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Executive Summary

A range of evidence indicates that Spanish police—in national, regional, and local agen-

cies—are engaged in ethnic profiling. Ethnic profiling occurs when police pay dispropor-

tionate attention to persons based on their real or perceived racial, ethnic, religious, or 

national origin—as opposed to objective and reasonable grounds for suspicion. Spanish 

police are not alone: ethnic profiling by police is common across Western Europe, and 

indeed throughout much of the world. Ethnic profiling has been shown to be ineffective 

in combating crime and causes significant negative impacts on individuals and commu-

nities. As a result, the practice generates distrust in police and decreases their legitimacy, 

which in turn reduces cooperation with police, thereby making law enforcement more 

difficult, and society broadly less safe. Recognizing these problems, a small group of 

Spanish police services experimented with new practices to monitor and address ethnic 

profiling, and enhance both the fairness and effectiveness of their police work. 

This report details and analyzes five pilot projects in Spain that have sought to 

reduce ethnic profiling in order to improve police-community relations and enhance 

law enforcement effectiveness and fairness. These efforts reflect an understanding that 

fairness and effectiveness are not contradictory values—despite arguments that fairness 

must at times be a second-place consideration when operational effectiveness is at a 

premium—but are foundational for what it means to be a modern and professional 

police service. 

Ethnic profiling occurs in the policing of ethnic minority and immigrant com-

munities, where frontline officers may have limited personal experience or cultural 

understanding of the communities they work in; where they may believe that rates of 

offending are high; and where they may face political and public pressures to be tough 

on communities that are broadly stereotyped as threatening. 



1 0   E X E C U T I V E  S U M M A R Y  A N D  R E C O M M E N D A T I O N S

Five police agencies in Spain, in partnership with civil society and police part-

ners, implemented a series of reforms aimed at reducing ethnic profiling and improv-

ing police effectiveness. These projects focused on the use of stop and search powers 

because the use of these powers is when profiling most often occurs. The two pilot 

programs were Strategies for Effective Police Stop and Search (STEPSS) and Programa 

para la Identificación Policial Eficaz (PIPE). STEPSS was implemented from 2007–2008 

in three police agencies while PIPE was introduced from 2012–2013 in two additional 

agencies. 

Broadly speaking, the reforms undertaken by the five agencies were successful:

• Reforms correlated with reduced stop and search rates, because officers became more 

selective in their use of these tactics. In most sites, rates of stops and of searches 

declined during the six months of the pilot study. Furthermore, in Castellón, the 

one site where data were available from before the pilot, stop rates were lower 

during the pilot than they were the prior year. 

• Reforms correlated with reduced levels of disproportionality in stops, suggesting reduc-

tions in ethnic profiling by police. In most sites, rates of disproportionality declined 

during the pilot period. In Castellón, where data were available from before the 

pilot, disproportionality rates were also lower during the pilot than in the prior year.

• The positive benefits of reforms were sustained after the pilot ended. In Fuenlabrada, 

the one site where data were available beyond the six month pilot period, improve-

ments have continued to this day. That site’s commitment to reform principles 

for more than five years after the pilot saw continued declines in stop rates, the 

maintenance of lowered rates of disproportionality, and continued improvements 

in hit rates.

Other areas of implementation were uneven. Only one of the agencies (Fuen-

labrada Local Police) substantially implemented procedures to manage stops based on 

data analysis; and only three of the agencies managed to regularly engage the commu-

nity in dialogue about the data and their stop policies. The variation in implementation 

was linked to differences in agencies’ commitment to reforms, staff resistance, and 

levels of external support. Notably, while STEPSS sites benefited from significant out-

side resources, the PIPE agencies received technical assistance at early stages and were 

then largely left to advance reforms independently.

But in short, reform is possible. Through a series of steps outlined in this report, 

police agencies can reduce the ethnic disproportionality of their stops, increase the 

effectiveness of stops while reducing the total number of people stopped, and improve 

relations with ethnic minority communities.
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This report is both a description of reform efforts and a prescription—grounded 

in experience—for how reforms should be carried out and what can be achieved.

Based upon the collective experiences of the five reform projects, a number of 

recommendations are offered:

Recommendations

To police mangers and policymakers contemplating stop reforms

1. Implement stop reforms based on the STEPSS and PIPE model. This may help 

decrease ethnic disparities in stops, reduce the burden of stops on communities, 

and make stops a more effective police tactic. 

2. Allow at least 12 months for an agency to fully implement stop reforms. Experi-

ence suggests six months is usually inadequate.

3. Adapt stop forms to identify ethnic minorities who are also Spanish citizens. This 

could include recording officer-defined or self-defined ethnicity.

4. Engage community representatives in ongoing discussions about stop policy. In 

smaller police agencies, which are less likely to have a developed network of 

minority organizations to work with, police personnel may need to work harder 

to develop relations with community collaborators.

5. Train all frontline officers, managers, and supervisors in the new stop protocol. 

Emphasize the role that reforms can play in both improving the effectiveness of 

stops and making them fairer.

6. Train relevant police personnel to conduct and interpret analysis of stop data. 

This includes developing the skills to identify disproportionality agency-wide, and 

within particular geographical areas, teams, or individuals. It also involves skills 

to assess the effectiveness of stops in different operational contexts. 

7. Train agency managers and supervisors to manage stops based on the findings of 

stop analysis. This might involve issuing new guidance on stop criteria, chang-

ing operational priorities, and holding teams or individuals accountable for stop 

activity.

8. Conduct stop analysis regularly. Typically this should be monthly. However, where 

stops are infrequent (e.g. fewer than about 50 per month) indicators will tend 

to be unstable. Carrying out bi-monthly or quarterly analyses is one alternative; 

calculating moving averages is another.
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9. Use standardized database queries to conduct stop analysis. This is an efficient 

alternative to having experts generate analysis manually.

10. Ensure analysis covers multiple indicators of fairness and effectiveness, and is 

broken down by teams, individuals, and operational strategies. This may require 

adding new queries to the existing Plataforma por la Gestión Policial de la Diver-

sidad (PGPD) database.

11. Share analysis with police managers, supervisors, and frontline officers. This will 

create transparency and promote buy-in among those charged with carrying out 

reforms. It may also advance discussion about strategies for addressing problems.

12. Share stop analysis results with community representatives. This will promote 

trust and facilitate collaboration and increased dialogue between community 

members and police, including regarding crime and safety needs. 

13. Engage community representatives, particularly ethnic minorities, on a regular 

and sustained basis to discuss stop data, policing practices, and community needs 

for law enforcement. Such dialogue should inform and shape better crafted crime-

fighting strategies and increase understanding and trust between police and com-

munity members.

14. Develop and implement solutions to problematic stop patterns. These solutions 

should be based on input from police colleagues and community partners. Solu-

tions might involve issuing new guidance on stop criteria, changing operational 

tactics, holding teams or individuals accountable for stop activity, and providing 

retraining to frontline officers where necessary.

To civil society and community representatives

15. Seek opportunities to meet with police agencies. Advocate for stop polices which 

are free of ethnic bias and are based on STEPSS and PIPE practices.

16. Collaborate with police agencies on the design of stop policies. Constructive par-

ticipation will help shape policies.

 17. Ask police to share their stop analysis with community members and examine 

this data. This fosters transparency, and helps community members participate 

in informed dialogue with police agencies. 

18. Contribute to efforts to reduce problematic stop patterns. This could involve sug-

gesting alternative strategies that place a lesser burden on ethnic minorities and 

improve the effectiveness of stops.
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19. Help police to disseminate information to the community about stop reforms. 

This kind of information sharing helps build public understanding of and support 

for reforms.

20. Study and know your rights and responsibilities when stopped by the police. 

Share this knowledge with community members.

