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Summary 
 

Introduction 

 

With this research, the Directorate-General for Police and Security Regions wishes to gain insight into 

the nature and developments in the field of pluralization of the police function in the Netherlands as 

a support for future policing policies. 

This study is not only about gaining an insight into the current state of affairs with regard to the  

pluralization of the police function in the Netherlands at national and local level, but also to consider 

the Dutch situation in a comparison with other European variants and developments. Various issues 

were analyzed. In the first place, the legal context in which duties and competencies are exercised by 

the police, was explored. A distinction was been made between tasks and competencies that may 

legally be performed exclusively by the police, and tasks and authorities that may be performed by 

the police and other actors. 

 

Research questions 

 
The general research question for this research is: "How does the pluralization of the police function 

influence the current and future work of the Dutch police?" 

To answer this research question, we looked at the current laws and regulations in the Netherlands, 

at the general practical context in the Netherlands and in Europe. 

Based on the initial research memorandum, the included research questions and sub-questions we 

bundled the research questions in the list below.  

 

Laws and regulations 

1. What is the current legal context regarding the pluralization of the police function in the 

Netherlands? 

 

Dutch and European variants and trends 

2. Which variants and developments may be observed in the Netherlands in recent years  

regarding the pluralization of the police function? 

3. What variants and developments can be observed in recent years in Europe, and in  

neighboring countries in particular, regarding the pluralization of the police function? 

 

Local practices 

4. What is the role of local authorities with regard to the pluralization of the police function? 

5. How is the cooperation between the police and these other security actors at the local level? 

 

Views on directions in which pluralization should develop 

6. Which identified developments are welcomed or regretted by experts and practitioners, and 

why? 
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Pluralization of the police function 

 

The concept of "plural policing", or pluralization of the police function, refers to the relationship  

between the police and other security actors in the performance of the police function. These other 

security actors include both commercial and non-commercial private actors, public-private actors, 

and other public actors. 

 

Commercial private actors in the security sector 

Commercial private actors in the security sector in the Netherlands are mainly security companies, 

corporate security services, detective agencies, emergency centers and money and value transport 

(Van Steden 2007). Recently so-called "justice services" were added to the offer of commercial world 

players, such as Group 4 Securior (G4S) and Securitas. 

 

Commercial private actors outside the security sector 

In addition to commercial actors that focus specifically on the security sector, private actors outside 

the security sector also play an increasingly important role in the performance of the police function. 

 

Non-commercial private actors 

In the Netherlands, police volunteers (now after a one-year training) have been an integral part of 

the Dutch police system since 1948. In addition, there are various forms of citizen participation 

within the security provision. 

 

Public actors 

This category includes the special investigation services: the Dutch Food and Consumer Product 

Safety Authority (NVWA), the Fiscal Intelligence and Investigation Service (FIOD); the Social Affairs 

and Employment Inspectorate (SZW Inspectorate), and the Human Environment and Transport  

Inspectorate (ILT). 

At the local level, many local governments have built up their own surveillance and enforcement for 

the public space in recent decades by introducing, among other things, city guards and special  

investigating officers (boa’s). 

 

Research design 

 

The research consists of a number of components. A start was made with a literature review and 

with interviews with experts about pluralization of the police function and about the legal context 

within which that development took place. Subsequently, a study was carried out into practices of 

pluralization in the neighboring countries of the Netherlands (Lower Saxony, North  

Rhine-Westphalia, Flanders and England). Three municipalities were also investigated in the  

Netherlands. These are the municipalities of Rotterdam, Ede and Maastricht. In a focus group all data 

collected and trends and conclusions presented by the researchers have been discussed and  

attempts have been made to identify mechanisms that help to understand the current development 

of pluralization of the police function and to form an opinion on it. The research design is  

summarized in the diagram below. 
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Diagram: Research design 

 

Answers to the research questions 

 

The research has yielded several results, which are summarized below per research question. 

 

Laws and regulations 

1. What is the current legal context regarding the pluralization of the police function in the  

Netherlands? 

 

A. Which tasks and competencies of the Dutch police are exclusively reserved to the police on 

the basis of legislation and regulations? 

The police have no exclusive duties compared to other partners in the security domain. The police 

have a generic task, while the other security actors have a specific task or a domain of activity. The 

police are responsible for all internal security in the Netherlands. If another actor fails in a task, the 

police must take over this task as a back-up. Regarding competences, there are differences. The most 

striking difference concerns the monopoly of violence of the public sector. Yet the legislation allows 

the legislator, or government, to transfer competences that are traditional to the police to other 

public actors. Here, too, there is no question of exclusive authority for the police, but there is  

exclusivity of the public sector. 

