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1.  INTRODUCTION





1.1  This paper provides an introduction to, and summary of the report on Police Training Concerning Migrants & Ethnic Relations, which was published by the Council of Europe in 1994 (1).  The report consisted primarily of a set of detailed “Practical Guidelines”, which were accompanied by descriptions of police training projects undertaken in different Member States.  The aim of the report is to disseminate and promote ‘good practice’ in addressing issues relating to migrants and ethnic relations in police training throughout Europe.





1.2  The author of the present paper acted as Consultant to the Council of Europe for the above project, with responsibility for preparation of the report and in particular for drafting the Practical Guidelines.





1.3   It is recognised that both the circumstances and hence the terminology relating to these issues differ to some extent among Member States of the Council of Europe.  In the text which follows, the term ‘ethnic’ is used for general purposes to refer collectively to minorities who may be defined by racial, cultural or national identity, and who may be long-established residents in a state or of recent migrant or refugee origin.  It is appreciated that this particular term may not normally be used in all countries or situations, and wherever appropriate a more specific terminology is used instead (see Section 3 below).   








2.  BACKGROUND TO THE REPORT





2.1  The report arises out of a ‘Meeting of Experts on Police Training Concerning Migrants and Ethnic Relations’ which was held at the Council of Europe in Strasbourg in September 1992.  The Meeting was sponsored by the European Committee on Migration (CDMG), and formed part of its project entitled “The Integration of Immigrants: Towards Equal Opportunities”.





2.2  The Meeting was attended by persons responsible for the main initiatives under way in the Member States to introduce community and ethnic relations perspectives into police training.  A number of government and other officials with policy-making responsibility in the field of police training in Member States also took part.





2.3  The objective of the Meeting was for such persons to exchange experience, and to assist the Council of Europe with the formulation of practical guidance for use in police training in Member States.








3.  ETHNIC DIVERSITY IN EUROPE





3.1  The report was prepared in response to the fact that police forces in Europe face a society that is becoming increasingly diverse in its ethnic composition, and in which racism, nationalism and xenophobia are becoming increasingly prominent.  Training is one of the means by which police organisations can be assisted to recognise and respond appropriately to ethnic diversity and to appreciate their role in combatting obstacles to the democratic integration of racial, ethnic and national groups, and in ensuring their human rights.





3.2  In some respects Europe has always been multi-ethnic in character.  Throughout its history Europe has been a continent in which many different peoples have settled, sometimes living peaceably with one another, and at other times engaging in conflict and establishing relationships of dominance and subordination.  As nation-states formed across Europe during the 19th and early 20th centuries, some included a variety of different ethnic groups, and therefore have long experience of ethnic pluralism.   Although sometimes these groups may be large and in a relatively equal relationship with one another, in most European states there are smaller ethnic groups which constitute established ‘national minorities’.





3.3  ‘National minorities’ are ethnic groups which also have (or claim) a territorial basis, though not necessarily in their country of residence.  There are also long-established ethnic minorities in Europe who do not have a territorial basis: principally the Roma or Gypsies, and the Jews. Despite a history of persecution and attempted genocide during the Nazi Holocaust, both groups remain widely distributed across Europe, although in many States the Jewish population may now be very small.





3.4  During the post-war period, Western Europe in particular has experienced the settlement of migrant workers and their families on a substantial scale.  Post-war settlers derive not only from Southern Europe and countries of the Mediterranean, but also from European colonial territories mainly in Africa, Southern Asia and the Caribbean.  As a result of this post-war development, the range of cultural diversity in Europe has widened considerably, and an element of ‘visible’ racial diversity has been added internally.  More recently, the arrival of refugees from a wide variety of different countries across the world has further extended this diversity.   Particularly since the 1970s, with the reversal of the post-war economic expansion and decline in the labour market, racism and xenophobia against these minorities have become increasingly prominent.





3.5   In Central and Eastern Europe, ethnic diversity within States is far less a consequence of long-distance labour migration and refugee movement.   The element of diversity, and the tensions associated with it, are more a consequence of the break-up of internal European Empires, such as the Habsburg Empire and more recently that of the Soviet Union.  Under these imperial systems, there was considerable dispersion of ethnic and national groups.  In the aftermath of their political dissolution, the process of formation of new and smaller nation-states has created tensions and enhanced national awareness, giving rise to increasing attention to internal minority issues - including those relating to Roma.  However, particularly as a result of the recruitment of students from Third World countries during the period of Soviet domination, in some Central and Eastern European countries (such as Hungary) there is now also a small but significant presence of persons of Asian and African origin, who add a greater degree of cultural diversity and a dimension of ‘visible’ racial diversity as well.





