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DRAFT BACKGROUND PAPER

INTRODUCTION

In 1981, at the First Feminist Encuentro of Latin America and the Caribbean, November 25 was chosen as the day of action to end violence against women, in memory of the assassination of the three Mirabal sisters at the hands of the Trujillo dictatorship in 1960 in the Dominican Republic. That date has become the focal point for awareness campaigns and mobilizations of many kinds around the issue of violence against women. In the 1970s, women fought women fought state brutality against their families and people during the “Dirty Wars” in the Southern Cone and Nicaragua’s “National Problem,”
 to name just a few examples. By the 1990s, women’s groups collaborated with state women’s machineries to design national plans to end violence against women and meet targets set out in the Beijing Platform for Action. Women’s Police Stations (WPS)
 mark that democratic transition. First founded in Brazil in 1985, the Delegacias were lobbied for by the State Council on the Status of Women set up by the newly elected state government of Sao Paulo, in response to the activist work of SOS-Mulher and well-publicized crimes at the time. Now many of the WPS in Latin America offer integral services, jointly provided by the police, other state agencies and NGOs, and in some cases there is joint administration and oversight.

With the growth in strength of the women’s and feminist movement in Latin America, many initiatives have sought to improve women’s access to justice in cases of family and sexual violence, provide safe shelter, find socio-economic alternatives to lessen economic dependence, improve psychological and medical services for women both in state-run facilities and alternative centres and clinics, and reduce and prevent rates of violence. These initiatives are usually based on an analysis of uneven structural power relations between men and women. These demands of the women’s movement have been echoed by the state at the local, national, regional and international levels as democratizing states in the region have sought to protect citizen security, and UN conference on Human Rights and the four world conferences on women have set targets for states to meet around violence against women. The right for women to live without violence is also protected internationally in the CEDAW and in the regional Belém do Pará conventions.

Among these initiatives, women’s police stations stand out for a number of reasons. They protect women against threats to their security and have important consequences for women’s human and citizenship rights by providing access to legal, medical, psychological and services that these users – most of them poor – may not otherwise have access to. Specialized police facilities also make a significant contribution to good governance because of the ongoing collaboration between the women’s movement and NGOs, the police, in some cases state women’s machineries both in service provision and in some cases coordination and administration.

The value of the WPS is evident in the demand for them expressed both by the population in general and the women’s movement, and dramatic increases in reportings of crimes after WPS are opened. Though the initial demand comes from women’s movements, soon after that demand gets taken up as an interest by the state, in particular by the police. Another indicator is the ongoing growth in number of facilities in countries where they already exist, and more countries setting up WPS. There are now about thirteen Latin American countries that offer specialized facilities to address violence against women, and many more who have special procedures or training programs for police. 

Women’s police stations allow for women’s increased exercise of their human rights and access to justice, by making violence against women visible as a public issue and provide a point of entry into the criminal justice system, as well as by providing other services as part of an integral system, usually provided free of charge. But how well do they work? Are poor women more likely to stand up for their rights to their (male) partner or their boss? Has violence against women decreased and convictions and sentencing increased as a direct result of the Comisarías? Have police – both men and women – changed their attitudes and understand violence from a feminist or gender perspective and therefore treat women users with greater respect? What tangible changes in governance have emerged as a result and have women’s access to and exercise of their rights been improved? What lessons and best practices can be transferred from one country to another? How can women’s exercise of their rights be improved? What are the more effective practices for women’s movement lobbying both outside and in collaboration with the state? At this point no clear answers exist to these crucial questions. Though some studies have been done on an individual country basis, they are not all comprehensive or comparative. Many of the studies have academic purposes or are consultant reports so they are not widely distributed. Indeed there have even been few exchanges on a regional level between key actors and stakeholders to as an important step towards doing that comparative analysis by those directly involved.

The present document is a background paper that seeks to highlight some of the issues and debates at stake in women’s police stations in Latin America and points towards an agenda for a comparative and comprehensive analysis of these initiatives. It is the first step towards developing a full project proposal to do that analysis. The intent of the project is to learn from current practices to analyze dynamics, consequences, strengths and weaknesses according to the perspectives of the various project actors and stakeholders: users, police, other state actors, women’s movement activists, public policy analysts and the development cooperation communities. The larger objective is to contribute to the strengthening of this initiative, and will use a variety of methods to allow for input from key actors and activists. Outputs will be aimed at the policy, activist, popular, development cooperation and scholarly communities at the national and regional levels to ensure that vital lessons are learned by those concerned. In the following sections of this background paper, key concepts and debates are reviewed, preliminary findings from existing research are presented, and finally elements for the project proposal are offered for discussion.

CONCEPTS AND DEBATES

As the experience of the founding of the first women’s police stations in Sao Paulo shows us, any study of violence against women and policing in Latin America must consider women’s movement demands and state responses in the historical context of democratization in the late 20th century. This section presents some of the issues and debates that are relevant to the study of women and policing in Latin America with the aim of considering their implications for future research in the area. The issues to be dealt with here are: gender as a category of analysis, violence against women, citizenship issues and good governance.

Gender 

A statement regarding gender is essential to ground this research project. Two elements of gender will be presented here, both of which link gender to power: (1) gender as a social construction and (2) gender as a category of analysis. For the purposes of this paper, gender is considered to be socially constructed, which is to say that gender cannot be conflated with women, or assume that all women (and all men) have the same gender identity. According to Chandra Talpade Mohanty, “it is not the experience of being woman, but the meanings attached to gender, race, class and age, at various historical moments, that is of strategic significance.”
 The assignment and selection of gender identities must be seen as a political process. Indeed, it is by studying how specific gender meanings are constructed that we can see how power operates. 