To those providing technical assistance to agencies engaged in reform

21. Provide ongoing technical assistance to agencies engaged in reform throughout 

the pilot period, not just at the beginning. 

22. Develop and provide training modules that address stop analysis and stop man-

agement skills alongside the completion of stop forms on the street.

23. Develop database capacity for storing and querying stop data, for example by 

allowing analysis of the activities of specific teams and individuals.

To reform evaluators (external researchers or in-house analysts)

24. Measure stop patterns in the months before reform, in order to generate a base-

line for comparison. This could involve having officers fill out summary stop 

information at the end of their shifts, or having police radio operators record 

information on stops that are called in. 

25. Consider using multiple stop measures over the evaluation period. In addition to 

tracking stop form data, evaluators can use stop measures generated from other 

sources, such as radio calls, to verify stop form data and project implementation.

26. Consider surveying frontline officers before and after reforms, to assess changes 

in attitude and behavior. This can be done using an online survey emailed to all 

officers or on paper if officers’ emails are not available. Online survey tools make 

the implementation and analysis of these surveys inexpensive and easy.1

27. Consider conducting targeted surveys of members of the public who have experi-

enced stops, perhaps using contact information recorded on stop forms. Periodic 

surveys of this population could track the changing quality of stop experiences.

28. Track outcomes of reforms for at least 12 months following the introduction of 

reforms; longer if possible.





F A I R  A N D  E F F E C T I V E  P O L I C E  S T O P S   1 5

1. Reform of Police Stop and 
 Search Practices in Spain

The Need for Reform

Over the last decade, Spanish police agencies have begun to experiment with reforming 

their stop and search practices. These reforms are intended to enhance the management 

and effectiveness of police stops and searches. In large part, these reforms respond 

to concerns raised by national and international human rights bodies and local non-

governmental organizations (NGOs) that Spanish police carry out ethnic profiling in 

their law enforcement activities.2 They also respond to an increased desire within police 

agencies to enhance their professionalism and effectiveness, and a greater understand-

ing that ethnic profiling limits both. 

The term “ethnic profiling” describes the use by police officers of race, ethnicity, 

religion, or national origin—rather than individual behavior—as the basis for making 

decisions about who has been or may be involved in criminal activity. Ethnic profiling 

appears most frequently in police officers’ decisions about who to stop and ask for 

identification papers (ID), question, search, and sometimes arrest.3 Ethnic profiling is 

an unlawful form of discrimination.4 Ethnic profiling not only violates domestic and 

international prohibitions on discrimination, but also has serious negative outcomes for 

both those who are targeted by the police and for the police themselves. The experience 

of police attention that is disproportionate or perceived as unfair erodes trust in police 

at both individual and community levels. In turn, this loss of trust decreases police 

legitimacy and can have direct negative effects such as reduced public cooperation with 

police, increasing hostility, and increased officer safety concerns. Ethnic profiling by 
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police has been the catalyst for civil disorder in a number of communities in the US 

and the EU.5 Ethnic profiling is both ineffective and discriminatory.

Laudably, a number of Spanish police agencies have attempted to reduce and pre-

vent discriminatory policing and enhance the effectiveness of stops by experimenting 

with reforms, including the introduction of monitoring to track their stop and search 

practices. These innovations build on measures undertaken in the United States and the 

United Kingdom. In the US, reforms have centered on collecting data on stops, includ-

ing the race of people stopped and searched and the outcomes of the stop and search; 

early warning systems that identify officers whose behavior might be indicative of racial 

profiling or other misconduct; and training police officers on how to conduct bias-free 

stops. Reforms in the UK have directly influenced innovation in Spain, as described 

further below. In the 2000s, new policies were introduced in England and Wales to 

increase accountability for police use of stop and search powers through increased 

monitoring. Specific measures included the completion of a stop form for each stop 

conducted, a copy of which is given to the person who was stopped; supervisory and 

managerial attention to stop patterns; the use of databases to help track and identify 

problematic search patterns; and the sharing of analyses and statistics with the public.6

Five Sites for Innovation

The first major reform project in Spain started in 2007, with a second project launched 

in 2012. Together, the two projects focused on five police agencies across four cities and 

towns, each gathering stop data over a six month period. The projects were known as the 

Strategies for Effective Police Stop and Search (STEPSS) project, which ran from 2007 to 

2008 and involved three police agencies;7 and the Programa para la Identificación Policial 

Eficaz (PIPE), conducted in 2012 and 2013, which involved two further police agencies.8 

(A second generation of PIPE is planned for 2014–2016 with three police agencies.) The 

five pilot agencies that participated are: the Fuenlabrada Municipal Police, the Girona 

Municipal Police, and the Mossos d’Esquadra police division in Girona, which partici-

pated in STEPSS; and the municipal police agencies of Castellón and Pedrezuela, which 

participated in PIPE.9

Details of the five sites are included in Table 1.1. The population figures in the 

table are drawn from local government sources. Stop rates and associated dispropor-

tionality calculations are based on the population figures along with police stop data 

generated during the six months of pilot testing. As the table shows, there is substantial 

variation in the size of the pilot sites, with populations ranging from about 5,000 to over 

200,000 people. All have significant minorities of non-Spanish nationals, ranging from 

about 15 to 20 percent of the population, with Romanians and Moroccans represent-
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ing the largest foreign populations.10 Table 1.1 also shows substantial variations in the 

number of stops per 10,000 population (also known as the stop rate) across agencies, 

ranging from 24.5 stops per 10,000 residents for the Castellón Municipal Police to more 

than 162.7 per 10,000 for the Pedrezuela Municipal Police. 

Importantly, all five agencies showed patterns of disproportionality in their stops. 

They all had a substantially higher rate of police stops for foreigners compared to Span-

ish nationals. Disproportionality rates were highest for the Pedrezuela Municipal Police, 

with foreigners nearly five times more likely to be stopped, and lowest for Castellón 

Municipal Police, where foreigners are two and a half times more likely to be stopped, 

compared to Spanish nationals. It is important to note that using nationality as a proxy 

for ethnicity fails to capture Spanish nationals of non-white ethnic and racial appearance, 

including Spanish Roma (Gitanos) and the rapidly increasing number of non-white Span-

ish nationals. This means that nationality-based data almost certainly fails to include 

some number of stops based on profiling and the true rates of disproportionality may 

be higher.

TABLE 1.1: Key characteristics of pilot agencies

Total 

population

(no.)

Non-Spanish 

population

(%)

 Stop rate 

(/10,000 

residents)

Disproportionality 

(all non-Spanish)

STEPSS project

Fuenlabrada, Municipal Police 209,102 15.2 145.9 3.4

Girona, Mossos d’Esquadra 96,461 20.7 93.5 4.1

Girona, Municipal Police 94,461 20.7 158.2 4.7

PIPE project

Castellón, Municipal Police 177,469 19..9 24.5 2.5

Pedrezuela, Municipal Police 5,039 17.3 162.7 4.8

Notes: The disproportionality rate is a relative rate index or ratio that shows the likelihood that a non-Spanish 
national will be stopped, compared to Spanish person. A number larger than one indicates a bias 
against non-Spanish nationals. Stop rates and disproportionality calculations are based on the data 
produced in the six months during which the pilot study was conducted. Population figures reflect 
the resident population at the time of pilot projects.

The reform model pioneered through STEPSS and PIPE involved implement-

ing clear policies governing the criteria for officers to stop (and potentially search) 

members of the public, as well as training police officers in these new policies. Police 

officers completed a form each time they conducted a stop, recording information such 
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as the officer’s reason for conducting the stop, the ethnic or national origin of the per-

son stopped, and the stop outcome. As a way to increase community engagement and 

accountability, a copy of the form was given to the person stopped. The information 

on the form was later entered into a police database. This provided another layer of 

accountability and allowed police supervisors and managers, using the data, to identify 

potential biases and inefficiencies, thereby enabling them to redirect officers to make 

stops that are less discriminatory and more effective. Results of the data analysis were 

also shared with members of the community. These measures were carried out in the 

context of a dialogue between police agencies and the community about stop policy and 

practice, which also helped to increase police effectiveness. 

