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Introduction

Ethnoracial discrimination is a complex phenomenon that occurs within a social ecology. That is to say that there are multiple causal factors that influence its reproduction at all levels of society. As such, solutions need to be tailored to the multiple sites where racism is reproduced and importantly where discrimination occurs. Within this paradigm finding solutions requires explicit recognition of context, a reflective approach that attributes the reproduction of racism to not only individual attributes, but also to institutions and environments. This paper argues that though they are one of a number of sites for interventions, institutional contexts are critical to addressing ethnoracial discrimination. 

Further, while locality is important, the nature of different institutions and their manifestations of discrimination are often contingent on the nature of the relationship between service provider and the public, evident in the commonality in the forms of discrimination manifested in institutions across regions and countries. This commonality extends not only to the nature of discrimination but also to policy and practices to counter discrimination in these settings and consistency in failures across jurisdictions. 

The paper will then examine a specific institutional setting, namely the police force to explore the nature of service provision in these sectors and the commonality of issues and responses between Victoria and other settings to argue the critical importance of addressing the specifics of particular institutions as part of a broader ecological approach to addressing ethno-racial discrimination.

Defining and Exploring Ethnoracial Discrimination

Racism can be broadly defined as the unequal distribution of power among ethnoracial groups resulting from attitudes, beliefs, behaviours, norms and practices within societies. The term ethnorace is used to capture notions of both ethnicity and race which in discourse and practice are highly interdependent (Paradies 2006).

Racism can occur at three conceptual levels (which overlap in practice): 

(i) internalised racism: the incorporation of ideologies within an individual’s world view which result in the unequal distribution of power across ethnoraces; 

(ii) interpersonal racism: racist interactions between people (i.e. the interactions between individuals which serve to increase power differentials between ethnoraces); and 

(iii) systemic/institutional racism: the production, control, and access to material, informational, and symbolic resources within society which serve to increase power differentials between ethnoraces (Paradies 2006 and Paradies & Williams in press).

Racism can be expressed through stereotypes (racist beliefs), prejudice (racist emotions/affect) or discrimination (racist behaviours and practices). Internalised racism can involve any of these three expressions of racism. However, while interpersonal and institutional racism are (in some cases) based on stereotypes and prejudice, its expression is only obvious through discrimination. As such, this paper will focus primarily on highlighting ethnoracial discrimination and the experience of discrimination in different contexts rather than ethnoracial stereotypes and prejudices.

The diverse nature of racism and ethnoracial discrimination drives the complexity of the subject matter itself, its manifestation, evidence and determinants. As noted by Hollinsworth (1998), ethnoracial discrimination and its manifestation are fluid, being defined and intimately embedded in the historical and contemporary context. It is both the social (discourse/institutional processes) and cognitive (stereotyping) that reproduce ethnoracial discrimination (Van Dijk 1989). It should be noted that these two sites for discrimination are necessarily interdependent and as such are equally important sites for intervention. 

While cognitive change programs are a critical component of any anti-racism agenda, as noted by Bhavnani et al. 2005, ‘the idea that intercultural understanding under the concept of community cohesion is the sole answer to related problems of stereotyping, poverty and racism…is very much open to question’. (Bhavnani et al., 2005:130). 

Recognising that creating community cohesion and dispelling local mythology is but one significant component for addressing racism and disadvantage, any holistic approach to addressing racism and discrimination needs to explicitly consider structural/institutional change programs and policies.

Social and Institutional Practice

As noted by Bhavnani et al. et al. 2005, ethnoracial discrimination is a social phenomenon reproduced through social and institutional practices and discourse and as such is multidimensional, context specific and changing. Ethnoracial discrimination is created and situated within current ideologies and structures. The ways in which it is reproduced is related to the nature of political and economic change in society and as such racist exclusion and exploitation has been differently expressed in different times and places. 

As noted above, social practice and cognitive processing are not mutually exclusive but rather form an interdependent relationship whereby these determinants can be either mutually reinforcing or provide counter positions when informing actions and decision making. It is for this reason that an understanding of context becomes critical in establishing policies and projects to counter ethnoracial discrimination and its impacts.