 

B. Which duties and competences can (partly) be performed by other actors (private,  

public-private and local actors) on the basis of legislation and regulations? 

As indicated above, it is legally possible that all five broad police tasks (enforcement, investigation, 

emergency assistance, signaling, advice) are performed by both public and private actors. In the  
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performance of these tasks, it is possible that the government gives explicit permission (e.g. through 

regulations or a permit system) to perform a task. That is the common thread in the legislation: the 

police are authorized to perform all tasks, other actors must be explicitly assigned a task that is also 

specifically defined. The same can be said about competences, at least with regard to public actors, 

as indicated earlier. The most obvious competence is of course the use of force, and it is clear that 

this is also a point of discussion in the Netherlands. 

 

Dutch and European variants and trends 

2. Which variants and developments were observed in the Netherlands in recent years regarding 

the pluralization of the police function? 

 

A. Which duties and competences are (partly) performed in practice by safety/security  

actors other than the police? 

There is no exclusivity in the legislation regarding the execution of police duties. In practice, this 

means that tasks are shared with other actors, both private and public, in all task areas  

(enforcement, investigation, emergency assistance, signalling, and advice). During the research in the 

researched municipalities, it emerged that, with regard to partnerships / task sharing, mainly  

examples were found in the field of enforcement and investigation. Emergency assistance is mainly 

carried out by the police themselves (via the 112 number), while signalling and advice are also  

carried out by public or private actors, but not necessarily in a partnership. 

With regard to competences, the main issue is the debate on the monopoly on violence. 

Certain boas and services such as the FIOD or Customs are armed, but an extension of this authority 

to other public actors is still a point of discussion. 

 

B. Which security actors outside the police are involved in practice in the performance of 

the police function? 

Numerous organizations are involved as partners in forms of cooperation in the security domain. In 

the examples studied, but this is not an exhaustive list, it concerns both public actors, private actors 

and actors active in civil society. 

The overviews of examples of cooperation made in the various municipal cases also show that the 

various actors work together in a variety of combinations from two to sometimes even up to ten 

partners. In many examples there is talk of collaboration networks. In addition, there is a variety of 

actors who perform activities that can be described as part of the police function, but who perform 

those activities without entering into a partnership. 

 

C. What are possible reasons or mechanisms that underlie these trends and developments? 

Current developments indicate increased pluralization (despite the fact that there is some reluctance 

to share public competences with private actors) and more cooperation between security actors. It 

involves the following mechanisms: 

 Solving capacity problems 

 The wish from current private security actors to allow them to perform more tasks 

 Municipalities strive for their own control, and independence of police availability. 

 There is an increased (un) safety awareness among citizens. This increases the need among  

actors to perform the police function together in a proper manner. 
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 The experience gained in collaborative work has led to an awareness that more can be 

achieved through collaboration with others, than by working side by side. 

 The increase in partnerships is also a consequence of the pluralization itself: the more actors 

involved in safety, the more opportunities for cooperation. 

 

Discussed mechanisms in the focus group have been linked to five explanatory models: 

 A market model: there is scarcity on the market, so actors, especially private ones, jump into 

this gap. 

 The network society: the idea that it is obsolete that one organization can be responsible for 

security. Multiple actors must commit themselves and cooperate with each other 

 The risk society: citizens and organizations want to exclude risks more and more, and this  

entails increasingly higher safety requirements. 

 The information society: due to an overload of information, it becomes difficult to correctly 

assess risks. This increases the demand for cooperation, because only through cooperation can 

information be checked and converted into useful data. 

 A competence model: actors want to control their own future as far as possible and, if  

possible, expand their competence. It is only a striving for personal influence in the security 

domain. 

 

3. What variants and developments can be observed in recent years in Europe, and in neighbouring 

countries in particular, regarding the pluralization of the police function? 

 

A. Which duties and competences are (partly) performed in practice by security actors other 

than the police? 

There are sufficient examples of advice from private parties in neighbouring countries. However, the 

emphasis is on cooperation / task sharing in the enforcement and investigation task areas.  

Respondents in the different countries also spontaneously focused on these tasks when they asked 

about cooperation. Enforcement is a task area that is carried out by other public actors as well as  

private actors in England and Flanders, while cooperation on detection in Flanders remains more  

reserved for the public actors. So the reality is closer to the Dutch situation there. There is talk of 

catching up in Flanders. 

In addition to cooperation in enforcement in the form of Ordnungsdiensten, technology cooperation 

is also reported in the German Länder. It is also noticeable in the German Länder that cooperation 

often takes the form of consultation and less of joint action. The role of municipal Ordnungsdiensten 

is more limited than that of boas in the Netherlands. 

