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ABSTRACT

"A Synthesis of Research Affecting Police Administration" is a
comprehensive critical analysis of published research on police management,
administration, and organization, with a supplemental analysis of research
published in other managerial and social science disciplines. This research
was supported by a grant from the National Institute of Justice (Grant Number
80 NI-AX~0002). This study was initiated in November, 1979, and completed in
February, 1981.

The goals of this study were the development of a research agenda for
future research on police administration, and an identification of the status
of police management, administration, and organization. A total of 485
empirical research studies were reviewed as the data base for this
synthesis. A comprehensive, conceptual framework consisting of 40 variables
examining managerial, administrative, and organizational issues was used as an
analytical tool in synthesizing these studies. The findings from these
studies were scrutinized to deduce a knowledge base regarding police
management, administration, and organization.

This synthesis identifies both knowleage base strengths and weaknesses

in the literature. It confirms many theoretically based management and
organization principles, while also raising questions as to the efficacy of
certain traditional police managerial and organizational practices. The

synthesis also identifies areas where very little research has been conducted.
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Summary of Key Study Findings

The synthesis of sampled police research is presented in six separate
chapters organized in order of the cluster areas included in the study's
conceptual framework. The following paragraphs summarize the key findings for
each conceptual cluster area.

1. Environment and Organizational Autonomy. This conceptual cluster

included five variables: (1) Environment Aggregate, (2) Environment:
Relational and Structural Characteristics, (3) Organizational Age, (4)
Legal/Political Autonomy, and (5) Functional/Economic Autonomy. Sampled

research studies from the police literature focused extensively on the first
two of these variables and, to a lesser extent, on Functional/Economic
Autonomy. Only a small number of studies addressing Legal/Political Autonomy
were located in the literature. No studies on Organizational Age were
identified. Knowledge derived from studies of police organizations was
augmented by studies in other disciplines focusing on interorganizational
relations, environmental uncertainty, and organizational autonomy.

An analysis of the sampled 1literature demonstrates that a
preponderance of studies were exploratory and qualitative, particularly those
examining police-citizen interactions. Studies focusing on economic issues
tended to utilize more sophisticated analytical designs.

The review of sampled studies yields several conclusions regarding the
state of the art of existing knowledge regarding environment and
organizational autonomy. These conclusions are summarized below:

a. The development of 1locally centered governments and
police organizations in the United States places
restraints on adaptation to broad community needs by the
police. The dual police role of guaranteeing individual
rights and maintaining the social order causes the police
to be viewed as symbols of authority.

b. Socioceconomic status of the community significantly
affects citizen perceptions of the police. Experience
with the police also is a prime determinant of citizen
perceptions. Prior victimization is less of a factor in
influencing perceptions.

c. Perceptions of increased volatility in the community and
in the environment results in more flexible, less
hierarchical structures and greater decentralized
decision~making with more input from 1line and staff
levels.

d. The literature presents two theories of the police~
citizen interaction: The notion of deference exchange
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and the citizen advocacy theory,. Little research has
been initiated to reconcile differences between these two
notions.

e. Community income levels and crime rates are equally
important determinants of expenditures for police
service. Other socioeconomic factors and community
composition variables are correlates of both income
levels and crime rates. The interplay of these variables
results in larger communities spending proportionately
more tax revenue for police services than smaller
communities,

f. Cities with city manager forms of government spend more
for police service than cities with alternative
governmental forms. The sampled literature, however,
does not suggest that such increased expenditures result
in enhanced organizational performance.

2., Complexity of Goal and Task Structure. The second conceptual
cluster included seven distinct variables: (1) Diversity of Objectives, (2)
Number of Objectives, (3) Geographical Dispersion, (4) Variability of Tasks,
(5) Organizational Size: Members, (6) Organizational Size: Resources, and
(7) Organizational Size: Clientele. There were only a minimal amount of
studies in the police field 1identified and sampled addressing these
subjects. The only topic which has been examined in any depth is
Organizational Size: Members. The sampled research studies from other
disciplines provided detailed knowledge on size of the organization, as well
as variability of tasks within an organization.

The methodologies of sampled studies were largely exploratory. The
methods of analysis used in sampled studies varied, although a significant
percentage of the police studies employed either bivariate or multivariate
analytical designs., Virtually all of the studies in other non-police
disciplines utilized these more sophisticated research designs.