Consistent with this approach, this paper adopts a conceptual framework for addressing ethnoracial discrimination based on human and social ecological approaches derived from systems theory principles. More particularly, the approach adopted explicitly relates to those principles outlined in Stokols’ (1992) social ecological theoretical framework developed for community health programs. The key principles articulated in this approach include recognition that multiple factors and levels of the physical and social environment are integral to sociological analysis, scale and complexity are determined by objective and subjective qualities, and that interdependence and dynamism are inherent to the social phenomena.
At the simplest level, the adoption of these principles explicitly assumes that that ethnoracial discrimination can be understood to impact on both the cognitive and the social realms mediated by context including;
· Individual psychological factors and experiences including; educational level, personal psychology, age, family values, experiences and personal and political beliefs and employment status. 

· Community level/institutional factors such as the social environment (isolation and integration within broader society, degree of global interaction), the local historical context (attitudes of the majority ethnoracial members), leadership/political climate within the local community/institution, historical and contemporary contact/proportional representation of different ethnoracial group members, employment levels and types, and average incomes.

· State, National and Global environment including legislative frameworks, the media and the political landscape. 

The implication of this approach is that any preventative, remedial or supportive program or policy to deal with ethnoracial discrimination and disadvantage and their consequences will necessarily require both behavioural and social/institutional responses across these three domains, together with explicit consideration of context. What is explored in the rest of this paper is the nature of institutional discrimination as a critical component of broader discrimination strategies.

Institutional Ethnno-Racial Discrimination
In the UK the Macpherson Report (1999) defined institutional racism as:

The collective failure of an organisation to provide an appropriate and professional service to people because of their colour, culture or ethnic origin. It can be seen or detected in processes, attitudes behaviour which amount to discrimination through unwitting prejudice, ignorance, thoughtlessness and racist stereotyping which disadvantage minority ethnic people. (p.28)

This definition can be further elaborated to include not only external service provision but also those internal practices that negatively impact on hiring and/or the working conditions and environment of ethnic peoples. It should be noted that this paper will assume that institutional prejudice does not always have to be ‘unwitting’ and can, in fact be intentional or conscious, whether premised on racist ideology, nationalistic sentiment or belief in the cultural hegemony of Anglo-Saxon custom.

Bhavani et al., (2005) further argue that a focus on changing processes and policy alone, in the context of new public management approaches with their emphasis on symbolic, bureaucratic outcomes (e.g number of individuals from ethnic minorities employed), fails to address the underlying causes of racism within institutions, which need to be concurrently addressed to truly mitigate against behaviours and practices that discriminate. What becomes clear from the literature is that addressing institutional racism alone, while reinforcing of anti-racism policies and necessary in combating nationalist sentiment is not sufficient in and of itself. These types of approaches must be complemented by other macro and micro policies and programs that encourage cognitive change in individual behaviours. 

The following section examines the police force as a potential site for institutional discrimination, examining some of the key issues identified within the sector in Australia and in Victoria and comparing these issues with those presented by this sector internationally, to make an argument for the importance of adopting an institutional approach in any broader anti-discrimination strategy.

Police

According to a recent study in Victoria, Forrest et.al (2007), found that those from Non English Speaking Backgrounds were more than three times more likely to experience intolerance and discrimination in Policing than those born in Australia. One in 39 Victorians from Non English Speaking Background often experience intolerance and discrimination within policing environments. Further, in a highly integrated local area in Victoria with a high proportion of newly arrived immigrants from the Horn of Africa, the local Community Legal Centre has lodged more than 18 complaints about brutality, harassment, racism and racial profiling with the Office of Police Integrity on behalf of young refugees over a period of 18 months. The Legal Centre claimed that these instances of excessive force, brutality and racism were perceived as not just one off events, but rather as symptomatic of police culture and management failure (Hopkins 2007). They noted that the legal service is still receiving serious reports of police brutality in Victoria. It was highlighted by Hopkins (2007) that comments made by Police to clients suggests that their role was viewed within the broader vision of border control. This is particularly disturbing and seems to provide clear links between political discourse and perceptions of the professional role.