Regarding competences, there are differences between countries, especially with regard to the  

monopoly on violence. This is largely in the public sector in all countries, although in England only a  

limited part of the police has access to firearms. This is not the case in the other investigated  

countries. Only in Flanders do private security actors have the possibility to use firearms in the  

performance of their duties. 

 

B. Which security actors outside the police are involved in practice in performing the police 

function? 
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In all the countries investigated, forms of cooperation were observed in which the public actors are 

strongly in the majority, with the possible exception of England, where a multitude of private actors 

perform tasks within the security domain. This usually happens in the context of public-private  

partnerships. This type of construction is the least found in the German Länder investigated, and the 

police play a dominant role in the security domain and are also responsible for general control. 

Flanders and the Netherlands occupy an intermediate position. In these countries, the leadership 

seems to be less with the police, but rather at the local level with the municipalities (in Flanders) or 

the local triangle (in the Netherlands). As already mentioned, Flanders has started a catch-up  

movement in the area of public-private partnerships. This is an interesting difference with the  

Netherlands, where much more cooperation arises based on covenants. 

 

C. What are possible reasons or mechanisms that underlie these trends and developments? 

The pluralization of the police function and the search for cooperation with other actors in the  

security domain are pursued in different countries for different reasons. Cost saving and knowledge 

sharing are often recurring arguments. This also applies to innovation as a motive. The acquisition of 

expertise, access to better technological resources, and the expansion of information channels were 

also mentioned. Pluralization is only possible if political space is also left for it. 

 

Local practices 

4. What is the role of local authorities with regard to the pluralization of the police function? 

 

A. Which duties and competences of the police are (partly) carried out in Dutch municipalities 

by other security actors? 

The municipalities investigated show that the role of the municipality in carrying out the police  

function is large, and increasing. The emphasis in most municipalities is on enforcement and  

investigation. There are differences between the municipalities investigated in the extent to which 

they contribute to performing the police function. The number of concrete examples of cooperation 

studied shows an enormous diversity of cooperation themes and cooperation actors. Nevertheless, 

in each of the cases, the municipality together with the police is an actor, with a particular emphasis 

on public-public cooperation (e.g. between police and municipal boas). 

 

B. What were the underlying reasons for this? 

The municipalities studied show a picture of municipalities that have put safety high on the agenda, 

that wish to direct this domain and that seek intensive cooperation with a multitude of actors. 

Changes in legislation, both regarding the 2012 Police Reform and the transition laws, have had an 

impact on the need for greater control. 

Other mechanisms were also discussed, such as the accumulation of expertise; the growing demand 

from the population (more articulate, also more demanding), and the possibility to obtain more  

information through information sharing through cooperation within a more pluralized security field. 

Without information sharing, the usefulness, or at least the effectiveness, of pluralization is  

questioned. 

A catalyst of further cooperation between police and municipalities is the observable trend that the 

boa function has become more professional over the years. Boas are increasingly seen as equal  

partners. Professional competence is a key factor. 
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5. How is the cooperation between the police and these other security actors at the local level? 

 

In the municipalities investigated, co-ordination of the co-operation is conducted from the so called 

triangle. The mayor is in charge locally. Safety departments / safety directorates of municipalities 

take control further. As a result, the police are in danger of becoming a purely executive  

organization, while on the part of the police a great need is felt to be able to make own choices and 

take on responsibilities within the given mandate. 

The police are largely concerned with detection and emergency assistance, but also attach  

importance to area-specific work (community policing). There, police and boas grow together  

although with two overlapping, emphases on liveability (boa) and on investigation / crime fighting 

(police). 

There is also co-operation with private organizations and security companies. In addition, all  

conceivable variants occur in practice. Various forms of cooperation have been found. This involves 

entering into cooperation: 

 on the basis of covenants; 

 as a subcontractor; 

 as advisors; 

 as extra capacity; 

 as an expert; 

 as an informant; 

 as a liaison; 

 at local, regional, national and international level. 

 

The forms of cooperation differ in intensity. Sometimes it is only about informing each other,  

sometimes about coordinating the activities of individual actors, often about actual cooperation, 

sometimes even about working in joint teams. 

 

Views on directions in which pluralization should develop 

6. Which identified developments are welcomed or regretted by experts and practitioners, and 

why? 

 

The outlined developments around pluralization are impossible to reverse. Given the multitude of 

safety actors, collaboration is increasingly necessary. Working alongside each other would be  

counterproductive and completely eliminate the potential benefits of pluralization. If the  

pluralization is used as a cost saving, then this will not lead to a more effective safety framework. 