Table 1.2 provides an overview of the reform model used in the STEPSS and PIPE 

projects. It describes initial tasks and ongoing activities, the mechanisms by which these 

can reform police behaviors, and the ultimate outcomes expected for police-community 

relations and law enforcement effectiveness.

This report examines:

• What are the impacts of the reforms on police practice and police-community 

relations (Chapter 2)?

• What challenges did police agencies face in trying to implement the reforms? 

How did they overcome them (Chapter 3)?

• What lessons and recommendations can be derived to inform future reform 

efforts (Executive Summary and Recommendations)?

This report’s analysis of the impact of the STEPSS and PIPE projects is based on 

monthly statistical data taken from police stop forms during the pilot periods. It also 

draws on information from police officers, variously derived from interviews, focus 

groups and/or surveys in each of the sites, and from interviews with community repre-

sentatives in Castellón and Pedrezuela. In addition, Castellón had some stop data from 

before the reforms, generated by a prior system of stop recording, which is presented 

here as a pre-reform benchmark. In Fuenlabrada, stop data were available for over five 

years beyond the pilot period, because the agency has continued to adhere to the reform 

principles.

While it is important to recognize the limitations of the data11, the results suggest 

positive effects of the STEPSS and PIPE reforms. It is possible to reform police stop 

and search practices to make them less discriminatory and more effective, improving 

police-community relations in the process. Just as the innovations implemented in 

Spain drew on past reforms in the US and UK, this experience holds lessons that are 

relevant beyond Spain, for stakeholders across Europe and the globe.
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2. The Impact of Reforms on 
 Police Practice

This chapter analyzes the impacts of reforms on stop practices. The analysis was con-

ducted primarily through a quantitative assessment using stop statistics from the five 

pilot agencies. Such an analysis allows for conclusions about changes to the overall stop 

rates, the disproportionality of stops, and their effectiveness at identifying infractions 

(known as the “hit rate”12). This helps us assess whether the reforms achieved some of 

their intended impacts listed in Table 1.2 (above).13

The six month study period was short and most sites did not fully implement the 

reforms within this time. However, evidence from the study period suggests that the 

reforms still positively affected police practice across the sites. In fact, some of the most 

pronounced effects were found for the Fuenlabrada Municipal Police, the agency that 

most fully implemented the reforms.
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Key Findings

• Reforms were associated with reduced stop and search rates, suggesting officers 

became more selective in their use of these tactics. In most sites, rates of 

stops and of searches declined during the six months of the pilot study. 

Furthermore, in Castellón, the one site where data were available from 

before the pilot, stop rates were lower during the pilot than they were the 

prior year.

• Reforms were associated with reduced levels of disproportionality in stops, 

suggesting reductions in ethnic profiling by police. In most sites, rates of 

disproportionality declined during the pilot period. In Castellón, where data 

were available from before the pilot, disproportionality rates were also lower 

during the pilot than in the prior year.

• There were no consistent trends in hit rates. Hit rates showed substantial 

month-to-month variation during the pilots, and overall indicated different 

trends across the sites. A longer period of analysis would be needed to draw 

more consistent conclusions.

• In Fuenlabrada (the one site where data were available beyond the six month 

pilot period) the positive benefits of reforms were sustained after the pilot ended. 

Commitment to reform principles for more than five years after the pilot 

saw continued declines in stop rates, the maintenance of lowered rates of 

disproportionality, and continued improvements in hit rates.

Stop Rates

A key goal of the reforms is for police officers to use stops more selectively, for example 

when there are stronger grounds for suspecting that an infraction has taken place. This 

means more stops being conducted with a genuine “motive”—a requirement in Spanish 

law. This should limit ethnic profiling while producing higher hit rates.

A decline in the overall rate of stops is an indicator of the extent to which police 

are being more selective about who to stop. 



F A I R  A N D  E F F E C T I V E  P O L I C E  S T O P S   2 3  2 3

Comparing Stops before and after Introduction of Reforms, Castellón 

Comparing stop data from before and after the reforms allows an assessment of their 

full impact. This was only possible in Castellón because it was the one site that had 

comparable stop data available from the period before reforms, as well as during the 

six month pilot period.14

FIGURE 2.1: Monthly stop numbers before and after the introduction of PIPE stop reforms, 

Castellón Municipal Police
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Figure 2.1 compares historical agency data from January and February of 2012 

with the pilot data generated from January to June 2013. It shows a reduction in recorded 

stops in the wake of reforms. While the differences could reflect variations in patterns of 

recording between the two periods, further analysis suggests a genuine decline in stop 

rates. Specifically, Figure 2.2 shows the breakdown of stops by nationality for January 

and February in 2012 and 2013, and indicates that the reduction in stops affected immi-

grants only.15 If a reduction in stop numbers reflected a change in recording practices, 

we would expect it to affect all groups equally, yet this is not what we see. A reduction 

in stops of immigrants, furthermore, is directly consistent with the reforms’ objectives. 
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FIGURE 2.2: Stop numbers by nationality for January and February pre- and post-PIPE, 

Castellón Municipal Police
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Stop Trends during the Pilot Period

In all five of the agencies studied, data were available for the six month period following 

the introduction of reforms. Figure 2.3 shows how stop rates varied during this time. 

Though there was substantial month-to-month variation, for most agencies there is an 

underlying trend towards fewer recorded stops across the period. This is true if we draw 

the best-fitting straight line through the points for each agency, or if we simply com-

pare the first and last data points.16 The one exception is Pedrezuela, which shows an 

upward trend; however, this agency conducts very few stops (averaging just 14 a month 

ranging from five in February to 27 in June), making monthly measures unstable and 

an unreliable guide to changes in underlying practice.
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FIGURE 2.3: Monthly stop rates (per 10,000 residents) during six month pilot period, PIPE and 

STEPSS police agencies
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Figure 2.4 produces the equivalent graph for stops that lead to searches among 

the five pilot sites. A similar pattern is observed, with a predominantly downward trend 

in recorded searches. 

FIGURE 2.4: Monthly search rates (per 10,000 residents) during six month pilot period, PIPE 

and STEPSS police agencies
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Downward trends could reflect changes in form-filling practice. However, as dis-

cussed in more detail in the next chapter, agencies seemed to make genuine efforts to 

improve compliance with recording stops, for example by comparing stop forms with 

radio logs. Furthermore, the conclusion that officers were conducting fewer stops in 

the wake of the reform was supported by interviews conducted with police personnel 

in some sites. In some cases, frontline officers admitted to making fewer stops primar-

ily to avoid the new paperwork associated with them. However, this could equate with 

prioritizing situations where levels of suspicion were higher, as one inspector suggested 

officers now need to be more selective. 

Stop Trends beyond the Pilot Period, Fuenlabrada

In Fuenlabrada, where reform practices extended beyond the pilot period, stop data is 

available up to the present.

Figure 2.5 presents annual data on stop rates from 2007 to 2013. For 2007, the 

graph estimates an annual rate using only data from October, November, and Decem-

ber—the first three months of the pilot. Subsequent years are based on complete stop 

data. The graph indicates that declines in stop rates that began during the pilot period 

continued in the years that followed, although police leaders in Fuenlabrada note that 

labor conflicts as a result of salary reductions for civil servants have reduced the number 

of patrols since 2010.

