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Abstract: Snce the mid-1980s, the Dutch government has placed increasing
emphasis on crimeprevention to curb the rising crime rate. New local, regional
and national projects have been Implemented. Some significant develop-
ments In terms of processes and outcomes of the crime prevention efforts are
reviewed. Four examples of successful projects are discussed (prevention of
shopping center deterioration, truancy prevention, reversal of neighborhood
decay and use of surveillance officers In public transport). Meta-analysls of
the project evaluations and additional Information underline the advantages
of prevention, but point also to some limitations of prevention as well as of
the evaluation studies. Discussion is on some of the factors that will likely
Influence the possibilities for further growth, given the ingtitutionalization of
the preventive approach within Dutch criminal policy.

INTRODUCTION

In most industrialized countries the numbers of inter personal crimes
have doubled every 12 to 14 years (Waller, 1991). The Netherlands has not
been exempt from thisincrease. In 1965. police registered 1,362 offenses
per 100.000 inhabitants. In 1985. thisfigure had increased to 7,473. and
thefigurefor 1991 was 7.747 per 100.000 inhabitants. Until thebeginning
of the 1980s, the public and the government were essentially happy with
this state of criminal affairs, compared to foreign countries, thecrimerate
was still low and most people approved of the low-key approach adapted
to the problem. The death penalty is excluded by the Dutch Constitution,
and the prison population was (and is) one of the smallest in the world.
(In 1990. the rate of imprisonment was less than 10% of the American
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rate; 40 as compared to 426 per 100,000 of the population.) Public and
political discussion in the 1980s was concentrated on decriminalizing
some aspects of abortion, squatting, euthanasia, drug use and homosex-
ual relations.

More recently, crime has become a noticeable burden, and the situa-
tion is becoming less acceptable to the public. This is not surprising:
Repeated theft of on€'s bicycle or car radio in a short space of time makes
anybody less tolerant. In addition, the probability that the police will
recover stolen property hasbecomevery low, asevidenced by the clearance
rate, which declined from 51% in 1965 to 24% in 1985. For those people,
especially crimlnologists, who thought that the rising crime figures might
be due to improved reporting and recording of crime, results of the first
I nternational Crime Survey (Van Dijk et al., 1990) were quite a blow. The
Netherlands appeared to have developed into a highly criminal country,
though it must be noted that the enor mous amount of bicycle theft partly
explains this ranking, and that serious crimes like murder, rape, kidnap-
ping, and organized crime were not included in the survey. (The murder
rate, for example, is still low in the Netherlands, about 1 per 100.000 of
the population. In the U.S., the number of murders and non-negligent
manslaughter s over theyear 1989 was about 9 per 100.000.) Nevertheless,
the conclusion was that crime now deserved new attention.

The combination of rising crime and a generally non-punitive attitude
posed a particular problem for policymakers. Something had to be done,
but simply employing more police and building many more prisons seemed
both unacceptable and ineffective. Also, general social reform and reha-
bilitation had lost much of its credibility (Young. 1988). In responseto this
dilemma, there was a shift toward an approach that was under developed
and underused for along time: crime prevention.

A SHORT HISTORY OF DUTCH CRIME PREVENTION

The first evidence of this change of policy was that the police force set
up a National Prevention Bureau in 1979, even though police prevention
efforts remained little more than marginal (Horn. 1990). Far more import-
ant was the establishment in 1983 of a committee of experts (the Roethof
committee) to reassess crime control policies. The committee recom-
mended a strengthening of the national government's commitment to
crime prevention, the involvement of private citizens and businesses, and
the encouragement of interagency cooperation at the local level.
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As a follow-up to these recommendations, an I nter departmental Com-
mittee for Social Crime Prevention was set up in 1985. Its responsibility
was to administer afund of U.S. $27 million to subsidize promising local
authority crime prevention projects over fiveyears. Crime prevention was
given a broader meaning: The former exclusive orientation to (pre)ddin-
guents was now amplified to include victims and situational factors. The
new buzz words were: target hardening, crime prevention through envi-
ronmental design, defensible space and opportunity reduction (Newman.
1972; Mayhew et al.. 1976; Brantingham and Brantingham. 1981; Kube.
1986). Also, new emphasis was given to less formal social control within
the community, e.g., by means of neighborhood watch, caretakers in
building estates and sur veillance by security firms (Hope and Shaw, 1988).