Reviews of sampled studies addressing the variables included in this
conceptual cluster resulted in the formulation of several conclusions
regarding the state of the art. These conclusions are summarized below:

a. Police organizations adopt "operational styles" because
of community prioritization of services and diversity in

goal and task structure. Operational style is two-
dimensional: agencies have an enforcement style and a
service style. Efforts to introduce an enhanced

enforcement style are usually accompanied by increased
managerial efforts to coordinate and control the work
effort.
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b. Geographically dispersed work units are found in
organizations where work functions are similar, workers
are experienced, extensive rules and procedures are not
required, and 1large supervisory spans of control are
evident. Geographical dispersion is not necessarily
associated with decentralization of authority.

c. Organizations with a highly variable task structure can
better coordinate employee behavior through non-
bureaucratic managerial systems. Traditional police
supervisory systems may be inappropriate given the high
level of variability in the police task.

d., Studies examining the effect of size of the police agency
raise serious doubts relative to the efficacy of
traditional notions about large police agencies. These
studies demonstrate that agency size has no relationship
to citizen ©perceptions of police effectiveness or
feelings of security; size is not related to decreased
expenditures for police service. Such studies, however,
measure only one outcome of organizational size--citizen
perceptions. Since perceptions are influenced by
socioeconomic characteristics and experience with the
police and there are other, wvalid outcomes of police
service, it is not possible to deduce overall conclusions
regarding the effects of size of the police agency.

e, Larger organizations have more complex internal
management structures, including increased bureaucratic,
administrative control elements, and employ larger
administrative/managerial staff components.

3. Internal Structural Differentiation. The third conceptual cluster
included eight unique wvariables: (1) functional specialization, (2)
departmental specialization, (3) technological complexity, (4) skill
structure, professionalism, and four variables addressing internal
stratification in organizations, (5) sex, (6) race, (7) seniority, and (8)
education, The content of sampled police studies was centered on four
subjects: skill structure and professionalism, racial stratification,
seniority, and education. The sampled non~police research literature yielded
valuable knowledge regarding the effects of division of labor and technology
on management and organizations.

Sampled research in policing employed primarily exploratory or case
study research designs. This was also the case for studies in other, non-
police disciplines.
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The analysis of sampled research studies provided several conclusions
concerning the state of the art regarding internal structural
differentiation. These conclusions are summarized below:

a. Larger organizations generally have a greater division of
labor. Increased division of labor in organizations
results in flatter, as opposed to taller, organizational
structures. Increased division of labor is positively
associated with greater proportions of management
personnel.

b. Technological complexity 1is one ©primary element of
organization structure: the others are organization size
and division of labor. Increasing technological
complexity is positively associated with decreasing
management authority and declining worker perceptions of
autonomy .

c. Professionalism is often conceptualized differently in
police research studies than in non-police studies.
Police researchers tend to view professionalism as an
organizational attribute, while researchers in other
disciplines analyze professionalism as an individual
worker attribute. Greater individual worker
professionalism 1is associated with less bureaucratic
management systems.

d. Seniority in policing affects individual attitudes and
value systems.

e. Education of police officers is positively correlated
with improved performance and with police officer belief
systems (increased education is associated with declining
dogmatism) . Education is not related to cynicism and
satisfaction among police officers.

4. Organizational Coordination and Control. This conceptual cluster
incorporated 13 unigque variables which were grouped into 4 sub-cluster topical
areas for purposes of analysis. The four topical areas were: (1)
Traditional, Bureaucratic Modes of Coordination and Control, (2) Non-
Bureaucratic Modes of Coordination and Control, (3) Management/Supervisory
Systems of Coordinating the Human Enterprise Within the Organization, and (4)
Organizational Maintenance Activities to Coordinate and Control the Human
Enterprise. Research in policing tended to focus on individual employee
related concerns such as discretion, supervision, recruitment, and training,
while devoting much less attention to organizational structural issues, or
ongoing administrative processes, such as decision-making. The non-police
research literature contributed substantial knowledge on these structural and
administrative subjects.
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Analysis of the methodologies employed in police research studies
demonstrates that existing, sampled studies almost exclusively utilized
exploratory or case study research designs. A large percentage of the non-
police research literature also relied on exploratory or case study designs.
A significant percentage of both the police and the non-police 1literature
incorporated multivariate analysis techniques. This was due to the focus on
attitudinal and biographical data to measure many of the variables included in
this cluster.