FIGURE 2.5: Annual search rates (per 10,000 residents) 2007–2013, Fuenlabrada Municipal 

Police
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Disproportionality

A fundamental goal of stop reforms is to reduce ethnic profiling by police. This goal can 

be assessed by comparing rates of disproportionality over time. This is a measure of the 

likelihood of a non-Spanish national being stopped compared to a Spanish national.17

Comparing Disproportionality before and after Reforms, Castellón 

Assessing the full impact of reforms ideally relies on comparisons of data from before 

and after the introduction of reforms. Again, this was possible only in Castellón, which 

had pre-reform data. Figure 2.6 presents Castellón’s measures of disproportionality over 

the period. It suggests there were substantial reductions in the levels of disproportional-

ity coinciding with the reforms’ introduction, particularly among Romanians and other 

non-Spanish nationals. Moroccan disproportionality also went on to decline, but this 

began after the reforms had already been implemented.

FIGURE 2.6: Disproportionality rates for stops before and after PIPE, Castellón Municipal Police
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Disproportionality Trends during the Pilot Period

In all agencies, disproportionality measures could be calculated for the six month pilot 

periods. Figure 2.7 provides an overview of these data, by plotting monthly aggregated 

disproportionality rates for all non-Spanish nationals. In most sites, there was some 

month-to-month variation, likely reflecting changing operational factors in different 

sites. However, with the exception of the Girona Municipal Police, all other sites show 

an overall downward trend during the period, suggesting the reforms had the intended 

impact.18

FIGURE 2.7: Disproportionality rates for non-Spanish nationals in police stops, six month pilot 

period, PIPE and STEPSS police agencies
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Disproportionality trends can also be examined for individual minority nationality 

groups. Figures 2.8 and 2.9, respectively, plot rates for Romanians and Moroccans, who 

tended to be the largest minority nationality groups across the five sites. In both cases, 

the predominant pattern is a downward trend, consistent with the trend of reduced 

disproportionality.
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FIGURE 2.8: Disproportionality rates in police stops of Romanians, six month pilot period, PIPE 

and STEPSS police agencies 
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FIGURE 2.9: Disproportionality rates in police stops of Moroccans, six month pilot period, PIPE 

and STEPSS police agencies
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Disproportionality beyond the Pilot Period, Fuenlabrada

Finally, Figure 2.10 shows how disproportionality evolved beyond the end of the pilot 

period in Fuenlebrada. It shows that reductions in disproportionality associated with 

the pilots have largely been sustained in the years that followed.

FIGURE 2.10: Disproportionality for key groups, Fuenlabrada 2007–2013
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Hit Rate

The hit rate is a measure of the effectiveness of stops. The term refers to the percentage 

of stops that led to the identification of wrong-doing, such as administrative or penal 

infractions. Reforms were intended to improve the effectiveness of stops, as measured 

by increased hit rates. However, there was no consistent pattern across the five pilot 

sites. One of the reasons for this may be that not all sites implemented data-driven 

management practices, as discussed in the next chapter. Interestingly, though, the one 
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site that did implement data-driven management (Fuenlabrada) showed consistent 

improvements in hit rates.

Hit Rates during the Pilot Period

Figure 2.11 presents the hit rates for the reform sites over the pilot period. It shows 

they vary substantially from month to month within sites, with no consistent pattern of 

change. In some sites there are increases over the period, in others declines. 

FIGURE 2.11: Hit rates of stops during pilot period, PIPE and STEPSS police agencies
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Hit Rates beyond the Pilot Period, Fuenlabrada

Finally, hit rate measures are available for Fuenlabrada stops beyond the pilot period, 

and are displayed in Figure 2.12. The graph shows that increases that were evident dur-

ing the pilot period continue to advance beyond it, indicating an ongoing improvement 

in effectiveness. 
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FIGURE 2.12: Hit rates of stops in Fuenlabrada 2007–2013
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3. The Experience of 
 Implementing Reforms

This chapter examines police agencies’ experiences implementing stop reforms. As 

noted, six months is a short time to realize the substantial changes required by the 

STEPSS and PIPE reforms, and most agencies were unable to do so fully within this 

period. A review of agencies’ experiences helps provide a context for the impacts 

achieved by the reforms. It also provides helpful lessons for future reform efforts. 

Overview

Key Lessons

• Reforms require the strong commitment and participation of senior leadership. 

The degree to which reforms were implemented seemed to be influenced by 

the level of enthusiasm and involvement of senior agency leaders. Changes 

cannot be implemented effectively by senior managers who lack interest, or 

who delegate the leadership role to more junior staff.

• Anticipate staff resistance. To varying degrees across sites, there was resis-

tance to reform, particularly among frontline officers. This was often a chal-

lenge for reformers.
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• Expect reforms to take longer than six months to implement. Fully implement-

ing reforms is a major challenge. Even with committed leadership and 

strong police-community dialogue, realizing reforms takes time. Most pilot 

sites did not fully implement the reforms in the six month timeframe. 

• Prioritize stop management and community dialogue alongside form-filling. 

While all pilot agencies got officers to fill out forms and went on to analyze 

them, they were less successful in other areas. The weakest areas of imple-

mentation tended to be:

 – use of stop analysis to inform supervision and management, and 

 – effective dialogue with community figures about stop policy and practice.

Levels of reform implementation varied across the five agencies. This variation 

was linked to differences in commitment to the reforms and variations in staff resis-

tance. It also reflected variations in external support. Notably, STEPSS sites benefited 

from significant outside resources, including study trips to the UK and technical assis-

tance visits from UK experts. Meanwhile, the PIPE agencies, while receiving some early 

technical assistance in training, stop forms, database design, and publicity materials, 

were then left to advance reforms on their own. 

Table 3.1 summarizes the extent to which key reforms were implemented. It 

shows areas where there were consistent successes across agencies, alongside areas of 

uneven implementation. Notably, all agencies designed and introduced stop forms and 

stop guidance, initiated a public information campaign, had officers fill out the forms, 

compiled stop data into electronic databases, and subjected the data to some routine 

analysis. Meanwhile, only one of the agencies (Fuenlabrada Municipal Police) substan-

tially implemented procedures to manage stops based on analysis of data extracted from 

the stop forms, and only three of the agencies (all of the STEPSS agencies) managed to 

regularly engage the community in dialogue about their stop policies. Even these sites 

did not consistently share stop analyses fully with community members. 
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TABLE 3.1: Level of implementation of stop reforms during six month pilot period, STEPSS and 

PIPE police agencies 
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Design procedure manual

Design stop forms

The design and implementation of a form to share with 
the person stopped; can be used to collect stop data

Training

Training of police officers/staff in reform procedures

Officers fill out forms

Routine completion of stop forms by officers when 
stops are conducted, with forms submitted to relevant 
colleagues

Development of database and compilation of stop data

Introduction and ongoing use of a system to gather 
stop form data and enter it into an electronic database

Routine data analysis

Creation of procedures for the routine analysis of data

Stop management procedures

Using analysis of stop data to manage officer behavior 
and the strategic use of stops

— — — —

Regular meetings with the community about stop policy

Establish mechanisms for ongoing communication with 
the community about the use and conduct of stops

— —

Share stop analysis results with the community

As part of community dialogue, share and discuss stop 
data

— —

Information campaign targeting minority communities

An information campaign to make people aware of their 
rights and obligations in relation to stops

Sustain stop reforms beyond pilot period — —

 Substantial implementation;  partial implementation; — negligible implementation 
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Forms and Manuals

Key Lessons

• Don’t reinvent the wheel. Existing STEPSS and PIPE forms and manuals pro-

vide a good starting point for the design of materials and probably only 

require minor adjustments for new settings.