At the local level, primary responsibility for crime prevention was
placed in the hands of the mayor, the head of the local police and the
public prosecutor. Many of the larger municipalities set up crime preven-
tion committees, comprising the aldermen responsible for youths and
officials from the departments of town planning, education, and transpor -
tation.

Apart from new national initiatives like the distribution of a new
quarterly journal on crime prevention, the development and supply of
teaching packages about crime prevention, and the institution of a docu-
mentation center within the Ministry of Justice, the Interdepartmental
Committee helped to fund about 200 local projects. In most cases these
projects were co-funded by local means or by other ministries. For
example, the Ministry of Wefare. Health and Culture launched some 25
local projects aimed at the social integration of high-risk groups, using
street-corner workers to draw youngsters into meaningful recreational
activities, education and wor k. Additional projects were geared to young-
ster sbhelongingto ethnic minorities, and special wor k projects wer e started
for permanently unemployed youngsters.

Vandalism was targeted by about 40% of the projects, a common
element of which were special school courses for children. Many of the
remai'ning projects were targeted at shoplifting and theft of bicycles (e.g.,
by the provision of bicycle sheds manned by unemployed persons). In
many cities, urban renewal programs and neighborhood watch schemes
wer e supported. Many of the projects also assisted in the implementation
of community service orders.
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FOUR CASES OF SUCCESSFUL PREVENTI ON

In order to give a more concr eteidea of what wasdonein practice, four
successful situationally oriented projects will be described here. They
concern public transport, schools, public housing and shopping centers.

SurveillanceOfficersin Public Transport

In the early 1980s, the Dutch public transport system began to
experience a steep rise in the number of fare dodgers. At the same time,
vandalism and aggressive behavior also increased sharply. To curb these
phenomena, a new kind of official was introduced on tramways and the
underground system: the VIC (the acronym in Dutch for Security, Infor-
mation and Surveillance). The entry system for buses was also modified
so that riders had no alternative but to pass the bus driver and present a
ticket. The system was introduced in the cities of Amsterdam, Rotterdam
and the Hague.

Theevaluation study (Van Andel. 1989) showed that the per centage of
fare dodger s (passenger swithout avalid ticket or no ticket at all) fel in all
three cities after the introduction of the 1,300 VICs and the change in
boar ding procedure. The case of Amsterdam isillustrative (see Table 1).

Tablel: Percentage of Fare Dodgers in Amsterdam Public
Transport Before and After Introduction of
Surveillance Officers

. rERcEN

)

Before Alter
Amsterdam tram 18 9
Amsterdam metro 24 7
Amsterdam bus 9 2

- The number of attacks and incidents of verbal abuse of drivers and
conductors also decreased during the project. In addition, repair crews,
passenger s and staff all agreed that the introduction of VICs had stopped
the upward trend in vandalism.

The VIC project created approximately 1.200 new jobs, which had the
additional social benefit of reducing unemployment. Many of these jobs
wer e given to disadvantaged groups in the labor market, such as young
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people, women and individuals from ethnic minority groups with a low
level of education.

Exceptionally, financial costs and benefits could be calculated fairly
accur ately for this project. The extra revenues from former fare dodgers
are estimated at between U.S. $7 and 8.5 million. The increased number
of fines imposed by the VICs generated about U.S. $0.7 million per year.
Reduction of costs associated with vandalism is estimated at U.S. $1
million. Savings on unemployment benefits amount to U.S. $14 million
per year, although this sum is not a direct profit for the public transport
system. Even though the total profit of about U.S. $23 million was
exceeded by the costs of deploying the VICs (U.S. $29 million), the
difference can be seen as an investment in more intangible goals: the
reduction of petty crime, a reduction of fear of crime and the promotion
of the use of public transport.