3.6  The report on Police Training Concerning Migrants and Ethnic Relations was primarily aimed at assisting police forces to address the diversity resulting from the settlement of post-war labour migrants and their families.  However, it should be stressed that its general guidelines and recommendations are relevant to the relations between the police and diverse ethnic communities of all kinds, whether or not they be territorially-based, settled, or of migrant or refugee origin.








4.  RELATIONS BETWEEN POLICE AND ETHNIC MINORITIES





4.1  Constitutionally, legally and in terms of their codes of professional ethics, police are bound to treat persons of all ethnic origin equally within the framework of the law.  This requirement is supported by numerous human rights and other international instruments (2).





4.2  However, in practice, in many states it is widely felt among minority ethnic communities that police do not always treat them fairly and with equal respect.   There is much ‘anecdotal’ evidence of incidents of inappropriate behaviour by police (e.g. verbal abuse, harassment, violence, wrongful arrest, insensitivity to minority cultures) in different European countries, though often less in the way of systematic evidence (3).  Moreover, within the remembered past in a number of states the police have been implicated as agents of state oppression against minorities (especially, though by no means solely, against Roma), and these memories continue to give rise to fear and suspicion of the police amongst such communities.





4.3  Even within democratic states, the law itself may place minority ethnic communities in a less equal position with regard to the police.  For example, such communities may be disproportionately affected by laws relating to matters such immigration, citizenship, residence or life-style.  If the police are responsible for enforcing these laws, then the police will tend to be perceived by minority communities as an agency whose role is to exercise control over them,  rather than as an agency responsible for protecting and meeting the needs of all sections of the public equally.





4.4  However, much of the concern within minority communities arises from perceptions of bias in the manner in which police carry out their constitutional role.  On the one hand there are often concerns about ‘over-policing’.   For example, police may give greater attention to crimes allegedly committed by members of minority communities, may be more likely to treat them as suspects, and may use their powers more harshly against such persons.  On the other hand there may be concerns about ‘under-policing’.  By this is meant that police may be less willing to help members of minority communities when they are victims of crime, or are less sympathetic when they do take action.





4.5  One area of special concern in recent years has been the incidence of violence against minorities motivated by racism or xenophobia.  Governments are increasingly recognising the seriousness of such incidents and their impact on people’s lives and on social integration generally.  The importance of the role of police in tackling the problem of racist and xenophobic violence has been stressed in reports prepared both for the Council of Europe and the European Union (4).








5.  THE NEED FOR TRAINING





5.1  Police officers, it is often said, tend to be a cross-section of society.  Like members of any other professional group, they bring to their work knowledge and attitudes based on their upbringing and experiences in society generally.  Where there is ethnic diversity in society, there tends to be ignorance about other ethnic groups, and some degree of negative attitude towards them.  It is only normal to expect that police officers may reflect this general tendency towards ‘ethnocentrism’, especially when few are drawn from minority ethnic groups.





5.2  All police officers (again like members of other professional groups) need training to provide them with the basic knowledge, awareness (including self-awareness) and skill to enable them to carry out their roles in an increasingly diverse society.  Ideally, this should ensure that they are able to treat members of all ethnic groups appropriately and fairly, and to respond sensitively to cultural differences with regard to such matters as religion, family structure, gender roles, child-care, and life-styles generally.





5.3  However, there may be two particular reasons why police officers, despite their professional and constitutional obligations, may treat members of minority ethnic communities unfairly or in some other inappropriate way.  





5.4  The first reason is that some individual officers, despite their professional training, may be so prejudiced against particular ethnic groups that they appear incapable of carrying out their duties professionally.  Moreover, there is always a danger that such individuals may use their position and power as police officers to commit deliberate acts of hostility against members of minority ethnic communities.  No amount of training will remedy the behaviour of such individuals, who are unsuited to be police officers.  Where there is evidence of such behaviour, the officers concerned should be identified and disciplined, and where necessary excluded from the police organisation.