• Identify ethnic minorities who are also Spanish nationals. Second or third gen-

eration migrants and Gitanos are not captured by most of the stop forms used 

in pilots because the forms tended to use nationality as a proxy for ethnic-

ity. With the further growth of Spanish minority populations, this measure 

will become increasingly obsolete. Self-defined ethnicity, or officer-perceived 

ethnicity, will provide better options for statistical tracking in the long-term.

• Design forms that balance analysis, accountability, and workload demands. Con-

siderations include:

 – Increasing the number of fields in the form expands the information avail-

able for analysis, but increases the workload for officers and may make 

forms less easily understood by the public.

 – Multiple-choice (or “closed”) fields are easier to analyze statistically than 

open text fields, which require the officer to describe the specific cir-

cumstances of a stop; however, some open text fields—particularly 

the grounds for suspicion or reason for the stop—may provide greater 

accountability to the person stopped. 

 – Forms that measure operational rather than legal reasons for stops are 

probably more useful for stop management.

Central to the reforms was the development and use of stop forms and 

accompanying procedure manuals. (Please see Appendix B for examples of stop forms.) 

The forms had fields for a range of information, including the identity and nationality of 

the person stopped, the reason for stopping, whether a search took place and if so what 

was found, and whether an infraction was alleged. The procedure manual described the 

correct use of the stop form, legitimate reasons (“motivos”) for conducting stops and 

searches, and the appropriate conduct for officers during encounters. 

However, sites developed some different versions of these documents, partly 

reflecting local circumstances and preferences. One important variation concerned the 

definition of a recordable stop: for Girona police agencies, the form included occa-
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sions when officers directly witnessed a criminal or administrative offense (sometimes 

termed a “low discretion” stop), while in other sites recording was limited to speculative 

stops when an infraction was uncertain (a “high discretion” stop). Despite variations, 

PIPE sites modeled their stop forms on those used in Fuenlabrada, setting them apart 

from the Girona forms. Thus, Fuenlabrada and the PIPE sites used nationality as a 

proxy for minority status, while the Girona forms used both nationality and officer 

defined ethnic appearance. In other variations, the Mossos d’Esquadra in Girona used 

an open text field to record the reasons for stops without any fixed categories, and 

Girona’s municipal police was unique in using legal rather than operational categories 

to indicate stop reasons. 

Training

Key Lessons

• Train police personnel in the analysis and management of stops, as well as street-

level practice. Pilot training focused on the practice of frontline officers, but 

it would be useful to train relevant staff in the analysis of stop data and 

management of stops.

• Plan for officer resistance. Training often provoked a defensive response 

among officers who felt they were being accused of discrimination and feared 

greater scrutiny of their work by supervisors. Emphasizing the benefits of 

the reforms, through improved policing effectiveness, may help counteract 

these problems.

• Don’t rely only on managers and supervisors to pass training information down 

to frontline staff. Based on the experience in one site, training just managers 

and supervisors in a “train-the-trainer” approach is not adequate to educate 

frontline officers. 

All five agencies implemented training for police staff on conducting stops, 

though there were variations in the curricula and training strategies used and in staff 

reactions to the training.19 One common problem was that the trainings could leave 

police staff with a sense they had been accused of discrimination, which provoked 

some resentment. Another shortcoming was the lack of training on stop analysis and 

stop management that could have targeted police supervisors or managers. This is a 
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particular problem, given the weak implementation of these practices in most of the 

reform sites.

 Training was developed collaboratively within each of the STEPSS sites, with 

police officers, representatives of migrant organizations and human rights groups, and 

the police college contributing. By contrast, in the PIPE sites, training was externally 

designed and delivered by the PGPD, without the strong involvement of local police and 

community groups. Even so, most training was delivered with some form of local com-

munity representation (with the exception of Castellón), and had content that focused 

on police-community relations alongside the technical aspects of stop reforms. 

Given potentially negative police reactions to training, one of the more successful 

approaches was Fuenlabrada’s, which placed a strong emphasis on how reforms could 

improve the effectiveness of police stops—a factor that seemed to promote a greater 

level of acceptance.20 Other pilot agencies tended to have greater emphasis on diversity 

and discrimination issues in their training.

Meanwhile, one of the less successful strategies involved a “train-the-trainer” 

approach in Castellón. Detailed information communicated to managers and supervi-

sors was apparently not passed on effectively, and targeted follow-up meetings with 

frontline staff were necessary to reinforce the reform lessons.

Completing Stop Forms

Key Lessons

• Use systems of checks to ensure officers complete forms. Most police agencies 

checked compliance rates by comparing radio logs of stops with completed 

stop forms. In one site, forms were numbered so any missing forms in a 

sequence could be attributed to a particular officer and investigated further. 

In another site, there were provisional plans to have the radio room ask 

officers for the relevant stop form number when a stop was called in.

• Check forms for missing or inadequate information. Following-up with officers 

who had not adequately or carefully completed forms was also an important 

part of establishing compliance in pilot sites. 

• Use an in-house (rather than external) database. One pilot site used external 

consultants to manage the data; this contributed to delays with data pro-

cessing and analysis.
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All sites appeared reasonably successful at getting officers to fill out forms, though 

precise levels of officer compliance are difficult to gauge given that police managers and 

supervisors oversee patrol officers from a distance, with limited ability to corroborate 

information received from them. There was often evidence of at least some non-com-

pliance based on accounts from police personnel in some sites. Some suggested this 

arose in particular situations, such as when officers were in a hurry or concerned for 

their security, making it hard to fill out the forms.

Sometimes, forms were not filled out well, or completely. For example, in the early 

stages of Fuenlabrada’s pilot, the reasons for stops were sometimes given as “other” 

or “attitude or suspicious behavior,” without further elaboration. In other cases, forms 

lacked selected information from required fields.

The collection of completed forms, by supervisors or other police personnel, and 

their entry into a stop database, could also face some problems, particularly at the begin-

ning of the process. For example, most agencies experienced delays entering forms into 

databases. In contrast to the other pilot agencies, the Mossos d’Esquadra in Girona used 

a database maintained by outside consultants, requiring them to transfer copies of all 

of their forms to the consultants for data entry which created additional obstacles to 

keeping this database up to date.

Most agencies incorporated some quality control techniques to ensure comple-

tion, collection, and data entry of records, including comparing stop forms received with 

agency records of radio calls made in connection with police stops (which often showed 

some disparities). At each site, forms were numbered so that missing forms could be 

tracked if they were not entered into the database. One manager in Castellón contem-

plated a future policy in which the radio room would routinely ask for the number of 

the stop form filled when an identify check was conducted, thereby compelling officers 

to initiate a form once they called in during a stop. 

Data Analysis

Key Lessons

• Conduct regular (e.g. monthly) data analysis. This is necessary for the effective 

management and supervision of stops.

• Use people with technical expertise to help conduct analysis and/or interpret results. 

Sometimes agencies had in-house staff with the expertise to conduct analysis 

and interpret results. In other cases, agencies relied on outside experts. 
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• Use a database with built-in queries to reduce reliance on experts’ time. In the 

PIPE sites, a pre-designed database with built-in query tools offset some of 

the need for analysis expertise. Nonetheless, some expert interpretation of 

the standard output may still be useful to learn from the query results, or to 

provide additional analysis.

• For agencies with few stops, conduct analysis at less frequent intervals or use 

“moving averages” to represent monthly stop measures. Where absolute stop 

numbers are small, monthly stop measures are highly unstable. In such 

cases, quarterly or bi-annual analyses may be more reliable. Alternatively, 

a moving average calculation can be used, where monthly measures are 

calculated based on at least two or three consecutive months.

In all five of the pilot sites, a system of regular (e.g. monthly) analysis of data 

emerged during the six months, although precise arrangements varied across settings. 