Schools: The Truancy Project

Truancy was chosen as a target of crime prevention for two reasons.
First, truancy as such is a form of deviance deserving attention. Second,
it is a well-established research finding that school failure, truancy and
dropping out of school are strongly related to delinquent behavior (e.g..
Rutter. 1979; Junger-Taset al.. 1985). Further, spottingtruants gives an
opportunity to reach pre-delinquents and young delinquents in an unob-
trusive, non-stigmatizing way.

In this particular project (Mutsaers. 1990). three schools providing
vocational instruction wer e selected, astherewererelatively many truants
and dropouts in these schools. The first measure introduced was a
computerized truancy registration system. Using this system, parents
wer e called the same morning or afternoon to report the absence of their
child. This was supposed to work in a preventive way for occasional
truants, for whom the lack of controls by school or parents was too
inviting. A second measure was the appointment of a school counselor
who was responsible for the monitoring of truancy, disciplinary problems
and imminent dropping out of school. The counselor discussed the
youngstersat risk with the teacher sand advised them on handling. A third
measur e was to make available a special class for truants, managed by a
remedial teacher and a teacher of technical skills. The special program
offered in this class was for a maximum of three months, in order to make
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re-entry into the regular curriculum as smooth as possible. The effect on
truancy can be seen in Table 2.

Table 2: Average Number of Hours of Truancy
Per Student Per Week

Measures partly lntroduoed T 0.7 .
_ (March-June]

All measuresoperatlonal - 05
(September-December)

Much of the reduction in truancy followed soon after the introduction
of the registration-and-warning scheme. Opportunity reduction by a
simpleincrease in supervision and control appeared to be successful. For
many of the truants, more regular attendance also helped to strengthen
the bond between school and pupils.

Public Housing: A Neighborhood Pr oj ect

In common with the situation in other countries such as England
(Bottoms and Wiles. 1086) and the U.S. (Skogan 1986). some of the
subsidized, low-rent housing in Dutch cities, much of it in high-rise
buildings, is plagued with problems. Managers (and residents) on these
estates contend with decay, poor quality of construction and materials,
poverty, rent arrears and crime. The preventive approach chosen in
tackling crime was a mixture of target hardening and environmental
redesign, as well as enhancement of social supervision. For example, the
project in Ddft (Elsinga. 1990) consisted of the following measur es:

(1) New recreational facilities for youngster s were arranged to be co-

ordinated by a streetcorner worker.

(2) Seven caretakers were appointed to intensify supervision, give in-

formation, issue warnings and keep the buildings clean.

(3) By redesigning the whole area, surveillance of parks and streets

was improved, buildings were made more vandalism-pr oof, and en-

trances of the buildings were made less accessible.
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(4) Units that had formerly accommodated lar ge families were rede-

signed for one- and two-person families in order to decrease the dis-

proportionate number of youngsters in the neighborhood.

(5 No plans wer e executed without consultation of the residents.

The project began in 1985, and the measur es wer e introduced succes-
sively, somewithin ashort time span (e.g., caretakers), someover aperiod
of years (e.g., redesign). All the measures were highly successful. The
appear ance of the buildings has been restored to a very acceptable level;
residents, municipal authorities, and the estate management work to-
gether in acoordinated way: and the caretakersareableto maintain order
and cleanliness. In short, all parties involved are happy with the result,
and, moreover, levels of crime have decreased substantially (see Table 3).

Table 3: Number of Offenses Reported Per 100 Housing Units

in Total Neighborhood
1985 (start of project) 33 74
1986 35 50
1987 35 32
1988 31 36

Nevertheless, ther e wer e also some unexpected costs of the project. The
one- and two-person families did not integrate well with the existing
population of the estate. Most of these new residents see their homes as
temporary and have little interest in the neighborhood, and their some-
what different lifestyles giveriseto complaints by the original inhabitants.
A further problem is that while caretakers are well accepted, some
residents are unable or unwilling to pay for their share of the work the
caretakersdo. Finally, theresidents play little part in keepingthebuilding
clean. Cleaning up litter and other pollution is seen as the responsibility
of the caretaker, not of the residents themselves (Elsinga, 1990).