5.5  The second possible reason for inappropriate or discriminatory behaviour by police officers is due not so much to their personal characteristics as to the influences of the ‘culture’ of the police organisation and of the pressures arising from the nature of police work.  For example, ‘front-line’ policing brings officers into contact with the ‘criminal’ element in all social groups.  If officers have no personal knowledge of particular ethnic communities, they will soon build up negative stereotypes of what people from such communities are like.  This in turn may lead to the view that all members of such communities are likely to be criminal.  Such images, shared within ‘peer groups’ in the form of stories or ‘anecdotes’ based on experience, then become part of the background knowledge or ‘working culture’ which influences how officers and new recruits behave (5).  





5.6  Negative influences of this kind may adversely affect the behaviour of officers who are potentially capable of treating members of all ethnic groups equally and fairly.  Appropriately designed training on these issues will assist them to achieve the standards of professional behaviour to which they aspire.  Such training should not be regarded as a remedial activity for past misdemeanours.  Rather, it is the duty of all police organisations to provide all staff in advance with the necessary knowledge, awareness and skill to deal fairly with members of all ethnic groups, and to assist officers to be aware of and to overcome pressures to the contrary (6).








6.  CURRENT PROVISION ACROSS EUROPE





6.1  Prior to preparation of the Council of Europe’s ‘Practical Guidelines’ for police training concerning migrants and ethnic relations, a survey of current practice in Member States was carried out.  The aim of the survey was to establish the extent to which training on this subject was being provided in Member States, and to identify examples of good practice.





6.2  The survey found great variation in current practice between Member States.  This ranged from no coverage of the issues at all in police training, to the introduction of plans to address the issues throughout police training nationally.  However, in most countries the amount of specific instruction on these subjects appeared to be very small in quantity, and it was often provided only in initial training or to specialist officers.  Frequently the subject was reported to be covered within broader subjects such as human rights, or social and psychological aspects of policing.





6.3  At the time of the survey eight countries had training programmes of some kind which were specifically focussed on issues concerning migrants and ethnic relations.  Descriptions of these initiatives (and also the results of the survey as a whole) are included alongside the ‘Practical Guidelines’ in the Council of Europe publication.  Two of these countries, The Netherlands and the United Kingdom, had developed plans to ensure that these issues were addressed in the training of all police officers, and special project teams had been established to give specialist advice and support.  Since the survey was conducted, it is known that several other countries have increased the amount of training they provide for police officers on these subjects.





6.4  Overall, however, it would appear that current provision across Europe falls far short of what would be appropriate, given the ethnic composition of the population and the special issues which arise in relationships between police and minority ethnic communities.





 


7.  THE PRACTICAL GUIDELINES





7.1  The ‘Practical Guidelines’ for police training on these issues are based directly on practical experience in Member States, and (as indicated in Section 2 above) were drawn up following a Meeting of Experts on this subject organised by the Council of Europe.  





7.2  The guidelines cover the following broad areas:  the role of training, aims and objectives, the content of training, appropriate training methods, and the implementation of training.





(a)  The Role of Training





7.3  Under this heading, the Guidelines stress the following points, which reflect how the need to address ethnic issues is an organisational need, and not just a matter of training some individual officers:





Training cannot achieve change alone: it requires organisational support, both at policy level and from supervisors and managers.


There should be a clear training strategy, designed to address identified training needs regarding migrants and ethnic relations.


Police should consult relevant NGO’s about training needs on these issues, and involve NGO’s as partners in developing training programmes.


Issues concerning migrants and ethnic relations should be addressed both in initial training and in in-service training for experienced officers.


Training should begin ‘at the top’, with courses on strategic policy for the most senior staff, and then work downwards through the organisation.


The recruitment of officers from minority ethnic communities can also help to improve relations between police and these groups.





(b)  Aims and Objectives





7.4  The Guidelines emphasise that the overall aim of training in this field should be expressed positively and in terms of principles of good professional practice.  Essentially, the aim should be to ensure fair and equal treatment of members of all ethnic groups according to individual need, and to combat discrimination.  This formulation is consistent with relevant Council of Europe and other international declarations relating to ethnic diversity and the role of the police (4).





7.5  The Guidelines also identify six basic objectives for such training if the overall aim was to be achieved.  These (quoted verbatim from the Guidelines) are as follows:





To advance the knowledge and understanding of the police officer in the field of human relations.


To develop better communication skills, especially in the multi-cultural context.