Several conclusions were developed regarding the state of the art of
organizational coordination and control mechanisms and practices. These

conclusions are summarized below:

a. Formalized/written rules and procedures have little
effect on employee performance.

b. Hierarchical organization structures appear to be more

appropriate in organizations employing a less
professionalized work force. Many police officers
actually prefer a hierarchical structure. Individual
police personality attributes may contribute to this
preference.

c. Concentration of decision-making authority is associated
with large spans of control in organizations. Division
of labor is associated with smaller spans of control.

d. Larger administrative staff components are generally
found in larger, more hierarchically structured

organizations. Decentralization in policing is
associated with increased need for managerial support
staff.

e, Participative management, or management by committee, is
positively associated with employee satisfaction and
commitment, but not with individual performance or
organizational effectiveness.

f. The use of normative incentives (feelings of importance,
involvement) is positively associated with employee
satisfaction, commitment, and performance.

g. Peer influence may be the prime determinant of the
application of police discretion, although day-to-day
situational factors, socioeconomic status of the
community, management expectations, and police officer
personal characteristics all play a role in influencing
discretion.
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h. Formalized policies, training, and supervision have
little impact on police discretion.

i, Decentralization of decision-making authority is
positively associated with client evaluations of the
organization, employee satisfaction, employee social
cohesion, and increased size and enhanced vrole of
administrative support functions in organizations.

j. Police supervisors have little control over police
officer behavior due to the police occupational culture,
variability in the police task structure, and a limited
power base in the supervisory position.

k. The adoption of an initiating or a consideration
supervisory style will enhance employee satisfaction and
commitment: an initiating structure is more appropriate
where the job task is varied: a consideration structure
is more appropriate where a task structure is more
routine.

1. A variety of police individual characteristics, as
measured in recruitment and selection, are positively
correlated with performance. These characteristics
describe individual intelligence and personality.
Certain biographical factors are also prime determinants
of future performance,

m. Police academy performance and probationary supervisory
evaluations are predictors of individual performance.

n. Police training systems do not adequately prepare
recruits for the uncertainties to be faced in day-to-day
operational situations.

Informal Organizational Structures. Three distinct wvariables were
included in this conceptual cluster: (1) Employee Adaptation, (2) Social
Cohesion, and (3) Satisfaction/Alienation. The subiject of employee adaptation
has been one of the most popular topics of research in policing. This
variable encompasses studies of cynicism, individual personality, and employee
commitment. Similarly, employee satisfaction has been researched extensively
in the police organizations. The sampled literature depicts a much smaller
emphasis on group cohesion. This subject has been examined in considerable
detail in the non-police literature, as has satisfaction/alienation.

As was the case with previous conceptual clusters, the sampled
research literature incorporated primarily exploratory or case study research
designs. This was the case for both sampled police and non-police studies., A
considerable percentage of the sampled police studies employed bivariate or
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multivariate statistical analyses. Virtually all of the non-police studies
sampled for this cluster utilized such analytical techniques.

Analyses of the sampled studies focusing on informal organizational
structures resulted in the development of several conclusions concerning the
state of the art. These conclusions are summarized below:

a. Research demonstrates that police officers are cynical.
There is no one conclusive set of propositions, however,
explaining how police officers become cynical. There is
confusion over measurement of cynicism. Further, there
are disagreements as to what has the predominant impact
on cynicism: individual attributes or socialization.

b. Police officers have also been shown to be authoritative
and dogmatic. There is little consensus, however, as to
measurement of these personality attributes. There is
also disagreement over what influences these personality
traits most strongly: individual attributes or
socialization.

¢. Management systems which promote greater work group
interaction are positively associated with improved
performance and individual satisfaction.

d. Individual employee satisfaction 1is not necessarily
associated with improved performance or organizational
effectiveness.

e. Certain organizational/management factors are associated
with employee satisfaction. Factors which are negatively
associated with satisfaction are formalization/written
rules, hierarchical levels, and concentration of
authority. Factors which are positively associated with
satisfaction are variability of tasks, feedback from
management, and participatory supervision.

f. Education 1levels of police officers are not associated
with satisfaction. Employee cynicism 1is negatively
associated with satisfaction. Cynical and educated
officers are more likely to be dissatisfied.

