover~ment 

and t he BCPC as they initiated the proces s of bringi ng the 

municipal police forces of the province under one ro of . 

However, there a re deficiencies resulting from increased 

centralization as well. ':i:"he lack of the re ouireme::it to con­

form to local wishes and t he increased distance of command ar e 

often blamed for perceived failures of police services . 9 

Yet, the centralization occurring in B.C. appears to be of 

a balanced sort . Though government appointees exist on 

municipal police boards and committees to ensure adeq_uat e and 

above board police protection the municipal appointees to 

-------these bodies can provide that special local policing needs are 

met. Moreover, the province has not u surped the control over / 

municipal police but merely encroa ched upon it. -- Municipalities ---
still retain a l arge degree of input into loca l policing 
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materiali zed . --
The Future of t he BCPC 
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The life cycle of t h e special organiza tion is outlined 

by Downs. He describes how after a few yea r s of high produc­

tivity the special organiza tion lo s es its ' special' char a c­

teri s tics, "and merely become s ano t h er s ection of the bureau 

struggling under t he normal weig~t of rules , r egulations , and 

agonizingly s l ow de ci s i on making pr ocedur es . 11 10 

There are severa l r easons f or t h i s degenera t i on. Fir s t, 

as t he spe cia l or ganizat i on deals wi th it s ch ief client 

groups it i nevitably yields a degr ee of i t s de ci s i on making 

power t o them, dimin i shi ng i ts i s olat i on and i ts adva nta ge s . 11 

As t he BCPC ha s progr essed wi th it s r efor ms i t ha s pl a ced an 

increa sing degr ee of r espons i bi lity and dec i s i on making power 
. . 

in t h e hands of t he pol i ce and t he communi t i e.s i n or der to 

enc ourage t hem to a s s i s t t hems elves . Thi s pr oces s ha d di mi n~ 

ished the necessity to consul t with the BCPC and ther ef or e 

its influence has decreas ed . 

Second, t h e specia l organization i s never truly autono­

mous in a l l respects and thi s de:9endence on external f a ctors 

is a constraint on the full utiliza tion of its specia l 

b ·1·t · 12 capa 1 1 1es . The BCPC ha s been forced to rely upon the 

provincial government for the provision of operationa l funds 

and fin3.ncia l alloca tions have always b~en m.::ide through 

regular bureaucra tic procedures . The police commission ha s 
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thus depended upon the vagaries of provincial prioritie s to 

determine the extent of its programmes. In addition, the 

close rela tionship between the BCPC and t he JDC has meant 

that Hogarth has had to bring his agency ' s pol icies closel y 

in line with those of the provincial government . Both f a ctors 

have limited t he BCPC' s independence and c onstra i ned the 

potentia l s cope of its act ivities . 

Third, t he dependence of the specia l or ganizat i on u~on 

devel opi ng events i n it s externa l enviro11..ment which effect 

its tasks ~ut ar e beyond i t s i nfluence a l so subor di na te s the 

agency ' s a ctivities to procedure s it cannot contr o1 . 1 3 The 

ma jor event in this area affec ting the BCPC has been t he 

replacement of the IT.DP by the Soc i 2,l Credi t party as t he 

governmen-:; of British Colmnb i a in 1975. The new admi nistr a ­

tion di d not actively i nte r fere with BCPC policie s but it s 

fundamen t 2,l precepts of ' no growth ' and ' fin2,nc i al constr a i nt ' 

imposed l i mitations an d even se tba cks upon ~JPC plans . For 

example , pl anned a dvanced police tra i ning c our s es hav e been 

cancelled as a resul t of an insufficiency of fund s . 14 

Finally , as goals are reached t he i mpor tance of the 

issue s which prompted t he creation of t he special organiza tion 

diminishes over time i n rela tion to t hat of other more re c ent 

problems. As a result, the specia l organi za tion l oses the 

high priority it once enjoyed and its a ccompanying specia l 

privileges disappear. 15 Since t he forma tion of the BCPC its 

chief objectives have been atta ined . Meanwhile, t he problems 
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of unemployment and a wallowing provincia l economy have 

increased in s ignificance , overs~adowing t he problem of 

police reform. Budget cuts reached the BCPC i n the form of 

a proposed $200,000 reduction in allowable expenses for the 

following fiscal year in November, 1976. 16 Clearly the work 

of t he BCPC had diminished i n relat ive importance , at lea s t 

in the eyes of the provincial government, a nd the organizat ion 

had lost much of it s speci al s tatus . 

The BC PC, however , has not reached the end of t he Dovms i an 

cycle as yet and Hogarth expressed hopes of prevent i ng tha t 

eventuality . Speaking of the degenera tion of the 3CPC in 

terms of Weber ' s theory of charisma t ic leaaers~i ~ Hogarth 

s t a ted he intended to halt the forma liza ti o~ of t he police 

commi ss i on's leadership i nto a traditional or r ati ona l - lega l 

fo= by t urning over its reins to another energet ic leader / 

whose enthusia sm would prove · infec tious and i·!hos e ow11 ::tgenda 

and t a sks \·rnuld restore t h e special orgEmizE.tion to it s 

former stature by stimulating another cycle of innova tive 

1 . 1 . 17 po icy ma ~ing. Weber had hypothes ized that for cha risma tic 

leadership to become more than a transitory phenomenon it 

must become stabilized or 1 routinized 1
•
18 In this process 

chari smatic leadership i s transformed from an m1usual pur ely 

persona l relationship into a traditional or r at ionalized (or 

a combination of both) authoritative structllre no longer 

necessari ly dependent upon the charismat ic qual ities of the 

original leader. Underlying this transformat i on is the idea 
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that charisma i s an objective transferrable entity tha t may 

be disassociated from one person and transmitted to another 

or even changed into the charisma of office i n which charisma 

is no longer vested in an individual but in h i s acquired 

qualities as leader. 19 How authority is passed from leader to 

leader depends upon the mode of succession. The chari smatic 

leader may designate a successor or a new leader may be 

chosen by the chari smatic f ollowers . I n thi s manner chari sma 

can be depersonalized and it may develop int o a hereditary 

or institutional chari sma with i ts focus in a royal family or 

an organiza tion like the church. Evidently Hogarth hoped to 

preserve the chari smat ic qualities of the BCPC ' s leadershi p 

after his re s i g~'1at i on by i nstitutionalizing them t hrough the 

appointment of an equally vi gorous successor. 

The f act rema i ns , however , tha t the ma jor reforms envi sioned 

by the. po lice c ommission I s client groups have been a ccompl i shed 

or a r e now underway . Further r eforms a t this time will likely 

be truly incremental and wi l l lack the nece ssary i mpac t to 

draw public and government attent i on away from current pass ing 

issue s . Therefore, it is likely t he British Columbi a Police 

Commi ss ion will run the course of the typical Downsian special 

organiza tion in spite of any efforts by Hogarth's successor 

to save it. In any event, the BCPC, like the JDC, will sur­

vive as a research and coordination unit for those involved in 

the policing of British Columbia . 

r 
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