A further issue with respect to the police and the community was highlighted in a recent survey of 88 young refugees, (85% of which were from Africa), of whom 49% had been stopped and questioned by police within the first or second year of the study. Racial profiling, amongst a number of other practices typically includes racial disparity in police stop and search practices (Wortly 2003). This pattern of criminal surveillance of individuals from other minority ethno-racial backgrounds though contested, is consistent with a number of findings from England, the United States and Canada (Wortley 2003, Bowling et. al. 2002, Engel et al. 2002).
Contemporary claims of profiling of certain ethnic communities and more broadly racial discrimination by the Police is evidenced across a number of Anglo Western countries. A recent survey of 1,522 of Black, Chinese and White respondents in Toronto, Canada (Wortley 2007), found that a significant majority believed that the police treat Black people worse than white people. In the UK, recent publications highlight that not only are there perceptions amongst black youth that police officers are motivated to a greater or lesser extent by racism (Wilson and Rees 2006) but also that officers from the Black Police Association believe that racism and discrimination within the police force still exists though much of it is covert rather than overt (Holdaway and O’Neill 2007). Further it was noted by HREOC (2007) in their report on dialogues between Muslim communities and law enforcement agencies that a number of participants in consultations throughout Victoria and NSW thought that they would be treated differently by the police because of their race and religion. It was noted that this perception was based on; personal experiences, reports from friends and family about police experiences, misinformation about police, negative comments made by politicians and other leaders which are equated with attitudes of those in authority including the police and understandings of police policies. What is clear from the various reports and surveys is that there is an ongoing perception of ethno racial discrimination within the police force in Victoria and in other cities in Anglo-Western countries. 

Responses

Despite the above issues, Victoria has been at the forefront in Australia in addressing racism in the police force and encouraging greater and better relations between the police and minority communities. Victoria was the first State to reduce racial descriptors from 14 to 4, removing ‘Middle Eastern’ as a descriptor. Further it was the first State to introduce a Multicultural Advisory Unit as part of its Operations Unit using bilingual sworn and unsworn staff to advise police on multicultural issues and provide cross-cultural training for police members. In addition the unit provides information on the role of police to Victorians from culturally and linguistically diverse backgrounds. In 1985 it also established the Police and Community Multicultural Advisory Committee which is a joint committee between Victoria Police and the State Government’s advisory group, the Victorian Multicultural Commission. Its membership is drawn from relevant sections of Victoria Police and Victoria’s culturally and linguistically diverse communities. PACMAC facilitates consultations between police and members of relevant communities in selected locations across Victoria. More recently the Victorian Police Force introduced Regional Multicultural Liaison Units, based in the 5 regions of Victoria Police. These units liaise with various community and religious leaders within their region to establish mutual trust and open up communication between the police and the culturally and linguistically diverse communities in their region. 

In addition to the Multicultural program, the Office of Police Integrity was established in November 2004 to ensure that police corruption and serious misconduct is detected, investigated and prevented. Further, under the recent introduction of the New Charter of Human Rights and Responsibilities for the public service, the police must explicitly take into account the human rights of the citizens of Victoria in its programs, policies and services. The office of Police Integrity provides a formal complaints process that is available to members of the public. To facilitate access to those from CALD backgrounds OPI provides full access to translation services and an ability to submit a complaint in any language. This, however, does not guarantee that migrants will either be aware of the complaints process or feel safe enough to make the complaint (HREOC 2003). 
The ability of officers to speak the language of local CALD communities could significantly improve relations and communications between the police and their communities. The Victorian public service provides an allowance to bilingual VPS staff who use a language other than English in their day-to-day work with the Victorian public though the numbers of police officers on the ground who are proficient in the language of their local community is uncertain. The allowance has been in operation since 1996, and provides funding for individuals to undertake the tests provided by the national Accreditation Authority for Translators and Interpreters accreditation. The Victoria Police Multicultural Advisory Unit has also initiated Language Specific Neighbourhood Watch Projects for certain targeted CALD communities, while also working with the Victorian Multicultural Commission and the Victorian School of Languages to train police in specific cultures and languages (notably a cert II in Vietnamese language course in 2005). 

Further research is also currently being undertaken examining issues around CALD communities undertaking policing as a career. This research is in addition to a 2006 census of all Victorian police staff which is part of the Victoria Police Diversity Strategy which includes attraction and retention initiatives to produce sustained growth in the diversity of its workforce. 

Similar approaches to cultural diversity have been undertaken in NSW (Chan 1997), the UK (Bhavnani et al. 2005) and Canada (Wortley 2007). In the UK there has been an emphasis on training, ethnic monitoring and recruitment (Bhavnani) and the establishment of minority police associations (Holdaway and O’Neil 2007). In Canada a suite of programs similar to those in Victoria and NSW including anti racism training, minority hiring and promotion initiatives and community outreach officers, programs and committees have been established and in place for over 11 years (Wortley 2007). 