Developing this process was more challenging in the STEPSS sites where it was being 

attempted for the first time. STEPSS sites therefore leaned heavily on local experts 

to analyze their data. In Fuenlabrada, the sergeant coordinating reforms had strong 

enough analytical skills to produce the monthly analyses. In Girona, agencies contracted 

outside criminologists to conduct analysis. However, this provided cumbersome, and 

analyses were ultimately less frequent (every two months). 

PIPE sites depended less on local experts because they used a stop database 

already developed by the PGPD that included standardized queries to automatically 

generate analyses. Nonetheless, the database queries (as currently defined) probably do 

not provide for all potential analysis needs. Appropriate indicators for stop management 

should ideally include outcomes broken down by police teams, areas, or individuals.21 

Furthermore, even in the presence of database queries, it may still be desirable to have 

an analyst involved in the interpretation of results who can consider their implications 

for operational policing.
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Case Study: Automating Analysis with the PIPE Stop Database

An important PIPE innovation was a stop database used by both pilot sites. It 

tracks a standard set of variables corresponding to Fuenlabrada’s stop form. 

Using the database therefore required both pilot sites to adapt this form for 

their own use.

The database was programmed with a set of “queries.” A query is an automated 

way of retrieving information from a database. In this case, they produced a 

variety of analyses with a few mouse clicks. Manually, this would probably have 

taken an analyst several hours to prepare each time it was required. 

The standard queries included:

• Overall stop rates per 1,000 inhabitants (with monthly and yearly historical 

comparisons)

• Hit rate (with monthly and yearly historical comparisons)

• Stop numbers and percentages by age

• Stop numbers by day of the week and month

• Stop numbers and percentages by time of day (morning, afternoon or night)

• Stop numbers and percentages by gender, further disaggregated by immi-

grant status

• Stop numbers and percentages by reason for stop

• Stop numbers by nationality

• Search numbers by nationality

• Positive and negative search percentages, broken down by immigrant status

Further improvement of the database would involve adding queries such as:

• Stop rates, disproportionality, and hit rates according to different police 

units and teams

• Stop rates, disproportionality, and hit rates by patrol area and time 

• Stop rates, disproportionality, and hit rates by individual officer 

• Officers highlighted for having stop rates or levels of disproportionality sub-

stantially higher than the average.

A final consideration is the frequency of stop analysis. While monthly analysis 

has been favored in most sites, the frequency of analysis should depend in part on 

the quantity of stops available for analysis. For settings with less frequent stops (e.g. 

less than about 50 per month), statistical measures of disproportionality, effectiveness, 

and operational criteria will tend to show substantial instability from month to month. 
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A longer time interval between analyses (e.g. quarterly, or every six months) can reduce 

this instability. Alternatively, a calculation of “moving average” indicators, that average 

a month’s numbers with those immediately before and after it, also reduces instability. 

These approaches might have been useful for Pedrezuela, where the monthly average 

of stop numbers was just 14. 

Management and Supervision

Key Lessons

• Share stop analyses with police managers, supervisors, and frontline officers. 

Managers did not always share analysis widely within the organization, 

which might otherwise have helped staff strategically manage stop activity.

• Use stop analysis to highlight individuals, teams, operations, or activities that 

disproportionately stop minorities. A key focus of the reforms is to reduce bias 

in police stops. Using stop analysis to identify where biases in practice exist 

allows police to challenge practice and redirect operations. 

• Use stop analysis to identify more and less effective policing strategies. In addi-

tion to rooting out bias, stop analysis helps identify more (and less) effective 

policing strategies. 

• Hold meetings with managers and supervisors to develop responses to stop 

patterns and to hold them accountable for implementing them. Contempo-

rary good practice in policing emphasizes meetings among police staff to 

improve accountability and problem-solving based on data.

In theory, police managers should use stop analysis to direct police practice and 

hold officers accountable for stop activity. They should respond to evidence of ethnic 

profiling or other ethnic biases at the agency, unit, distrtict, team, or individual level. 

They should also apply insights from analysis that identify policing strategies that are 

particularly effective or ineffective.

 In practice, few agencies actually used stop data in this way.22 This was true in 

Pedrezuela and Castellón, where frontline officers had no knowledge of analysis results. 

In Girona, there were bi-monthly meetings of police stakeholders and human rights 

organizations in which stop analyses were reviewed, but this did not appear to produce 

significant impetus to redirect police activity.
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As noted, however, Fuenlabrada Municipal Police did actively manage stops and 

police activity based on stop data analysis. The case study below describes Fuenlabrada’s 

experience.

Case Study: Data-Driven Stop Management in Fuenlabrada

In Fuenlabrada, stop data were used to strengthen police supervision and manage-

ment. Officers initially had problems completing an open field describing the rea-

son for a stop so guidelines were quickly developed that required them to choose 

from a fixed list of operational categories (accompanying guidance listed examples 

of the grounds that would be acceptable in each case). In addition to listing a 

category, they would fill out an open text field to offer more detail on the reasons.

The sergeant in charge of STEPSS analyzed the data monthly. Paying attention to 

the reasons officers gave for stops was helpful to senior officers in supervising 

frontline officers. For example, they were concerned with officers who had 

frequently chosen “other” or “attitude or suspicious behavior” categories as 

their explanation for stops because this allowed discretion for officers to act on 

stereotypes or negative generalizations. Therefore, supervisors first ensured that 

officers understood the different categories and the type of stops that fell into 

each, which resulted in a reduction in officers recording “other” on the forms. 

The free field for recording “motivation” then allowed senior officers to monitor 

the reasons given for stops under the “attitude and suspicious behavior” 

category to ensure they met the appropriate thresholds.

Senior officers also used stop data to guide personnel deployment. Although 

most crimes and anti-social behavior take place on the weekend, more police 

were scheduled for work during weekdays than on weekends. Similarly, when 

managers plotted stops by time of day for October, they found times of day 

when few or no stops were conducted at all—apparently because officers were 

all taking their breaks at the same times. Managers restructured break times to 

make sure that officers were available at all times. 

In the years following the STEPSS pilot, the agency has continued to use data 

in these kinds of ways. In the subsequent period, rates of disproportionality 

remained lower than they had been at the beginning of the pilot, stop rates 

continued to decline, and the hit rate for stops—which had already improved 

during the pilot—continued to improve afterwards.

Note: This box is adapted from Open Society Justice Initiative, Addressing Ethnic Profiling by Police, 2009.
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Community Engagement

Key Lessons

• Involve community partners throughout the process. Building strong commu-

nity participation into the key stages of reforms requires planning from the 

beginning. 

• Sustain publicity about stop policies. While the pilots lasted just six months, 

and were accompanied by an initial publicity push by the pilot agencies on 

stop policies, longer periods of reform probably need repeated or ongo-

ing attempts to raise publicity. These might include other methods, beyond 

leaflets, for communicating information, for example by involving local radio 

stations or print media.

One form of community engagement expected for all sites was the dissemination 

of “known-your-rights” leaflets to the public, including various translations targeted at 

different local ethnic minority populations. All pilot agencies succeeded in implement-

ing this step. However, the reforms also anticipated a regular dialogue between police 

and community figures about stop policy and practice in which the results of stop 

analyses would be shared. Outcomes for this objective were more varied. 

Engagement was far more developed in STEPSS than in PIPE. STEPSS agen-

cies used police-community collaboration in the design of policies and materials, and 

there were regular progress meetings between police and community representatives 

throughout the pilots, in some cases involving the presentation of stop analysis. This 

greater level of collaboration reflected the design of the initiative and the greater bud-

getary resources dedicated to it. OSJI, which spearheaded STEPSS, sought out repre-

sentatives from civil society and community organizations from the outset, and built 

collaboration into the program design. Furthermore, a range of STEPSS activities draw-

ing police and community representatives together helped foster a climate of collabora-

tion. These included a study tour to the UK and technical assistance visits to STEPSS 

sites by UK officers. 