Despite these costs, the project was seen as highly successful. As a
consequence, the Ministry of Justice is contributing for a period of three
years to the cost of employing 150 caretakers in local municipality
high-rise flats experiencing serious social problems. These caretakers
spend on average 3% of their time on cleaning, 25% on general surveil-
lance, 20% on dealing with tenants and 20% on repair work. In the
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maj ority of the cases, part of the costsof employingthe car etakersisborne
by the tenants.

From the overall evaluation of this policy (Hesseling. 1002) it can be
concluded that employment of caretakers helps to reduce such problems
aslitter, vandalism, rowdyism, drug-related disor derliness. and theft from
basements and mailboxes. This is reflected in the greater number of
residents satisfied with the cleanliness of the estate, and in the social
behavior of others. Though there has been no effect on the more serious
forms of crime, such as residential burglary or violence, more residents
are satisfied with the safety on the estates.

Retail Stores. A Utrecht Shopping Center

In order to deal with persistent problems of theft, vandalism and
burglary in a shopping center in Utrecht, a comprehensive crime preven-
tion project was introduced (Colder, 1988), consisting of the following
measur es:

(1) Provision of instruction for personnel and manager s of shops con-

cer ning shoplifting.

(2) Appointment of two security officers for the dual purpose of

being consulted by, and giving assistance to. public and retailers.

(3) Installation of an electronic alarm system for retailers, enabling

them to warn both one other and the security officers.

(4) A press and publicity campaign in support of the project.

(5) "Alternative' penalties for vandals, and special court sessions for

shoplifters.

Table 4: Total Financial L osses Because of Crime Before and
After Introduction of Crime Prevention Measures in Two
Shopping Centers

' Offenses Before Prevention After Preventlon
Burglary 192 130
Vandalism 57 26
Shoplifting 91 63

As can be seen from Table 4, the total costs suffered by retailers as a
result of crime dropped considerably. Victim surveys amongthe shopping
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public Indicated that crimes against the public had also been reduced by
50% (Colder. 1988).

From an economic point of view the project seems to have been
profitable for the retailers, as the savings produced by the crime preven-
tion measureweregreater than the costs of thetwo security officers. When
the government grant came to an end, the retailers association decided
to continue funding the project. As in the case of the Delft housing estate
project, the project in Utrecht has led to government support for similar
proj ects acr oss the country.

EVALUATION OF THE PREVENTION PROJECTS

For all projects subsidized by the Ministry of Justice, evaluation is a
requirement. The four examples described above amply fulfilled the re-
quirement, but thishas not usually been the case. I n one meta-evaluation,
only 31 evaluation reports from over 200 were considered adequate for
Inclusion, the majority providing only descriptions of the implementation
of projects, or producingindecisive or unreliable crimefigures (Polder and
Van Vlaardingen. 1992). While disappointing that about 10% of all subsi-
dies was devoted to research, this is not an uncommon result. For
example, in reviewing evaluations of the effects of North American neigh-
borhood pr oj ects. Rosenbaum (1988) concludes. " Theprimary reason why
we do not know what wor ks in community crime prevention. Isthequality
of the evaluation research.”

Despite the disappointing quality of many evaluations, the Dutch
meta-evaluation concluded that preventive measur es can be very effective
(Polder and Van Vlaardingen, 1992), and that success isrelated to three
factors. First, the preventive effort needs to be strong and intensive (one
camerain alarge shopping center will have no measur able effect). Second,
the more serious the crime problem, the more difficult it is to get results
with prevention (the behavior of people with a history of serious crimes is
not easily changed by simple preventive measures). Third, increasingthe
perceived effort needed to commit the crime and the perceived likelihood
of punishment seems to be a necessary element in successful projects.
Examples of the third criterion include reduced accessibility, neighbor-
hood watch and target hardening, combined with a sufficiently high
probability of receiving some informal or formal sanction. The absence of
this condition, for example, in projects that supplied only infor mation or
just extra facilities to youngster s-at-risk (graffiti zones, leisure centers.
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assistance of wedfare workers), nearly always produced negligible im-
provements.