Second, if we understand gender in this way, as Joan W. Scott argues we should, gender becomes an analytic category for studying power.
 Gendered meanings are not always apparent, but if we use gender as a category of analysis we can analyze how the gender identities made available to us in our daily lives can be linked to gendered symbols that expose how power operates through the state and other “public” spaces. It also provides a framework for examining how particular gendered meanings can be inscribed in apparently neutral acts, for example police procedures. 

These two elements are important for three reasons. One, they allow us to question whether women’s police stations do contribute to making violence against women a public issue and a punishable crime, instead of assuming a natural correlation between the two. Two, they allow a re-examination of the public/private split. Instead of assuming that this division is natural and mutually exclusive, it allows us to question how this division is crucial to establishing the social order and furthermore, how the state, the church, and other actors participate in imposing this artificial division through a myriad of practices on a daily basis. Three, it sharpens our awareness of attempts to make gender a technical criterion by divorcing it from questions of power.

Violence against Women

Violence against women is also considered to be a socially constructed and learned practice. Although it has been found to exist in most societies, it is not natural or inevitable. Violence against women is gender-based, and is also inscribed with racial, class and other meanings based on how social structures of power. It can take a number of forms: incest, rape, sexual assault, sexual harassment, estupro
, trafficking, among others and can be committed by strangers, partners and ex-partners, family members, work colleagues, acquaintances, persons of authority, soldiers during and/or after armed conflict, or other state agents. It is crucial that women be seen as subjects and not as passive objects of men’s power or dependent on others (including white women from the North) to save them.
 

With the growing strength of the women’s movement since the 1970s, preventing, reducing, and sanctioning violence against women is a public issue – no longer relegated to the private sphere –  with significant consequences in various public policy areas and legal reform. It has come to be recognized by Latin American states and regional and international organizations as a public health issue
, a barrier to development
, a human rights issue
 and a threat to citizen security.
 Legal innovations in one or more Latin America countries have accompanied the need to address the specific gender dynamics. They include recognizing psychological and patrimonial violence and developing new mechanisms to assess them, preventative measures such as restraining orders, restorative justice,
 judicial mediation, and laws that allow police special rights of arrest.
 

Putting violence against women on the public agenda is by no means straightforward. One concern is having laws and public policy that address the full extent of the dynamics and consequences. For example, separating criminal and civil/family law aspects of spousal abuse or assault (including enforcing restraining orders, finding witnesses of the violence, divorce, child support and visitations, title to property) may make it more difficult for women to leave a relationship, seek justice, and build a new life for herself and her dependents (children, parents, others). Another issue is defining the goals of such reforms: increasing sentencing and improving women’s recovery are by no means contradictory goals, but limited state resources and commitment may result in one being prioritized over others. Finally, even if reforms are made from a feminist perspective, state actors may implement them guided by myths rather than the intent of the reform.

One of the most contentious issues related to the state is its transformation from a perpetrator of violence against women to an agent that protects and upholds women’s rights. The state is not a unitary actor so programs, policies, and legislation across or within departments and branches can have conflicting objectives. Often the transformation is made by introducing new programs without a thorough analysis of how existing laws, practices, policies, and mechanisms engage directly in or allow various forms of violence against women. One example of this is conflict or post-conflict violence carried out by state agents. Another is linking family and economic violence: as long as women have much less job security and earn significantly less than men, it will be very difficult for them to leave abusive relationships. 

Citizenship 

Specialized women’s police stations that address violence against women provide a vital contribution to democratization in Latin America in two senses: improving women’s access to and exercise of the citizenship rights and improving governance by strengthening the presence of the women’s movement in politics and decision-making. In particular, they are viewed by all sectors at the national and international levels, including the police, the women’s movement, and international organizations (IADB and UN organizations), as a vital contribution to citizen security and an expression of states’ commitment to women’s human rights. 

The emergence and growth of women’s police stations are results of two shifts. One shift has to do with the growth of the women’s movement as mentioned above and it’s presence (“foothold”) in the newly democratizing state.
 The other shift is a change in focus from national security to citizen security. The state’s primary responsibility is to enforce order and security, but the definition of that order and security, in whose name they are exercised, and the means to achieving them have changed. In the 1970s, the military and police addressed security as internal and external threats to national security, placing the state before its citizens, and the military above civilians. Since the 1980s, a switch is being made towards citizen security which prioritizes threats to citizen security, particularly increasing crime rates, and military subordination to civilian authority. 

Bernales Ballesteros identifies five key elements to the new citizen security,
 first and foremost being the rule of law. The other elements are: promoting a culture and environment of peace, police coordination with other state and civil society bodies, the police is subordinated to civilian control, and finally the police prioritizes prevention of violence over repression and reaction once a violence act has been committed. Neild’s definition of community policing, one concrete expression of citizen security, follows the principle of linking the use of authority on behalf of the community to accountability to the community (Neild 1998). Based on these terms, WPS can be seen as a form of community policing, especially where joint state-civil society commissions exist to support or oversee the WPS.

It is vital to consider not only what are the elements of a new philosophy and practice of security, but how that change takes place. Given the recent authoritarian past in Latin America, a switch to citizen security, for example through community policing, must be part of a larger shift in practice and political will, and not be used instrumentally by the police to improve its legitimacy with the population.
 This also raises the issue of both external and internal influences on police forces: change must respond to demand with ongoing broad-based participation and not be imposed formulaically through aid conditionality. Meanwhile, experiences in the United States and elsewhere in the North must be adapted to the political context of Latin America. External training of the police in Latin America has long been associated with the cold war and US intervention in the region to protect its “back yard” and protested by human rights organizations throughout the hemisphere. More recently other countries and multilateral organizations have become involved in police training in Latin America but these initiatives have also been critiqued for not upholding the principles of accountability to the community. Finally, even while human rights organizations have begun to participate in dialogue with the police they continue to document human rights abuses and push for greater transparency.
 