Even in these sites, however, only Fuenlabrada provided stop analysis routinely to 

community representatives. This may have been because they engaged a smaller and 

more intimate group of community representatives than Girona, which was apparently 

more inclusive and formal in its community meetings. Clearly, the sharing of analysis 

presented a challenge to police managers.
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In contrast to STEPSS, PIPE sites had only a limited dialogue with community 

representatives about stops, and this was confined primarily to an early pre-implemen-

tation meeting with community representatives. The meeting was facilitated by PGPD, 

and took place after “know your rights” leaflets, policy manuals, and stop forms had 

already been decided upon. Despite some subsequent meetings between police and 

community representatives about broader police-community matters, there was little 

follow-up on the progress of the reforms, and no stop analyses were shared. This is a 

weakness that future reform efforts should pay attention to.

Pedrezuela apparently faced some unique challenges in its attempts at commu-

nity dialogue, due to being a small agency policing a small population. In particular, 

the site lacked a very developed network of civil society organizations representing dif-

ferent immigrant populations. The initial outreach meeting was attended only be three 

representatives from the Chinese immigrant community, and a representative from a 

local Muslim association. While there were plans to repeat the outreach effort with a 

wider group, this did not ultimately occur.23 
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4. Conclusion 

This report has described the experiences of five police agencies that, in recent years, 

began to pay attention to concerns about ethnic profiling by police. By implementing 

bold and innovative reforms, they aimed to make their use of stops fairer and more 

effective and, in doing so, improve their relationships with the diverse communities 

they serve. These agencies were the first, within Spain, to address these issues. Their 

efforts deserve commendation both for the willingness to innovate and for creating 

practices and models that can inform future reforms.

On balance, the results provide an encouraging picture of what reforms can 

accomplish. Though the reforms were implemented unevenly and the results were 

mostly tracked only for their first six months, the evidence suggests they influenced 

police practice in positive ways. In the majority of sites, there was evidence of declines 

in disproportionality, suggesting a reduced reliance on ethnicity or nationality as a basis 

for stop decisions. This was coupled with modest reductions in overall rates of stops 

and searches in most sites, evidence perhaps of a more careful approach to selecting 

people for stops. In one site, where reforms were tracked for several years, positive 

outcomes were sustained and even improved upon, and there were also improvements 

in the hit rate associated with stops. The findings are consistent with international 

research indicating that clear policies, coupled with systems of monitoring and account-

ability, are associated with improvements in street-level police behavior,24 including stop 

encounters.25

However, the evidence also shows that reforms are challenging: they involve 

a considerable amount of work, demand skills and expertise not always present in 

police agencies, and require a commitment to meaningful partnerships between police 

and community members. Typically, they must also overcome resistance from staff 
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within the police agency. Successful agencies will tend to be those that have senior 

leaders committed to reform, a high level of perseverance, and a detailed grasp of 

reform principles.

As Europe becomes increasingly multi-ethnic, it is essential that police change 

their practices and adopt new tactics better suited to contemporary conditions. The 

results of the PIPE and STEPSS reform efforts show that change is not only possible, 

but beneficial and sustainable. Other police forces in Spain—and indeed, throughout 

Europe—should consider similar reform initiatives.
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Appendix A: 
Methodology and Glossary of Terms 

Methodology

Strategies for Effective Stop and Search (STEPSS)

STEPSS was an initiative spearheaded by the Open Society Justice Initiative 

(OSJI) that operated between 2007 and 2008 in Bulgaria, Hungary, and Spain. 

Working in eight local sites for an intensive six month pilot period, it sought to 

improve police-minority relations by implementing new systems for regulating 

police stops, based on successful reforms in the UK. STEPSS activities were 

varied, but included a review of existing policies and practices, a study tour 

of UK police agencies, technical assistance visits by UK officers to pilot sites, 

development of local guidelines and stop forms to be used by officers on the 

street, training of officers and community members, analysis of data from stop 

forms, and the sharing of analysis with community members. An evaluation of 

STEPPS presented a mixed picture, but highlighted some important successes, 

notably in Spain. 
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Programa para la Identificación Policial Eficaz (PIPE)

PIPE was an exclusively Spanish program that operated in two sites during 2012 

and 2013 with a second generation planned for 2015 and 2016.26 The initia-

tive was led by the Plataforma por la Gestión Policial de la Diversidad (PGPD), a 

Spanish association of police and diverse civil society organizations promoting 

non-discriminatory police policies and practices. It applied principles already 

pioneered in STEPSS rather than developing reform policies from scratch. While 

PGPD assisted pilot agencies at the beginning of the process—notably with 

training and the design of stop forms, stop databases, and publicity materi-

als— they were subsequently left to implement the reforms largely on their own. 

PIPE was therefore a tougher test of the stop reform model than STEPSS, whose 

participants benefited from substantial outside support and technical assistance 

throughout the pilot period.

The pilot projects used data collection and analysis to monitor and reduce ethnic pro-

filing. These project components included: joint community-police workshops and 

dialogue; the introduction and use of stop forms to document each stop or search 

conducted, including ethnic or nationality data on the person stopped; the provision of 

a copy of the form to the individual stopped; training of police officers in conducting 

stops and utilizing the forms; regular review and analysis of the stop forms by police 

supervisors; dissemination of the stop and search analyses with community members; 

and incorporation of the stop and search indicators and metrics into operational design 

and directives.

Pilot projects each lasted six months. (Two police agencies continue to collect 

data through stop forms.) Most sites did not fully implement the reforms within this 

time. However, the evidence suggests that the reforms still positively impacted police 

practice. Some of the most pronounced effects were found for the Fuenlabrada Local 

Police, the agency that most fully implemented the reforms and conducted them for a 

longer period of time (currently over six years).

While the analysis contained in this report provides important insights, it also has 

some limitations. There were no direct measures of community experiences or percep-

tions across the period. The six month period in each site was short, allowing little time 

to test the effects of the reform, and insufficient data to support very confident statistical 

conclusions. Indeed, with the exception of Castellón, data only supported analysis of 

stop patterns after reforms had begun, whereas conclusions would have been stronger 
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if they had systematically included comparisons with data from before. Additionally, the 

stop data analyzed is not a perfect measure of stops, because the rate of unrecorded 

stops is not known. Finally, there are no control groups for any of the sites—namely 

comparable sites that did not receive reforms—that could have been used as a compari-

son for reform outcomes.

Glossary of Terms

Baseline

A starting point used for data comparisons. Ideally, baseline data on stops and searches 

should be gathered before the reform process begins, thus making it possible to mea-

sure the effectiveness of the reform.

Calls for service

Generally refers to a citizen-initiated report—such as, but not limited to, emergency 

calls—to which public security professionals, often law enforcement, must respond.

Disproportionality

Disproportionality in stops refers to the extent to which stop powers are being used 

on different ethnic or nationality groups in proportion to their prevalence in the wider 

society. Thus, disproportionality occurs when people from different visible minority 

groups are stopped and searched in relation to their number in the population when 

compared to the majority (white) population. It can also refer to differences in treat-

ment once the stop has taken place. For example, if ethnic South Asians make up three 

percent of the population but account for 50 percent of police stops, they are being 

stopped disproportionately.

Ethnic profiling

Is the practice of using ethnicity, race, national origin, or religion as the sole or decisive 

basis for making law enforcement decisions about persons believed to be involved in 

criminal activity. 

Frisk

A physical pat-down of a person, done over (outside of) the person’s clothing. It is dis-

tinct from a search because it does not involve looking into the person’s pockets, going 

through his possessions, or searching under clothing.
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Hit rate

The proportion of identity checks or stops and searches that result in formal law enforce-

ment action, such as an arrest or a summons for an infringement or offense. 