To enhance the capacity of the police to provide a high quality of service to the public.


To respect all individuals, irrespective of their origins.


To strengthen the confidence of the police in fulfilling their functions in a multi-cultural society.


To improve police officers’ knowledge of the law and regulations relevant to immigrants and racial discrimination.





7.6  Whilst the above objectives should be addressed in training programmes for all police officers, more specific objectives need to be formulated according to the rank and role of the officer.  The training should be designed so that it is of clear practical benefit when carrying out the officer’s specific role, and so that it is developmental rather than repetitive in character.





 (c)  Content of Training





7.7  The Guidelines identify two main areas which should be covered by the content of training:  knowledge and understanding, and behaviour.





7.8  As regards ‘knowledge and understanding’, the following topics were identified as components of a “core curriculum” which should be incorporated into the overall training curriculum for all police officers in every European country:





history and present situation of ethnic minority communities


need for respect for value systems of different cultural groups


awareness of assumptions of dominant culture, and of ethnocentrism


role of police in society


concepts of prejudice and discrimination (personal and institutional)


nature and manifestations of racism and xenophobia


variety of minority responses to dominance





7.9  As regards behaviour, the skills and abilities required in dealing with matters concerning migrants and ethnic relations are for the most part the same as for good policing practice generally.  However, once again, the following were identified as essential components of a ‘core curriculum’:





effective communication in cross-cultural situations


management of violence and conflict


coping with fear and stress in difficult situations


skills and confidence to tackle discriminatory behaviour


positive professional standards required in multi-ethnic situations





7.10  The Guidelines also consider whether personal attitudes should be addressed as part of the content of police training.  Experience indicates that attitudes are best approached not in a direct or judgemental way, but through emphasis on professional standards, and on the need for self-awareness in order to ensure that personal attitudes do not obstruct professionalism.





(d)  Appropriate Training Methods





7.11  As regards appropriate methods for addressing ethnic issues in police training, the Guidelines emphasise the following points:





Different methods are likely to be appropriate for front-line officers, experienced supervisors and managers, and senior officers with policy responsibility.


Classroom methods should be varied, including not only lectures, but also role-plays, exercises, discussions, and video presentations.


Written and video materials should be developed.


Adequate time should be allowed for exploring issues which may be sensitive and controversial.


Those responsible for training police officers on these issues will themselves require specialist training.


Members of minority ethnic communities should be directly involved in both planning and delivering police training on ethnic issues.





(e)  Implementation





7.12  The Guidelines stress that plans to introduce training on these issues should be implemented carefully and effectively.  There must be commitment to introduce such training from senior police management, who need to ensure that adequate resources are available for the purpose.  It is important also that government authorities provide support.  Evaluation of the effectiveness of the training should be undertaken to ensure it is achieving its objectives.





7.13  Finally, Member States are urged to introduce such training before problems arise rather than waiting until pressure of events forces them to take action.   Individuals, whatever their ethnic origin, have the right to fair and equal treatment by the police.  Every Member State should therefore be proactive in ensuring that there is adequate training on matters concerning migrants and ethnic relations to assist police officers to carry out their role in a professional and non-discriminatory manner.








8. CONCLUDING REMARKS





8.1  Readers of this paper are asked to bear in mind that the Council of Europe report summarised above was not initially produced within a ‘human rights’ framework.  Therefore it does not make explicit reference to written human rights documentation, nor does it refer explicitly to human rights principles within its text.  





8.2   Nonetheless, as has already been emphasised, its recommendations are fully in accord with human rights principles, and can readily be implemented within the framework of a human rights training programme for the police.  This will be more appropriate in some countries than others, on account of the different approaches to police training adopted in different Member States.  Particular attention might be paid to the approach adopted in Sweden, where human rights and ethnic relations have been addressed jointly within a single programme (the DEFOIR project), details of which are provided within the ‘Practical Projects’ section of the Council of Europe report.





8.3  Finally, it must be emphasised that this paper has been written as an introduction to the practical guidance prepared by the Council of Europe on police training concerning migrants and ethnic and national minorities, and not as a substitute.  Far more detailed guidance and information are provided in the full report published by the Council of Europe than can be included here.  Readers are therefore strongly urged to obtain and read a copy of the full report, with its detailed guidelines and practical examples, rather than to rely on the necessarily brief summary set out above.
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