And how do we bring a feminist or gender perspective to the discussion of security and human rights? Though tremendous attention has been paid to the democratization of the government and changes in the military, little of this has considered the gendered aspects of this transition, in particular in terms of responses to violence against women by the police. Focusing on violence against women must draw attention to women’s “specific interests”
 based on men’s and women’s different security needs, because of the different ways they occupy private and public spaces as well as the variation in acceptance or tolerance of the violation of rights and security in these spaces. This holds true equally for differences based on class race, ethnicity, and sexual orientation. This entails a reappraisal of so-called “domestic disputes” from not being a police matter to a public crime to which the police must respond with specialized, gender-sensitive procedures. Underreporting of all crimes points to a greater lack of trust in police in Latin America compared to the United States,
 but is even greater in cases of violence against women. Not only must the general perception that the police do not protect individual citizens’ security, particularly poor and marginalized citizens, violence against women must be seen as part of the public domain in general and in particular, a crime punishable through the judicial system. Therefore, even though contact with the police is often their first and most important link to the justice system, effective police action against violence against women must be seen as part of a chain that includes legislation and the courts.

Indeed, this shift towards women’s citizenship rights and security goes beyond an expansion of the types of crimes dealt with by police and a recognition of women’s different security needs from men, it requires a critical analysis of the very division of the social order into public and private spheres. Indeed this social order is what is at stake when police forces make the switch towards preventing crimes against citizens, as police forces associated with repression against its citizens to uphold an authoritarian state are unlikely to inspire confidence in citizens seeking protection of their physical security, especially people marginalized by their class, race, gender, or sexual orientation. 

Research to date has shown that it is overwhelmingly poor and marginalized women who go to the WPS to report violence, precisely the social sector of women who have not conventionally perceived the police, or the state in general, as representing their interests. What needs to be investigated are the outcomes of those reportings of violence against women: how the WPS deal with them in a gender-sensitive way, the other steps in the justice system, and the prevention of further violence.

Governance 


Similar issues are relevant if we examine the WPS in terms of good governance. Just as for improving women’s citizenship rights, the WPS have provided a unique opportunity for improving democratic governance, specifically in terms of the relationship between the state and the women’s movement.

In most cases the WPS work in coordination with other state institutions (health ministry, courts, and others) and women’s NGOs both in the administration of the model, training, and in direct service delivery. Civil society participation ensures that the police takes seriously violence against women and provides services that acknowledge women’s human rights. Inter-American Development Bank funding for joint state-civil society networks for prevention and treatment and the recent emergence of national plans on violence against women, exemplify the priority being placed in various sectors on state responses to violence against women, where the solution must entail collaboration between the state and civil society, particularly women’s organizations. Recent Human Development Reports from the UNDP have also highlighted WPS as successful good governance initiatives.

To examine the relevance of the WPS to governance, we must revisit the public/private dichotomy. If the state orders the boundaries between the state and civil society
 then we must question the seemingly natural boundaries that make the two distinct, if not mutually exclusive. Throughout the 1990s, the inclusion of women’s movement activists and agenda into Latin American states has led to the need for more complex approaches to “engendering democracy” related to the institutionalization of gender as women’s/feminist movements and their key figures having increased their presence in the state and society. Events in the 1990s shifted earlier analyses which saw the creation of women’s machineries (or institutional “spaces”) as gaining a foothold in the state or critiqued the limitations of feminist organizing for not getting recognized by newly elected governments and democratic political parties.
 Those terms have changed in response to include: the “absorption”
 of leading feminists working in the state, women’s NGOs contracted by the state to carry out neo-liberal welfare state reforms, seeing how the state sets the terms for resistance,
 mainstreaming gender within the state in particular the women’s machineries, human security, criminal and civil legal reform, and the introduction of national women’s plans. All these debates are couched in language of human rights, citizenship, and increasingly, good governance. 


As a response these new analyses are critical for examining the relationship between the various institutions of the state – especially the police and the women’s machineries in the case of the WPS – and the women’s movement. In the case of mainstreaming gender in the police it must be asked, what kind of resources do they contribute to the WPS and what special procedures and training do they give to the force to change how they deal with violence against women? Another issue is the involvement of the women’s machineries (or the police) in funding and/or administering aspects of the WPS services. Feminist literature on the welfare state in the north
 and recent debates on the NGOization of the women’s/feminist movement in Latin America
 highlight how the state’s collaboration with civil society, for example through funding NGOs, can enforce procedures that have the effect of changing the objectives and outcomes intended by the women’s NGO towards meeting the state’s very different objectives. Joint decision-making is not power-neutral when one side holds the purse strings.
 Thus, even if the state is supporting programs to make violence against women a public issue – whether in terms of health, crime, budgets, etc. – its participation can shape those programs to privatize violence against women. An example is the police mediating between two partners in cases of spousal abuse: the case does not continue through the judicial system and therefore does not get reported as a crime, charges are not pressed, and no sentence is passed. This has the further effect of re-enforcing the public-private dichotomy with women maintained in the private sphere. Ongoing coordination between the police and women’s NGOs to provide services in the WPS is, therefore, one aspect of assessing the effects of the WPS for improving governance. To understand how a gender perspective is integrated into the WPS requires attention to the mechanisms and outcomes of that coordination.

KEY FINDINGS FROM EXISTING RESEARCH

A number of cutting-edge issues have been raised in the individual country studies done thus far that point towards both significant strengths and weakness of women’s police stations. This section will draw out those issues as analyzed in a selected number of studies on Brazil, Ecuador, Nicaragua, and Peru, even though these studies are not strictly comparative. First findings will be presented from these country analyses in terms of the types of models and their emergence, objectives, changes in statistics, who uses the services, police procedures and gender mainstreaming, collaboration between state and non-state actors as well as funding of the WPS and links to legal and judicial reform. These will be then be used to consider the implications of WPS for women’s citizenship rights and good governance.