Efficacy of these Approaches

While these approaches highlight a strategic focus on encouraging positive relations between the Police and CALD communities, perceptions of ethnoracial discrimination in the Victorian and other contexts remains. In Canada perceptions of ethnoracial bias persist despite the significant initiatives that have been in place for over a decade (Wortley 2007). Similarly, despite the Inquiry into the Death of Stephen Lawrence in the UK where Institutional racism within the police was identified and consequent ethnic monitoring and training systemically implemented there has been ‘no evidence that [these] interventions benefitted the community, since they [have] experienced no difference to the Stop and Search procedures…[which] continues to disproportionately affect racialised groups…and focus groups of minorities [still] felt stereotyped, particularly if they were in an ethnicised area (Bhavnani 2005: 106). Similarly in NSW Chan (1997) found that despite clear strategic leadership and the implementation of community outreach programs in NSW, little cultural change occurred within the police force resulting directly from these top down approach. 

Explanations

Despite significant efforts with respect to increased community engagement, affirmative action policies and cross cultural training for police the ongoing perception that police racism and conflict between ethnic communities still exists. This is noted to be prevalent in areas with high concentrations of ethnic communities and in particular those with new and emerging communities, suggesting that there is a degree of issues consequent to the ‘on the ground environment’. 
The explanation for this phenomenon may be attributable to the nature of the work undertaken by police. The nature of the police force and more particularly, the work of general duty police is of a specific nature which distinguishes the police force from other institutional structures. Most particularly, operational police have a significant focus on petty crime and the maintenance of order with white collar crime predominantly being relegated to specialist units that act largely removed from local branches. The risk and danger attributed to policing petty crime and maintaining order, is argued to induce role related anxiety which, according to cultural theories (Schein 1985) provokes anxiety avoidance behaviours, resulting in negative and defensive responses to the challenges presented by their work (Chan, 1997). In this context, simple systems of cognition are adopted to process multiple stimuli which can be largely unquestioned further resulting in overt suspicion (whether valid or not) and type casting. 
As highlighted by Chan (1997) these factors are significant in shaping both culture and individual behaviours within the police force. In the instance of the police force, the contemporary conditions in the field reinforce what was viewed by HREOC as the continuation of historical policing roles in Colonial Australia. 
As noted by HREOC (2001) 

Essentially, the link between....policing and racist violence is one of structural racism. It draws its legitimacy from the conditions of colonialism and the history of the role of police as an instrument in the maintenance of colonial relations (HREOC 1991:91). 

This conclusion is supported by modern conflict theories which suggest that police ultimately serve the interests of the dominant group within a society (Collins 1975). Research undertaken within the Australian context (Chan 1996) however, recognises that both Commonwealth and States have adopted policy measures that indicate a clear recognition and willingness to address these issues. The nature of the work itself, however, and the chasm between policy and practice reinforced by the immediacy of the work “on the ground” may be responsible for policy failure resulting from “top down” efforts to address these issues. 

This finding is confirmed by research undertaken by Wortley and Homel (1995) that found from surveys of 419 new police recruits pre and post training (which included a training curriculum which contained specific courses in aboriginal culture and a year in the field) that the training did not reduce (nor increase) prejudice however, the experience in the field, did. Further, they found that this increase in prejudice also increased in relation to the size of the aboriginal population beyond a certain threshold level. These findings appear to support the notion that police prejudice has a significant experiential component, implying that the immediacy of the work and the local realities of the police environment are likely to have a significant impact potentially counteracting formal training and top down anti-racism policies. 

The task environment alone however, cannot fully explain police behaviours which are believed to be complex and impacted by a number of variables. Chan (1997) found in an examination of attitudes of the NSW Police to indigenous and ethnic communities in 1991 that attitudes are a complex product of the field and habitus (cultural norms) of the officers. In her extensive study of the NSW Police Force during a process of significant structural change she argued that traditional models that view police attitudes towards ethnicity as homogenous and culturally static were too simplistic. Her research highlighted that the view that police recruits would ultimately be captured, particularly in high ethnic concentrations by an authoritarian hierarchical system determined by its historical role in the maintenance of white anglo privilege was not supported. In fact a number of variables including localised operational culture, axiomatic paradigms, (strategic changes introduced from the leadership with respect to the functions and objectives of the organisation), and the field (external influences particularly community and political attitudes, regulatory changes etc.) all influence the police recruit in their attitudes towards ethnic minorities. The research highlighted that police recruits were not passive recipients of an unchanging police culture pre-determined by function and history. 