Organizational Achievement, Four distinct variables were included in
this conceptual cluster: (1) organizational effectiveness, (2) organizational
change, (3) public support/legitimacy, and (4) individual performance. Each
of these subjects, with the exception of organization change, was examined
extensively in the police literature. The subject of organization change was
addressed in numerous non-police studies; findings from these studies added
significantly to the knowledge base on this subject.
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Although the sample of studies focusing on organizational
effectiveness and individual performance 1is large, there is considerable
diversity in the definition of these variables. This is true for both police
research and other non-police research. These differences in measurement
hamper the development of knowledge regarding these topics.

The sampled police studies employed almost exclusively exploratory or
case study research designs. Many sampled non-police studies also were
exploratory, although there was a greater proportion of studies in this sample
which utilized quasi~experimental or experimental designs.

Several conclusions were developed concerning organizational
achievement. These conclusions are summarized below:

a. Traditional measures of police effectiveness are less
than adequate due to many methodological difficulties in
measurements of effectiveness. Consequently, very little
knowledge concerning attributes of organizational
effectiveness can be posited in this synthesis, although
reviewed research studies have illustrated several
correlates of effectiveness.

b. Larger, more differentiated organizations are more apt to
adopt change and innovation than smaller organizations.

c. Effective organizational change requires careful planning
for change, a limitation on the number of changes to be
introduced at any one time, and managerial efforts to
sustain the effected change once it is introduced.

d. Citizens react positively when asked generalized
guestions regarding the role of the police, but elicit
more negative sentiments when asked specific questions
regarding police behavior, procedures, or organizational
effectiveness or efficiency.

e. Several factors are associated with citizen perceptions
of the police. Among these are: norms and values of the
police, socioeconomic characteristics of the community,
the crime rate, and perceived access to public agencies,

f. Individual motivation and educational level are
positively associated with individual performance.
Intelligence is a determinant of both motivation and
educational level.

xxix



g. Available, sampled research in policing conceptualizes
performances largely as departmental history and/or
experiences, not as productivity or behaviorally anchored
job dimensions.

Summary of Recommendations for Further Research

Numerous topics for further research were identified throughout this
synthesis. These topics were developed from either knowledge base weaknesses
in the literature or from conflicts evident in the sampled literature. The
suggested topics for further research are summarized below in order of
conceptual cluster, It should be noted that no attempt has been made to
prioritize the relative importance of these research topics. Such an effort
was beyond the scope of this study. Further, this summary itemizes only the
topical content area for further research and does not necessarily elaborate
on the specific focus of needed further research. More detailed information
on these suggestions can be found in the respective chapter of this report.

1. Environment and Organizational Autonomy. There are needs for
additional research addressing:

a. Community culture and the police. This research should
consider the effects of socioeconomic characteristics on
perceptions of the police.

b. The relative influence on socioeconomic characteristics
on police perceptions of the community.

c. The relative influence of changes in the crime rate on
police organizational structure and decision-making.

d. The effects of perceived "environmental uncertainty" in
police organizations.

e. The relationship of form of local government to police
organizational and management structure, management
decision-making, and organizational performance.

f. 1Interorganizational relationships among police agencies
and between police organizations and other 1local
agencies.

g. Police-citizen interactions with a view toward
reconciling the differences between the deference
exchange theory and the citizen advocacy theory of
police-citizen interactions.

2, Complexity of Goal and Task Structure. This synthesis has
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identified the need for further research examining:

a. The relationship of organizational style in police
agencies to management structures, interpersonal
relationships, and organizational and individual
per formance.

b. The effects of geographical dispersion of police work
functions and activities.

c. Alternative supervisory styles and their relationship to
variability in police tasks and activities.

d. Differences between small and large police organizations
utilizing alternative outcome measures of ©police
effectiveness,

e. Variations in management coordination and control systems
in large, as opposed to small, police agencies.

3. Internal Structural Differentiation. Analysis of sampled research
addressing variables in this conceptual cluster highlighted the need for
additional research defining:

a. The effects of division of labor in police organizations
with a particular emphasis of the effect on division of
labor on the organizational structure and the role of
managerial, supervisory personnel.

b. The impact of functional specialization of work
activities on the police organization.

c. The impact of technology on police organizational
structure, levels of authority, and individual officer
perceptions,

d. The relationships between organizational professionalism
(largely associated with organizational effectiveness and
efficiency) and individual professionalism (primarily
defined as individual job enrichment).

e. The relative effect of education levels of police
officers on individual knowledge, skills, and abilities.

f. The impact of increased sexual and racial stratification

in police agencies with a specific analysis of the
relationship between such stratification and individual
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officer values and norms, as well as social cohesion in
the work force.