Existing WPS Models in Latin America

In Brazil, women police officers are on staff in the WPS and the services are for women only. Findings do not show that any ongoing, formal coordination with other state and/or non-state actors. Research indicates that the police stations deal with criminal aspects of violence against women only, though many women who use the WPS want to exercise their right to divorce or property in the house instead.
 

In Ecuador, there are also all women police officers, but there also members of women’s NGO service providers on staff at the WPS. The state women’s machinery – DINAMU – also participates in the WPS. In each locality, only one women’s NGO provides services to users. These WPS are authorized to deal with “women and the family.” The women’s NGOs affiliated with the police stations provide legal and psychological support and social assistance.

In Nicaragua, almost all the officers are women and every station has at least one social worker hired by the state women’s machinery (Instituto Nicaraguense de la Mujer, INIM). A number of NGOs provide interdisciplinary services to each station: legal counseling and representation, forensic medical examination, psychological assessment and counseling. All of these services are provided free of charge and contracted through the INIM. The WPS deal with criminal aspects only of cases of sexual and family violence against women and children and adolescents.

In Peru, all the officers are women and most of the stations have civilians present to provide legal and other services. NGOs provide a number of services: legal counseling and representation, psychological counseling, medical attention, and social services (possibly including revolving loans). It is not clear from the findings whether these arrangements are official or ad hoc. In some cases a lawyer works at the police station. The WPS deal only with family violence against women and the family. The family violence law (law 26260) considers both civil and criminal law issues and both are dealt with in the WPS. There is a special law for the Comisarías de la Mujer y la Niñez to regulate its functioning.

Emergence of Women’s Police Stations
As mentioned earlier, the first WPS in Latin America was established in Sao Paulo, Brazil in 1985. Since then some form of specialized policing initiative for women has been set up in at least thirteen countries of Central and South America, the most recent being in El Salvador. 

In Brazil, the link between democratizing the formal spaces of the state, the “foothold” gained by the women’s movement in one of those formal spaces as well as a feminist organization mobilizing outside the state and the founding of the first women’s police station is so strong that this context must be taken into consideration in any study. In Sao Paulo state alone there are now over 100 WPS, and about 200 nation-wide (Saffioti 1999).

In Nicaragua, the idea for a woman’s police station existed a couple of years before it was founded in 1993 and the original initiative from a women’s movement leader who had founded a similar initiative in the 1980s without direct police participation. Inside the police, starting in about 1990 following the defeat of the Sandinista revolution and a shift in focus from the defence of the revolution towards political and economic (neo)liberalization, a woman chief began to question the gender bias in crime. Facilitated because of their common Sandinista roots, the police and the women’s movement began collaborating to develop the initiative, which later was coordinated and whose funds were administered by the INIM (Jubb 2001). There are now sixteen WPS in the country, mostly in departmental capitals.

In 1988 the first WPS opened in Peru. Like the other countries it, and the following ones, was a police response to women’s movement mobilizing. The studies reviewed do not provide any references to the democratization process in government or the police (Tamayo et al, 1996 and Loli, nd). There are now 27 WPS in Peru.

In Ecuador the first Comisaría was set up in 1994 and there are now 6 throughout the country. 
Objectives

All the WPS have similar official goals. In Peru there are two objectives: to promote women’s access to justice and to prevent, sanction, and erradicate family violence (Tamayo et al., 1996). In Nicaragua the general objective for the first phase (1993-1998) was “to contribute to the reduction and prevention of the levels of violence against women and children.” The specific objectives include promoting prevention and sensibilization campaigns with the other actors involved in the WPS, expand the program, and create police and interinstitutional mechanisms suited for integral attention.

Changes in Violence against Women Statistics
In all countries, reporting rates rise after the opening of Comisarías, which can be linked to the presence of a specialized unit where one did not exist before. However, because of the lack of statistics it is impossible to know if the continued rise in reportings reflects a generalized increase in crime or is a sign of women’s growing confidence in the service and greater interest in defending their rights and seeking justice through the criminal justice system. Thus there is no conclusive evidence on the rise in reportings on a country or regional level. What can be ascertained is that in all of the cases the rates of pressing charges and convictions have not kept in step with the increase in reportings. Nelson (1996) fiound that only 30% of cases get investigated in Brazil. In the case of the first woman’s police station in Brazil, 1988 figures show that only 12.5 % of cases of injury were convicted, 7% of rape and other forms of sexual abuse, and only 7% conviction of threats (Saffioti 1999).

Saffioti discovered a problematic relationship between legal reform and convictions in Brazil. From 1988 to 1998, while there was a jail sentence as the penalty for injury, the rates of injury decreased and threats increased. When the law was changed so the penalty was only a small fine, the number of convictions for injury went up dramatically. Saffioti (1999) makes the case that the law must be reformed once again because in some cases women who have pressed charges for injury several times have been killed by their partner.

A report of the Permanent Commission of Women’s Rights in 1995 found that the women’s police stations are only used in about 20% of cases of family violence (Tamayo et al., 1996). Different sets of statistics compiled by the police and some women’s NGOs in Managua in 1995 showed that more cases are reported to women’s centres than the police.
 This may be explained by Irene Pineda’s finding that women who have suffered violence in Managua go to the police as one of their last alternatives for support.

One noteworthy issue regarding statistics is that almost all the studies point out serious limits. In Peru, statistics are not sex disaggregated or comprehensive (Tamayo et al, 1996), meanwhile in Brazil there are no centrally gathered statistics. While improvements, including around gender, have been made to the data collection system in Nicaragua, there are still some problems with sex and age disaggregation, limits to centralization of data and problems communicating the information to the public.