Although these conclusions are similar to those of one other meta-eval-
uation (Poyner. 1991). some limitations should be noted. First, even in the
research studies selected, in most cases a combination of preventive
measur es was applied. This means that an exact determination of the
effects of specific measur es was impossible. This points to a basic conflict
of inter est between resear chersand practitioners. Evaluation researchers
need clear -cut and specific measur es, applied in a consistent way for some
period of time. Practitioners, on the other hand, want a combination of
measur es to heighten the chance of overall success, and are inclined to
changepoliciesif unforeseen problemsarise. Theresult isgenerally hostile
to the most effective elements. L ess effective, neutral and negative effects
of other elements reduce the effectiveness of the best elements.

Another limitation concerns the "dark number” of successful mea-
sures—successes that did not reach the stage of an evaluation. Crime
prevention measures, particularly of the situational kind, are often so
inconspicuous that the measur es and results are taken for granted, and
no detailed research is involved. An example is provided by the problem
of high-school studentsin a Dutch town who wer e responsible for annoy-
ance, incivilities and petty crime during mid-day breaks in school hours.
As there were several different schools close to one another, large groups
of pupils were filling the streets: starting fist-fights with each other;
scattering Utter; shoplifting in a near by shopping center: and vandalizing
telephone kiosks, public benches, and fixtures in the park. Intensified
police presence merely added to the excitement of the situation.

During talks involving shopkeepers, school principals, the police and
municipal officials, a range of measur es were proposed such as: creating
ablacklist of core offenders, imposing heavier penalties on those arrested;
closing down the shops during the mid-day breaks;, and conducting a
survey of the students to get a clearer picture of their motives, social
backgrounds, attitudestoward school, etc. Beforethe plans could develop
into a full-blown project, with the full complement of working groups,
steering group, project coordinator and so forth, the school principals
made a unilateral decision. They changed their class schedules so that
break times for the different schools no longer coincided. The problems
disappear ed within ashort time. All further plans wer e postponed, and no
r esear ch was conducted.
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In the same way, a host of similar, relatively modest, but effective
situational changes can be cited. The obligation for moped drivers and
cycliststo wear safety helmets unexpectedly reduced the number of moped
and cyclethefts, since many thieves appar ently do not come prepared with
ahelmet in hand (Mayhew et al., 1989; Walker, 1992). Record albums and
CD cartons have been found to be far less vulnerable to theft when
displayed without their contents. The provision of special public transport
for those visiting rural disco-centers has been found to reduce drunken
driving, incivilities and other problems around these establishments
(Etman, 1990).

In sum, the Dutch research provides strong evidence that situational
crime prevention has excellent potential to provide a mor e effective answer
to present and future crime problems. Further convincing support for this
position can be found in the international selection of 22 successful case
studies collected by Clarke (1992).

AFTER THE EXPERIMENTS: INSTITUTIONALIZATION

After five years of experimentation in crime prevention stimulated by
the Interdepartmental Committee for Social Crime Prevention, theresults
in the Netherlands were seen to be sufficiently encouraging to continue
the efforts. In 1989, a Directorate for Crime Prevention was established
within the Ministry of Justice. Thisdepartment issmall, comprising about
20 persons, but is on the same bureaucratic level as other director ates for
prisons, the police and immigration. With a permanent budget of about
U.S. $12 million, it has four main responsibilities:

(1) Promoting crime prevention by municipalities and

business.

(2) Supporting police-based crime prevention.

(3) Coordinating victim policies.

(4 Regulating the private security industry.

Some of these responsibilities have been shared with other ministries.
For 'example, the Ministry of Education is now active in promoting
anti-truancy projects and is offering high schools financial incentives to
introduce measur esto prevent vandalism. The Ministry of Welfare, Health
and Cultureisinvolved in programs for marginalized youths designed to
reducevandalism, alcohol and druguse. The Ministry of Economic Affairs
has started a new program for the prevention of shoplifting, and the
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Ministry of Transport has strengthened surveillance in public transport
by a large expansion of the number of ticket collectors.