4. Organizational Coordination and Control. This conceptual cluster
focused on four sub-cluster topical areas. Research of topics included in
these subject areas pinpointed needs for additional research addressing:

a. The relative influence of written rules and procedures on
per formance, utilizing alternative definitions of
performance other than conformity to rules and
procedures, and controlling the effects of peer influence
and social cohesion on performance.

b. The effect of perceived professionalism among police
officers on perceptions of hierarchical organizational
control systems.

c. Variations in span of control, manager ratio, and the
attendant effect of such variations on productivity and
informal organizational structures.

d. The use of incentives as a management tool in policing
with a specific interest in analyzing the relationship of
incentives on individual motivation.

e, Alternative management control and authority systems in
policing with a particular view in analyzing the ultimate
impact of decentralization of authority on organization
structure, managerial and supervisory roles, and
individual and organizational performance.

f. The influence of initiating and consideration of styles
of supervision on individual performance levels and
organizational effectiveness.

g. Supervisory and management training in policing and the
effects of such training on individual performance, work
group interaction, and organizational effectiveness.

5. Informal Organizational Structures. Analysis of research studies
examining three variables in this cluster identified the need for additional
research focusing on:

a. The relationships between police attitudes, value
systems, and performance 1levels with <controls for
individual background characteristics and socialization
in police agencies.
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b. The influence of jurisdictional variation in police
personality traits with an interest in segregating the
influence of environment on personality characteristics.

c. The relative effects of group solidarity, seniority,
professional identity, and rank on individual commitment.

d. Police employee organizations with quantitatively-
oriented analyses of the effects of employee
organizations on individual performance, organizational
productivity, and internal management control and
coordination systems.

e. The role of the work group in the police organization
with an emphasis on management practices enhancing group
interaction.

f. The relationship between individual satisfaction/
alienation and performance levels.

6. Organizational Achievement. Reviews of research studies
addressing organizational achievement highlight the need for further research
addressing:

a. The relationship between managerial and administrative
practices and organizational effectiveness: alternative
measures of police effectiveness should be utilized to
acquire more practical information as to the relative
importance of various managerial activities and
decisions.

b. The quantitative influence of specific managerial and
administrative practices on employee acceptance of
change.

c. Behaviorally-oriented police performance characteristics
(e.g., knowledge, skills, and abilities) with an interest
in determining what individual and organizational factors
influence these characteristics.

d. The relative influence of incentive systems, supervisory

styles, and alternative organizational arrangements on
individual performance.
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Study Significance and Contribution

This synthesis of research affecting police administration provides a
significant contribution to the state of the art. The synthesis has shown
that much existing research in policing has followed definite patterns and
tended to focus on the role, personality, and activities performed by the
individual police officer. This interest has extended to research on the
administrative process of hiring, training, and supervising the individual
officer. There has been much less research on the police management and
organizational structure, the roles of individual actors within the police
organization, the internal decision-making process within the police
organization, and organizational relationships between the police organization
and other governmental agencies.

This synthesis has also demonstrated that much research in policing
has been exploratory in design and very often includes only qualitative or
descriptive analyses. More recently, research has incorporated more
sophisticated research designs but, nevertheless, a considerable proportion of
reviewed police research studies contained methodological weaknesses.
Further, reports of police research studies are often atheoretical and do not,
in some instances, compare study results with findings in other disciplines.

The synthesis provides a valuable contribution in reporting policy-
relevant findings concerning the status of police management, administration,
and organization, Reviewed research studies, in some cases, confirm
theoretically-based management and organization principles. In other cases,
research findings raise questions concerning the efficacy of certain
traditional notions regarding police management and organization.

Further, this synthesis provides a valuable contribution in yielding a
research agenda for future research in police management, administration, and
organization. This research agenda was based on identified, sampled
studies. Certainly, there may be other pertinent research studies which
either complement or contradict the findings outlined in this report and used
in preparing the research agenda. Thus, there is a need to continue an
analysis of the state of the art and assess the relative value of other
published research studies.

One tangible product of this research 1is the provision of a
discipline--independent, comprehensive conceptual framework for the analysis
of police management and organizational studies. This analytical tool is a
contribution in itself and serves as an analytical tool which can be used in
further syntheses of research affecting police administration.