A second issue that must be considered is the object being calculated and why. Nelson argued that even though there is a very high rate of women users of the Brazilian WPS who drop charges, the real issue is that poor, Black, marginalized women getting access to services (other than strictly police services) and thus they are able to negotiate their citizenship rights with the WPS officers. This upholds the argument that specialized policing facilities for women give women greater access to and exercise of their citizenship rights (like divorce) that they could not get otherwise from another state organism. So not only must statistics be improved with gender disaggregations and considering violence against women dynamics, but the relevance of the statistics to a different context.

Who are the users?

Individual studies all suggest that it is overwhelmingly poor women who use the services of the women’s police stations, yet another example of women getting access to rights that they wouldn’t otherwise. Jubb learned that in one Nicaraguan example, the WPS officers went to the home of an upper-class woman so that she wouldn’t have to be seen at the police station. This might underline the argument that women of different classes have different relationship to (different bodies/agencies of) the state and the WPS may have the perception of being for poor women. 

Nelson (1996) found that most of the users are Black in Sao Paulo, migrants from the North-Eastern Brazil. This sets up a class and race difference between the police and the users where the police have racial prejudice against the users, making the barrier even greater for women access those services. However Jubb (2001) also found a lack of identity between police and users in Nicaragua, even though they share the same class (poor) and race (mestiza). Black populations are not mentioned in the other studies, and little or no reference to indigenous women is made in any of the studies reviewed here (though Tamayo does mention language as a barrier to women pressing charges in Trujillo y Arequipa). Finally, it is not clear what is the urban/rural split of the population who goes to the Comisarías, but where they are located in departmental capitals or large cities, access to rural women is likely to be small. 

Changes to Police Procedures

Most of the literature does not specify if police procedures have been transformed to address the particular dynamics of violence against women, particularly family violence. Surmising from the studies, the key elements of these specialized, gender-sensitive services are: a separate physical space, all women police officers, officers trained in gender relations, and the provision of social services. It thus seems that though changes may be made to the laws the police enforce or the collection of data, the procedures and mechanisms used by the police may not have changed. Both Jubb (2001) and Tamayo et al. (1996) point out that the police do not provide adequate orientation to users about the services available through the police stations and elsewhere, about violence against women, and police procedures at the Comisaría. 

Many of the studies (Jubb 2001, Tamayo et al., 1996, and Nelson 1996) highlight how many of the cases are dealt with through some kind of formal or informal negotiation procedure between the user and her aggressor with the police as witness. Though the practice has officially stopped in Nicaragua, up until recently these negotiations or agreements (called Arreglos Extra-Judiciales) – vestiges from the Somoza dictatorship and the summary authority of the military – were used in about half of the cases. Thus while Neild (1998) identifies greater police discretion as an element of community policing, within the context of violence against women and the Latin America’s history of military dictatorships, the opposite may be true when using a gender perspective in the region.

Democratization and Gender Mainstreaming in Latin American Police Forces
Neild (1998) makes the point that Latin American police forces must not simply look to the WPS to change their popular image. Thus even if that is one initial motivation for opening WPS in the context of democratization, a switch towards prevention and citizen security must include full gender mainstreaming. This includes an internal analysis, for example the situation of women police officers, gender attitudes, as well as an examination of how users are treated. 

Tamayo et al. (1996) notes how the first graduation of women officials in the Peruvian police force allowed for the women’s police stations to expand their services from only investigating misdemeanors to including major crimes. Yet in Brazil, Nelson (1997) argues that a “separate but (un)equal” gender ideology exists within the police. She finds that women do not want to work in the WPS because they limit their career options. Tamayo et al. (1996) suggests that women officers take more cases than men do in Peru. In Nicaragua there have been several gender mainstreaming initiatives within the police, including having gender as one of the nine of its basic principles, setting up a “Consultative Gender Council” and teaching gender issues to all police officers. But Jubb (2001) finds that the institutional weakness of the WPS prevents the development of specialized practices, and the officers identify their work as being part of criminal investigations and their role as asserting authority over users through the procedures, even though the police officers state that their objective is to defend women’s rights. 

Mainstreaming initiatives can face barriers to addressing the power imbalances that underlie women’s unequal participation in the police because of: being officially sanctioned (even if the initiative began as a women’s movement within the police), becoming compartmentalized and thus marginalized within the organizational structure, and becoming technified. Examples of technification are increasing quotas of women getting promotions without addressing why the quotas need to be introduced and issues such as sexual harassment within the force.

In Brazil, apparently little or no gender training by members of the women’s movement has occurred (Nelson 1996). Yet despite training provided police on gender and violence against women in Peru and Nicaragua, all the studies underline the problem that the police are not sensitized to the perspective of the users. 

State-Civil Society Coordination: Service Delivery and Administration/Oversight
In the cases of Ecuador, Nicaragua, and Peru the specialized police services are offered in official coordination with NGO service providers – usually women’s NGOs that are members of the women’s movement. In the Brazilian case, there is mention of official coordination but WPS officers to appear to give transfers to public defenders and other services (Nelson 1996). In Ecuador and possibly Peru, it seems that only one NGO provides services to an individual women’s police station and representatives of the NGO work at the police station itself. In Nicaragua, several NGOs coordinate with each station and there is at least one social worker (and sometimes a psychologist) in every station that are hired through bilateral project funds and are employees of the state women’s institute (Instituto Nicaraguense de la Mujer – INIM). 

In both Nicaragua and Ecuador the women’s machinery is also directly involved in the Comisaría, both in terms of service provision and administration (Jubb 1999, Mujer a Mujer n.d.). In Nicaragua, coordination with civil society is part of the law on Comisaría included in the police code of 1996, whereas in the Peruvian case it is not clear whether cooperation is official or happens on an ad hoc basis (or whether this has changed over time). 