Identity check

See under Stop. 

Radio calls

Communication between police officers who are on patrol and police dispatch through 

a radio transmission system. The communication can also take place through computer 

transmission. 

Stop 

A police practice in which officers stop members of the public and ask them to account 

for their actions, behavior, or presence in an area. 

Search

Further action taken by police, following a stop, to search the person or the vehicle 

that has been stopped. A search is more intrusive than a frisk, as the officer searches 

the inside of clothing, bags, or possessions, and often requires stronger grounds of 

suspicion. 

Stop form

The form used to document police stops. Typically, this is a paper form that police 

officers fill out during or immediately after each stop, but many police are moving to 

digital forms or to capturing stop data through radio calls. Stop forms can be used to 

record a range of information. The STEPSS-PIPE forms include: date and location of 

the stop, nationality or perceived ethnic identity of the person stopped, the reason for 

the stop, whether or not the person was searched, the reason for conducting the search, 

whether the search yielded discovery of any contraband, and the final result of the stop 

or search (for example: summons, fine, arrest, warning, release).

Stop rate / Search rate

The number of stops conducted by police in a given time period. A search rate for a par-

ticular population would be expressed as a percentage and determined with the formula: 

(stops of population / total stops) x 100. A search rate can also be generated, to capture 

the number of stops that lead to searches, with the formula: (searches / stops) x 100.
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Appendix B:
Sample Stop Forms  
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Fuenlabrada Stop Form, Front
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Fuenlabrada Stop Form, Back
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Castellón Stop Form, Front
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Castellón Stop Form, Back
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Endnotes

1 SurveyMonkey (SurveyMonkey.com) is an example of online survey software that can be 

administered in Spanish (as long as lists of officers’ emails are available). 

2 The growing body of social science evidence of police ethnic profiling in Spain includes: 

Open Society Justice Initiative (2007). “I can stop and search whoever I want”: Police stops of ethnic 

minorities in Bulgaria, Hungary and Spain. New York: Open Society Justice Initiative. This report 
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minority communities. These interviews showed not only that immigrants and Spanish Roma 

(“Gitanos”) felt they were targeted by police on the basis of their ethnicity, but that some police 

officers openly admitted to this targeting, particularly in relation to immigration enforcement. 
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to white Spanish persons, see: García Añón, J., Bradford, B., García Sáez, J. A., Gascón Cuenca, A. 

& Llorente Ferreres, A. (2013). Identificación policial por perfil étnico en España: Informe sobre expe-

riencias y actitudes en relación con las actuaciones policiales. Valencia, Spain: Tirant lo Blanche. The 

police data presented in this report also indicate disparities in police stops that negatively impact 

ethnic minority and immigrant communities. The increasing weight of evidence of ethnic profiling 

by Spanish police is also documented in reports and statements from domestic and international 

human rights bodies including the Spanish Ombudsperson’s office, the Committee of Ministers 

of the Council of Europe, and the UN Special Rapporteur on Racism, Xenophobia, and Other Con-

temporary Forms of Discrimination, see: The United Nations Special Rapporteur on contemporary 

forms of racism, racial discrimination, xenophobia, and other forms of intolerance, country report 

on Spain (Document A/HRC/23/56/Add.2, June 6 2013); The 2013 Annual Report of the Spanish 

Ombuds Office (“Informe Anual del Defensor del Pueblo correspondiente al 2013”); The July 10, 

2013 resolution adopted by the Committee of Ministers of the European Commission, Resolution 

CM/ResCMN(2013)4.
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3 The concept emerges from debate and research conducted in a variety of countries over 

recent decades. In the United States, concerns about racial profiling assumed particular prominence 

from the 1990s onwards, following a series of widely publicized instances of alleged profiling. 

Harris, D. A. (1999). Driving while black: Racial profiling on our nation’s highways. Washington, DC: 

American Civil Liberties Union. Harris, D. A. (2002). Profiles in injustice: Why racial profiling can-

not work. New York: New York Press. Harris, D. A. (2005). Confronting ethnic profiling in the United 

States. In Open Society Justice Initiative (ed.) Justice initiatives, June 2005: Ethnic profiling by police 

in Europe, 66–74. New York: Open Society Justice Initiative. Ramirez, D., McDevitt, J. & Farrell, 

A. (2000). A resource guide on racial profiling data collection systems: Promising practices and lessons 

learned. Washington, DC: US Department of Justice.) Further studies scientifically demonstrated 

patterns of profiling. Lamberth, J. (1998). “Driving while black: A statistician proves that prejudice 

still rules the road,” Washington Post, 16 August, p. C01. The Alpert Group (2004). Miami-Dade 

racial profiling study. Florida: Miami-Dade County. Engel, R. S. and Calnon, J. M. (2004). Comparing 

benchmark methodologies for police-citizen contacts: Traffic stop data collection for the Pennsylvania State 

Police. Pennsylvania: State Police. Lange, J. E., Johnson, M. B. & Voas, R. B. (2005), “Testing the 

racial profiling hypothesis for seemingly disparate traffic stops on the New Jersey Turnpike,” Justice 

Quarterly 22, 193–223.

In the UK surveys and police statistics dating back more than three decades have shown system-

atic ethnic disparities (“disproportionality”) in stop and search patterns that have raised similar 

concerns. See Bucke, T. (1997). Ethnicity and contacts with the police: Latest findings from the British 

Crime Survey. Research Findings No. 59. London: Home Office. Clancy, A., Hough, M., Aust, R. and 

Kershaw, C. (2001). Crime policing and justice: The experience of ethnic minorities: Findings of the 2000 

British Crime Survey. London: Home Office. European practices have been documented by the Open 

Society Justice Initiative (2007) “I can stop and search whoever I want”: Police stops of ethnic minori-

ties in Bulgaria, Hungary and Spain. New York: Open Society Justice Initiative. Open Society Justice 

Initiative and Jurix (2006). Ethnic profiling in the Moscow Metro. New York: Open Society Justice 

Initiative. See also Miller, J., Gounev, P., Pap, A. L., Wagman, D., Bernát, A., Densco, B., Pernas, B., 

& Simonovits, B. (2008) “Racism and police stops: Adapting US and British debates to continental 

Europe,” European Journal of Criminology, 5, 161–191.) that suggest patterns of ethnic profiling.

4 Open Society Justice Initiative (2013a). International standards on ethnic profiling: standards 

and decisions from the European systems. New York: Open Society Justice Initiative.

5 Procedural justice theory describes the importance of trust and legitimacy in engendering 

public respect for the law and effective policing. The negative dynamic described here has been 

documented through research in a variety of countries, including Spain. See García Añón, J., Brad-

ford, B., García Sáez, J. A., Gascón Cuenca, A. & Llorente Ferreres, A. (2013). Identificación policial 
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Around the world, police departments, policymakers, and 

communities have struggled with developing best practices 

to ensure the delivery of both fair and effective policing. 

Recently, five police departments in Spain undertook an 

ambitious reform program intended to reduce ethnic profiling 

and increase the effectiveness and fairness of police stops and 

searches.

Their collective experience shows that change is possible—

while also illustrating the challenges and resources required 

to make change sustainable. Through a series of steps out-

lined in this report, the police agencies reduced the ethnic 

disproportionality of their stops, increased the effectiveness 

of stops while reducing the total number of people stopped, 

and improved relations with ethnic minority communities.

This report is both a description of reform efforts and a 

prescription—grounded in day-to-day experience—for how 

police departments can carry out reforms and what can 

be achieved. By combining a narrative account of how the 

reforms were implemented with data from the project sites 

and on the impact of the reforms, Fair and Effective Police 
Stops provides a roadmap for any police service seeking to 

improve the fairness and effectiveness of its work.