Especially noteworthy are the so-called "New Social Palicies’ being
promoted by the Ministry of Interior Affairs, which consist of measures
directed against unemployment, lack of education and inadequate hous-
ing in deprived neighborhoods. These locally administered projects in-
tended to reduce deprivation include crime preventive elements such as
improved surveillance, screening of new tenants, improved cleaning and
maintenance, target hardening, and additional police services.

THE FUTURE OF DUTCH CRIME PREVENTION: SOME
CONSIDERATIONS

In the face of the challenge of rising crime, a widely supported policy
shift to prevention was made in the Netherlands. A series of experimental
pr oj ects wer e executed, exemplary successes were demonstrated and new
policies were ingtitutionalized in many sectors of society. Despite this
progress, however, it must be recognized that in the Netherlands, asin all
other industrialized countries, crime prevention is still marginal when
compared to crime control through law enforcement. Based on the expen-
ditureson police, courtsand correctionsintheU.S.. theU.K., France, and
Canada, Waller (1991) concludes that substantially lessthan 1% goesto
prevention. In the Netherlands, where crime prevention has taken firm
root in government policies, this percentage is still less than 2% of
gover nment spending on justice (Willemse. 1992).

It must also be acknowledged that demonstrated prevention successes
arestill limited mainly to small-scale projects. L ar ge-scale crime reduction
as aresult of preventive policies has not been shown. This would require
a much broader adoption of crime prevention measures, but this is
unlikely to occur soon for the following reasons:

(1) The law enforcement approach is familiar, while the preventive
approach is not. Thelong history of the former, probably based on a
deeply rooted human need for revenge, has resulted in " get-tough”
solutions becoming a conditioned reflex to increasing crime. Despite
the " disastrous failure' (Waller, 1991) of crime reduction by means
of deterrence and rehabilitation, the need for the criminal justice
system is sdf-evident for the public and politicians alike. Added to
this conservation force are the enormous vested interests in the con-
temporary criminal justice system.
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(2) Awar eness of the range of prevention measures is limited. For
many people the concept of crime prevention is limited to afew pre-
ventive target-hardening measures (locks and bolts), and adviceto
avoid "dangerous' areas. The variety of measures, as implied by the
two-dimensional classification of primary, secondary, and tertiary
prevention and of offender-oriented, situationally oriented and vic-
tim-oriented approaches (Van Dijk and DeWaard, 1091), is gener-
ally unknown.

(3) The bdief in displacement is widespread. Situational measur es

in particular are widely seen as superficial, ineffective and leading
only to displacement. Gabor's conclusion (1990), based on a thor-
ough review of the relevant resear ch, that complete displacement of
crime has never been shown is by no means widely known or ac-
cepted. Equally strikingis the disregard for the rever se of displace-
ment, i.e., the "replacement” of incarcerated offenders by new
groups of offenders (Anneveldt. 1991). The potential of controlled dis-
placement as an instrument to distribute victimization more equally
over the population is also seldom realized (Barr and Pease, 1990).

(49 An emphasis on the most dangerous and per sistent adult offend-
ers diverts interest from prevention measures. Hardened criminals
with along history of serious and violent crimes are indeed hard to
influence by simple preventive measures. However, it is often over-
looked that even the most serious criminals usually start by commit-
ting petty crimes and that a considerable part of all crime is induced
by situational factors.

Despite these formidable obstacles to the spread of the preventive
approach, its potential seems great—especially when seen in the context
of its successes relative to problems other than crime. Many lethal
contagious diseases in the wester n world have been extinguished, primar-
ily by the construction of sewerage systems. Flooding in many countries
has been eliminated by building dikes. L arge-scale food poisonings have
been reduced by regular inspections of food. The incidence of disastrous
fires has decreased through building and urban design regulations.

Convincing empirical successes through prevention may lead to a
fundamental shift in crime policy. In addition, the adoption of lar ge-scale,
effective prevention measures could liken the chances of becoming the
victim of a serious crime to that of being hit by lightning.

+
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