Joint state-civil society administration and oversight committees exists in some of the cases. Though the Brazilian case was initiated by the State Council on the Status of Women with some coordination between the police and the women’s movement, the literature suggests that the women’s movement continues to do advocacy work from outside only. Tamayo et al. (1996) states that Support Committees exist in someWPS, but no information is provided about how they were created or how they operate. In Ecuador as in Nicaragua there exist formal coordinating bodies both at the national and local levels. In Nicaragua, committees exist at the national and local level with the participation of the police, all the service providers, the INIM, and sometimes other community members. However, these bodies are weak and the national commission only existed on paper for the first six years of the project (Jubb 2001).

Both Tamayo and Jubb find that where there is locally organized support for the police stations they are more successful. Tamayo in particular refers to stations that have shut down where no local support existed. Meanwhile Jubb finds that where there is a larger and articulated women’s movement organized independently around the issues, the police officers in the station treat users better and have greater success at executing the project (Jubb 1999).

Funding of the CMNS

Underfunding of the women’s police stations is mentioned as an issue across the cases, though none of the studies address the issue of funding in particular, except for Jubb (1999) in the case of Nicaragua. In the case of Peru, Tamayo et al. (1996) report that the police rely on donations of typewriters, paper and other office material. 


One of the most contentious issues in Nicaragua between the state women’s machinery (INIM) and the women’s movement has been the allocation and administration of funds for services offered by NGOs (Jubb 1999). One project evaluation that 47% of the project funds – all bilateral funds with INIM as the counterpart – had been underspent, especially those for individual services to clients, training for WPS workers, and public education campaigns. Jubb found that the donors’ intervention in the project, initiated in part by the women’s movement lobbying, had the effect of strengthening the position of the INIM.

WPS Links to Legal and Judicial Reform


All the studies raise the issue that without reforms in the judicial system that will decrease impunity for violence against women, women are not likely to have greater confidence to press charges. The judiciary is seen as the weak link to strengthening the services provided by the WPS. The WPS, therefore, must be seen as a part of a larger whole including legislative and judicial reform. While many innovative legal reforms have been made over the last decade, without their implementation by the police and the courts they will have little effect on women’s daily lives. Though the courts are not a formal part of the WPS, as they are discussed in the research, comprehensive studies of the impact of the WPS on violence against women and women’s rights must make that link.

Implications of These Findings for Women’s Citizenship Rights
To answer the question of women’s increased access to justice we must also take into consideration the question of whether the WPS serve to make violence against women a public issue and a punishable crime. As has been pointed out: existing statistics question whether that is the case. And analyses of police officers’ treatment of users and procedures suggest that what might be occurring is not that violence against women is now part of the public sphere, but rather the public sphere is extending itself into women’s private lives. Even though women continue to look to the Comisarías for solutions and a symbol of hope, there is no sign that violence against women is decreasing, but the moral and authoritarian regulation of women’s experience of violence by the police has certainly increased (Jubb 2001, Nelson 1996).

We must ask the question as to what do the women users prefer to go to court or settle in the police, and what is more likely to bring them justice and prevent further violence. Do they want to take the cases to court or to settle them in the police station through agreements with the abusive partner enforced by police authority. The police maintain that the users ask for an agreement to be signed in the police station and don’t want the case to go to court, thereby justifying their use of the extra-judicial agreements. Meanwhile the women’s movement argues that the police don’t adequately explain to the users their rights and the options available to them. Jubb has found that both allegations are true – as such the police are enacting a self-fulfilling prophecy.

Implications of These Findings for Good Governance


Nelson (1996) highlights the Brazilian women’s police stations as a site to study governance issue par excellence because it represents a “point of articulation” between the state and the women’s movement. It is at this point of articulation that the very different goals of the women’s movement and the state meet up.


There are differences in the literature around the relationship between the state and the women’s movement. In the Brazilian case, Nelson argues that the women’s movement was born in opposition to the state and has continued to work on the issue of policing from outside the state, which accounts for the success of the women’s police stations. Meanwhile Tamayo et al. (1996) comments on the Peruvian experience that it has been thanks to the women’s movement strategy of dialogue and cooperation with police authorities that the women’s police stations have been adapted to respond to the needs of the population. At the same time, these differences may reflect different perspectives of the authors, between more technical consultant and policy reports (Tamayo) and more political approaches and academic writing (Nelson).

The police’s interest in the WPS is also an issue of debate. On the one hand, the police found the possibility to change its image from a repressive organ of the authoritarian state, to an instrument used to uphold the rights of the community. But at the same time Nelson (1996) echoes Hanmer, Radford, and Stanko’s finding that an effective response cannot to violence against women within the police depends on challenging institutionalized male authority.
 Nelson asks whether the way in which the police chose to institutionalize the WPS was done in such a way as to maintain police control over the initiative vis a vis the radical interests of the women’s movement, thus pointing out the importance of organizational structure for successful mainstreaming.

Another governance issue is the current debate around NGOization within the Latin American women’s movement. By providing services to the state do women’s organizations lose their status as part of a social movement? By accepting state contracts, on the one hand, the women’s NGOs are able to provide services with a feminist perspective. On the other hand, those services are regulated (for example, how many visits are paid for) by the state as the funder, and its administration can effectively counteract feminist goals. There is no certain answer to this from the literature reviewed here.

While coordination between the state and the women’s movement is arguably one of the most important aspects of the WPS, it is because of the articulation that, according to Nelson, a fundamental contradiction exists. “The [WPS] must simultaneously enforce the law and subvert the system; they must represent the interests of the state and those of a social movement born from opposition to that state” (Nelson 1996, 144).

To close this section, it is useful to return to the opening questions. Do the women’s police stations achieve their goals? The findings explored here show that there are many issues and perspectives to consider. Despite the weaknesses of the WPS, all the authors are supportive of them. They all recommend that the women’s police stations be strengthened to reduce the problems they have found, and none recommend abandoning or replacing the initiative with something entirely new.  

ELEMENTS FOR A RESEARCH PROPOSAL

The following draws on the issues in the literature and prior research to propose the outlines of a comprehensive and comparative research project on women and policing in Latin America. It is meant to stimulate discussion among key actors and stakeholders, the results of which will be used to strengthen and polish the proposal. 