In the future, clarification of the management role and a general vision / framework elaborated by 

policymakers are important. Within these frameworks, the various safety actors must be given room 

to choose the most optimal form of cooperation. The framework must in any case also offer  

solutions for information sharing. That must of course be done with respect for privacy, but there is 

still too much uncertainty at the moment. Progress can certainly be made on this point. 
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Number of boas and available budgets 

7. To what extent are quantitative data available on the number of boas and budgets available 

for this? If not, how can further research be done? 

 

Eventually a question was added to the research questions as to whether quantitative data is  

available about the deployment of actors other than the police. Interviewees indicate that little  

systematic data is available about this. In a general something may be said about the numbers of 

boas. 

 

Number of boas 

The following numbers of boas are stated on the website police.nl. In the Netherlands, around 

23,700 boas work at around 1,100 different authorities. Of these, 3900 are municipal enforcers, 2450 

environmental boas, 850 compulsory education officials, 4800 public transport boas, 700 social  

investigators and 10,800 generic investigation boas. In Rotterdam, the number of Boa’s was even  

tripled from 40 to 120. In Eindhoven the number of boas in the outlying area was expanded from 7 to 

16. The image is fragmented. There are no sources available that give the national picture. 

 

Justis, the screening authority of the Ministry of Justice and Security, keeps track of the number of 

investigative competences granted per quarter, as stated earlier. Furthermore, only static data are 

known about the distribution of the boas over the task areas. There is no data on the growth or 

decrease in the number of boas per domain. Information is registered by Justis about the number of 

licenses provided by the boa authority, but no data are available on the outflux of boas and therefore 

no data about the total number of boas per municipality and per domain nor about the within those 

domains. Further research will need to provide a definitive answer. In addition to studying the 

sources that are available, a follow-up study will also have to include a survey with among  

municipalities and other employers of boa's in whih they are asked about the numbers of boa’s, and 

the developments in those numbers broken down by domain. 

 

Budgets for boa’s 

No general sources are available on the budgets available per municipality or other organizations. 

Although municipal annual reports contain information about the available budgets for safety, they 

have not been sufficiently broken down to retrieve specific data about boas. Moreover, the formats 

and the information categories are so different for each municipality that it is problematic to compile 

an overview. In follow-up research, therefore, a survey should ask about the numbers and budgets. 

Wherever possible, the available data from sources such as CCV, CBS, VNG, BOA platform and the 

boa bond can assist in building an overview. 

 

Security sector 

The safety sector is a positive exception. In this branch organization, accurate data is kept on  

developments in the branch in terms of numbers, budgets, composition of staff in terms of age and 

gender. The safety sector makes an annual safety scan, in which the numbers of officials per safety 

factor category are mapped. The annual return of the scan makes it possible to map the  

developments. 
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Answer to the main research question 

 

The individual research questions had to be answered in order to get an answer to the main question 

"How does the pluralization of the police function influence the current and future functioning of the 

Dutch police?". 

The pluralization of the police function can be seen as a development that is underway, but which is 

only partly due to policy choices made by the government or one of the other actors in the security 

domain. The pluralization requires information sharing in order to jointly build a good picture of 

safety situations and to monitor them adequately, or to be able to intervene. 

The pluralization that is currently taking place is also reaching limits. In the public space, citizens are 

confronted with various officials who jointly perform the police function. This can lead to confusion 

among citizens about what they can / may expect from agents, boas or other actors. This requires 

transparency and management of expectations. 

Although, according to research, confidence in the Dutch police is still great, there are nevertheless 

concerns among various actors, and in particular the police, about whether the police will not be too 

far from the citizen. 

The current manifestation of pluralization is bearing fruit. There are more people active in the  

security domain, with a greater variety of backgrounds and who are in contact with citizens in various 

intensive or less intensive ways. At the interfaces between the various partners in a collaboration,  

actors each have a view of aspects of the work of other actors. As a result, they learn from each 

other and from each other's way of looking at things. A form of inter-professional learning is the  

result. This promotes professionalism.  

However, there is also a certain fatigue of cooperation among respondents. A reflection on fruitful 

forms of inter-professional learning by those involved is therefore important. 

Pluralization of the police task is a process that is not easy to manage. The increasing complexity of 

problems, the ever-higher expectations of the public, the internationalization and digitization of  

existence and the ever-increasing expectations with regard to accountability for acting in the security 

domain are increasingly stretching the police function. A guiding framework for pluralization is  

therefore needed. Such a framework must prevent the security sector from becoming fragmented. 

Such a framework is also desirable to give direction to the development of professionalism quality 

within sub-sectors within the entire safety domain. Frames are still too lacking, or still offer  

insufficient  

support. As a result, differences seem to arise between municipalities, which could lead to a certain 

degree of legal inequality, or even lead here and there, for example when it comes to equipping boas 

with force equipment. 

 

 