The following is a summary of the findings of the Chan study. It provides a useful case study on the efficacy of various reforms in changing police attitudes and behaviours towards ethnic communities.

Case Study: NSW Police Force

Chan (1997) undertook a study of police attitudes and practices based on a survey of police officers by means of questionnaire, semi structured interviews with key informants; and a content analysis of official documents over a period where the Police Force in NSW was undergoing significant change as a result of the reforms introduced by the new Police Commissioner, with a strong focus on community policing. The study provides an interesting example of the efficacy of top down approaches focussed on changing culture and attitudes to minority communities in a large institution.

The significant reforms instigated included strategic planning focussed on redefining the functions and objectives of the police force, more particularly, the introduction of preventative rather than reactive policing and ‘community based models’. The latter was achieved by decentralisation, merit based promotion, redesign of training and education programs, the appointment of client consultants, targets for ethnic recruitment, ethnic community liaison officers, the introduction of beat policing (foot rather than vehicle patrol), community consultation forums, and the development of a number of community crime prevention programs. 

The key findings of the report were that the essentially top down methods of implementing reforms were inherently problematic (Chan, 1997: 154). The rules were changed before the organisation as a whole could understand the philosophical justifications. Further while an overwhelming majority of police officers surveyed agreed with the principles of the strategy there was an absence of any centralised system for collecting data or monitoring the success of the programs. What was highlighted was that externally imposed change is often resisted by the organisation so that change is simply a paper exercise or limited to damage control. 

The research reinforced that while the police are accountable under legislation, there is significant area for discretion and autonomy in the nature of patrol work (Hopkins 2007, Chan 1997). Significant change in the culture of the organisation was only evidenced after two major scandals reported in the media which had elicited a strong media and public backlash. Police responded with a proactive rather than defensive responses and for the first time, rank and file officers openly condemned the behaviour.

Chan (1997) argued that the media and the public in this instance provided an accountability mechanism that allowed for public scrutiny of the discretionary work of the police. In this instance ‘the media had succeeded in securing accountability where the hierarchical structure, the audit systems, the Ombudsman, the courts, the managerial techniques, and the democratic process had failed’ (Chan 1997: 183). It is noted that the medias role as an agent of reform lies in the power of public discourse of deviance and control that they help generate…contribut[ing] to the sense of urgency regarding the need for action to combat such corrupt or unjust practices (Chan 1997:184). 
The findings of Chan (1997) highlight cultural resistance to change from top down approaches. Chan proposed that changing culture requires concurrent structural/field changes, such as the use of administrative tribunals, civil and criminal law sanctions, democratic control of policing and audit based monitoring of police conduct. While top down approaches can provide leadership and reframe philosophical positions, at the operational level external accountability reinforces notions of community expectations around behaviours. 

The solutions therefore require ongoing work around facilitating relevant programs that address the immediacy of the work. Broad recruitment and training programs, strategic plans and community consultation on their own may not be effective. 

Approaches such as; 

· career trajectories for ethnic minority staff to ensure embeddedness and voice within the organisation, 

· mainstreaming of diversity in the force, 

· ensuring strong ties between community liaison officers and operational police (or indeed recruiting operational police to undertake both roles), 

· reinforcement of what discrimination is and that it does occur, 

· providing mentors particularly in areas of high ethnic concentration, 

· ensuring that representatives of communities are, in fact representatives of the marginalised, and,

·  that community consultation is provided in a safe space, 

are some basic approaches that could be considered. 

More broadly, the implications of the Chan study and findings both in Victoria and elsewhere is that despite significant work, the immediacy of police work itself and the on the ground nature of police contact with the public needs to drive strategies to address discrimination and change perceptions of discrimination within the institution. This particular characteristic of police work explains why generic anti-racism/anti-ethnoracial discrimination programs driven by top down approaches, while a necessary condition for change are not in and of themselves sufficient. Adopting an institutional approach that focuses on the nature of service delivery is the challenge for institutional specific strategies that must be undertaken as part of a broader suite of programs at various levels within the societal domain. 

Conclusion

Policies and practices designed to address differential outcomes for specific ethnic communities continue to fail to address inequalities and perceived discrimination within different institutional settings. Broad based anti-discrimination legislation and diversity strategies simply cannot appropriately address the systemic inequities that are present in any particular institutional settings. As such a critical reflection on the nature of the institution and its practices and the forms of discrimination within these settings will be the only way that the inequalities caused by real or perceived discrimination can begin to be appropriately addressed. 
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