I
OBJECTIVES

A. GENERAL OBJECTIVES

1. Produce comprehensive, comparative documentation and assessment of women’s policing facilities in Latin America.

2. 
Contribute to strengthening women’s policing facilities in Latin America.

B. SPECIFIC OBJECTIVES

1.1 Produce comprehensive and comparative information and quantitative data on the models, uses and outcomes of women’s policing facilities in Latin America.

1.2 Produce comprehensive and comparative analysis and assessment of the women’s policing facilities in Latin America from the perspectives of: users, the women’s movement, the police, other relevant state actors, policy analysts, development cooperation actors, and other relevant actors and stakeholders.

2.1 Produce applied analysis for policy and advocacy interventions at national and regional levels.

2.2 Contribute to debates among key actors and stakeholders at national and regional levels and local and national awareness campaigns targeted to potential users.

2.3 Establish a network(s) of stakeholders from the women’s movement, police, other relevant state actors, policy analysts, development cooperation communities for ongoing and future exchanges and joint research, policy, advocacy and other initiatives.

II
RESEACH ISSUES 

A. ISSUES TO ADDRESS

1. Specialized Police Facilities Models 
What services are provided by the police? What procedures (etc.) have been introduced to deal specifically with violence against women? What complementary services are delivered as a part of this model (e.g. legal representation, psychological counseling, etc.), by whom (state and non-state actors) and how are they used? What networks or coordination with other services exist? How did they emerge and develop in response to democratization of state and security apparatus and demands of women’s movement? 

2. Users

Who uses the policing facilities as identified by class, race/ethnicity, place of origin? What were their objectives and were they met? What alternative services have they used?

3. Violence against Women Rates:
What changes can be identified in: reporting rates, conviction and sentencing rates, mediation, severity and types of violence, and prevention? How are they related to the use of the WPS? What do these rates say about the WPS achieving their goals? 

4. Police Training:
What specialized training have police received? What changes have taken place in police: application of laws, regulations and procedures; attitudes towards users; and treatment of users? How do women police officers deal with violence in their own lives? 

5. Women as Subjects of Rights: 

Do the WPS affect women’s access to and exercise of their citizenship and human rights? How does the violence in their lives change as a result of using the services? Do more women look to the criminal justice system to defend their rights and seek justice?

6. Legal and Public Policy Reform
What legal and public policy reforms have effected the WPS and how? In what ways do relevant state agencies participate in strengthening women’s rights and/or engage in/allow violence against women?

7. Feminist Agenda on Violence against Women and Policing
How have women’s/feminist movement actors participated in WPS? What is the women’s/feminist movement’s agenda on policing and is it reflected in the services provided and legal and public policy reform?

8. International Cooperation Issues
Have international exchanges (north/south and south/south) improved police services from a gender perspective? Have donor funds and technical assistance programs impacted on services offered by state and non-state actors? Have donor funds and technical assistance programs impacted on relationship between state and non-state actors in terms of governance issues? How do police responses compare throughout the regions of the hemisphere?

9. Achievement of Goals
Have the WPS achieved their stated goals? What barriers exist and have they been overcome? Have the WPS achieved other things in terms of women’s citizenship rights or governance issues?

B. STAKEHOLDER COMMUNITIES

The research will be designed to address issues from the various perspectives of the stakeholder communities. The stakeholder communities identified for this project are: 

· research and academic institutes, 

· policy analysis, 

· women’s/feminist movement, and 

· development cooperation agencies.

C. CHOICE OF CASES

1. At present the proposal and background paper are designed to address specialized police facilities in Latin America that deal with violence against women. If this focus is maintained, what criteria should be used to select which cases to study? Possibilities for criteria are: sub-region representation; best practices in different areas (e.g. training, women’s movement advocacy, etc.); success in achieving goals; outcomes for improving citizenship and governance; and international participation.

2. The project could be re-designed to look at issues of women, gender and policing throughout the hemisphere, including North America and the Caribbean. Some of the issues that would come into focus could be: a focus on the global north and south; examining Canada and/or US as cases and not just their intervention in southern countries; compare gendered policing initiatives in different regions; compare and contrast issues of governance and women’s citizenship rights in the north and south.

III
METHODOLOGY
A. DATA COLLECTION

The project will draw on a variety of research methodologies to analyze the issues identified, including both quantitative and qualitative methods. 

1. Background Research 

Secondary research to gather existing evaluations and analyses from the perspectives of the police, women’s movement, donors, government and other sectors around the WPSs as well as related topics such as legislation and legal reform, violence against women statistics, the judicial system, democratization of the state, popular education and advocacy campaigns, etc.

2. Collection of Information and Data

This will involve the identification, collection, review, and summary of information and data held by government bodies, offices, and institutions. For example, to determine changes in conviction rates it may be necessary to go to several different police stations or to review court documents (proceedings, conviction rates) as well as police records. Quantitative surveys will be needed to generate data, information, and statistics not available through archival research.

3. Assessment of Women’s Police Stations 

The goal will be to gather the analyses and assessments of representatives of all the actors and stakeholder groups: users, police officers, other state agents involved, women’s organizations involved in service provision/administration and/or advocacy, policy analysts, donors. Methods include Individual and group interviews and focal groups/workshops, and personal narratives of selected users.

B. ETHICS OF VIOLENCE AGAINST WOMEN RESEARCH

The gender and power dynamics of violence against women must be considered not only a topic of research, but also a key factor in the design and implementation of the methodology and training of researchers. The ethical issues include protecting the confidentiality of the survey participant during the research process as well as in any documents; offering information to all participants on services available and arranging beforehand with service providers; providing researchers with an emotionally secure environment and the opportunity to “de-brief” during and after the collection of data.
 

C. RESEARCHERS

A number of researchers will be contracted at different levels to carry out the research. A core team of researchers will be involved throughout the project in designing and coordinating the research. One or two researchers will be contracted to do the preliminary secondary research in the first phase. Researchers as individuals and in teams will be hired locally in each country to carry out specific parts of the research (surveys, interviews, etc.) during the second phase of the project. Appendix one contains a preliminary list of researchers/scholars and research/activist organizations.

IV
TIME LINE

A. PHASE ONE: ESTABLISHING THE RESEARCH AGENDA 
(AUGUST – DECEMBER 2001)

General Objective for Phase One

To establish a starting point for research and a research agenda in the area of women and policing in Latin America.

Specific Objectives for Phase One
1.Develop the conceptual, analytical and methodological bases for a research project to examine women and policing in Latin America.

2. Build support, consensus and ownership of the project among project actors and stakeholders in the relevant research, policy, activist and other communities in the Americas.

Key Outputs for Phase One
1. Background paper identifying conceptual and methodological issues and research agenda on women and policing in Latin America to serve as a guide for the development of the full project proposal. 
2. Annotated bibliography of existing research in the scholarly, activist and policy literatures in the area of women and policing in Latin America. 

3. Network of committed actors and stakeholders from the policy, activist, research and other communities identified and their input solicited.

4. Workshop held at LASA (Washington DC, September 8th, 2001) with representatives of the activist, research, policy, and development cooperation communities.

5. Project proposal for second and third phases.

B. PHASE TWO: CONDUCTING RESEARCH PROJECTS

(JANUARY–DECEMBER 2002)

Phase two will consist primarily of conducting research. Researchers for specific projects will be hired during this period. Two regional and national workshops will be held: one before conducting research to clarify methods and objectives and one afterwards to do a preliminary analysis of results and implications.

C. PHASE THREE: PRODUCING RESEARCH FINDINGS
(JANUARY-DECEMBER 2003)

Phase three will be dedicated to producing materials based on the research findings. The materials include written analyses, electronic data and networks, and contributions to activist/advocacy campaigns, and presentations of the research findings. All will be aimed at specific audiences by stakeholder community at the national and/or regional/international level. 

V
EXPECTED RESEARCH OUTPUTS

There will be three types of research outputs targeted towards specific communities at the national and regional levels: popular education, activist/policy, and scholarly outputs. Data generated will be used to produce a variety of outputs. For example, personal narratives can be used as popular education materials.

A. Users and Potential Users

Popular education materials will be produced for use on their own and as part of education and outreach campaigns by the Women’s Police Stations, state and non-state service providers, and others. The content and design will be geared towards local needs and the materials will be written in local language(s).

B. Women’s Movement, Public Policy, and Development Cooperation Sectors

These outputs will be designed to impact on decision-makers, advocates, donors, and others at the national, regional, and international levels. They will be produced in English, Portuguese, and Spanish. Outputs include: electronic database of information, compendium of comparative studies, best practices document, policy recommendations, multi-perspective assessments, electronic network(s) of stakeholders, conferences/seminars at national and regional levels to present and debate findings and implications.

C. Scholarly Community

Academic research will contribute to the major debates on citizen security, governance, democratization, and human rights from a gender perspective based on the research of women’s police facilities. Principal researchers will publish individual articles in refereed journals. An international conference/seminar of experts and a published collection will identify the contributions to those debates and outline a future research agenda. The collection, published in English, Spanish and Portuguese, will be launched at an academic conference such as LASA. The electronic database and electronic network(s) will serve the scholarly community also.

VI
MONITORING AND EVALUATION

A. MONITORING: STAKEHOLDER PARTICIPATION 

Monitoring by a selected group of stakeholders at the national and regional levels will take place on an ongoing basis during the second and third phases of the project. A monitor will be chosen at the national level who will attend two national-level activities in each of the subsequent phases to monitor whether the project is meeting its objectives and responding to expressed local needs. The regional body of monitors (consisting of about 3 people) will meet once in each of the subsequent phases to assess if the project is meeting its objectives and review national monitoring reports.

B. EXTERNAL EVALUATION

An external evaluation designed jointly by the donors, the core team of researchers, and monitors will be made at the end of the project and circulated to project researchers and key stakeholders.

APPENDIX A:
PRELIMINARY IDENTIFICATION OF RESEARCH PARTNERS

A. Researchers with experience in the issue of Women’s Police Stations (WPS) in Latin America:

Those scholars indicated with an asterisk have already been contacted and expressed their interest and/or commitment to the project.

· *Ana Carcedo, University of Costa Rica, Costa Rica

· Giulia Tamayo, (formerly CLADEM, Peru)

· *Mary Ellsberg, PATH, USA

· *Sarah Nelson, independent consultant, USA

· Gloria Camacho, formally in DINAMU, Ecuador

· *Tracy Fitzsimmons, Shenandoah University, USA

· *M. Cecilia MacDowell-Santos, San Francisco University, USA

· *Nadine Jubb, CERLAC, York University, Canada

· Heleieth I.B. Saffioti, Pontificia Universidade Católica de Sao Paulo

· Guita Debert, State University at Campinas, Brazil
· Teresa Hernandez Cajo, DEMUS, Peru

· *Silvia Loli, Flora Tristan, Peru

B. Women’s advocacy/activist organizations with experience in the issue of Women’s Police Stations (WPS) in Latin America:

· DEMUS (Peru)

· Flora Tristan (Peru)

· Comisión Andina de Juristas

· CLADEM (Comité de América Latina y el Caribe para la Defensa de los Derechos de la Mujer)

· Centro de Desarrollo (CED, Chile) 

· Centro de Estudios e Investigaciones sobre el Maltrato a la Mujer Ecuatoriana (CEIMME, Ecuador)

· Red de Mujeres contra la Violencia (Nicaragua)
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