XXX1v



INTRODUCTION

In November, 1979, Public Administration Service received a contract
from the National Institute of Law Enforcement and Criminal Justice (the
Institute) to conduct a synthesis of research affecting police organization
and management, This study has been considered an important research effort
for the organized and systematic advancement of knowledge in the areas of
police organization and management. The Institute has duly recognized that,
to date, there has only been a modest investment in police management
research, although there is a considerable body of prescriptive literature on
police organization, administration, and management. Further, the Institute
has recognized that existing police management research has not been analyzed
critically with a view toward defining the state of the art and recommending
topics for future research.

Considering these needs, the goals of this study were to provide a
research agenda for future police management research by identifying the
strengths and weaknesses of existing published research, and yielding a
comprehensive up~to~date review of existing information and knowledge
regarding police management and administrative practices and organizational
considerations. Three specific study objectives were formulated. to achieve
these goals. These objectives were:

1. To identify those books, monographs, and articles
produced by social scientists and criminal Jjustice
scholars which have ©particular relevance to the
management of police organizations,

2. To analyze the content of those works, focusing
specifically on those which have produced knowledge--
empirical findings generated by methodologically sound
research procedures.

3. To compile those findings into a coherent synthesis,
identifying the strengths and weaknesses and the absolute
gaps 1in knowledge regarding police management and
administration.

The primary focus of this synthesis 1is on police management
literature. The study has also given supplemental consideration to a review
of the general management and social science literature. This secondary focus
has facilitated an analysis of relevant research studies in other
disciplines. Where possible, empirical findings from these studies have been
synthesized with those resulting from police research studies to compile
knowledge on police management and organization.
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One initial study objective was the identification of "absolute
knowledge gaps" regarding police management and administration. This
objective, in retrospect, was quite ambitious given the resources available to
complete this study. A more appropriate objective would have been simply to
illustrate knowledge base strengths and weaknesses in the research literature.

In a similar wvein, this study is not intended as an exhaustive review
of the state of the art of all managerial, administrative, and organizational
topics. Again, resource limitations prohibited the synthesis of certain
relevant research literature, predominantly in the general management and
social science disciplines. 1Instead, the study should be viewed as a critical
review of a substantial sampling of the research literature. The findings
concerning the state of the art are thus generalizable to this sample and, not
necessarily, to all management and organizational literature.

This report contains eight chapters. The first chapter presents a
detailed description of the study methodology, including definitions of the
management and organizational subjects analyzed, the document-gathering and
review process employed, and the analysis techniques used in deducing
syntheses of the research literature.

Chapters II thru VII present analyses of specific managerial and
organizational and subject matter. The content of these chapters is presented
in order of the conceptual clusters appearing in the study's conceptual
framework, as presented in Chapter II. A summary and conclusion regarding the
strengths and weaknesses of existing, sampled research is presented in each
chapter.

Chapter VIII presents an overview of the significance and contribution
of this study. 1Included in this chapter is a summarized critique of the state
of the art of the content and methodology of the sampled police research
literature.



I. DETAILED METHODOLOGY
FOR

"A SYNTHESIS OF RESEARCH AFFECTING POLICE ADMINISTRATION"

Study Parameters

The first step in this project was a definition of explicit study
parameters. This project was admittedly quite broad at the onset, due
primarily to the nature of the subject matter. The terms "management" and
“administration" bring to mind many concepts and ideas depending on the
background of the individual using these terms.

Management theorists and practitioners alike often refer to three
separate and yet different concepts all under the umbrella of management and
administration: the organization or institution, the work group, and the
individual. Peter Drucker, for example, defines management as an "organ of
the institution" with three principal tasks (Drucker, 1973:1-2):

° The specific purpose and mission of the institution,
whether business, enterprise, hospital, or university.

. Making work productive and the worker achieving.
] Managing social impacts and social responsibilities.

Further, research in the fields of management and administration
transcends many disciplines. The scope of this research, therefore, will vary
with the background and experience of the researcher. EKnowledge in management
and administration has been generated and disseminated by sociologists,
psychologists, political scientists, management/organization theorists, and
economists, among other professionals. The medium for transmitting this
knowledge will thus cross many disciplines.

It was necessary to reduce the scope of this study because of this
diversity in definition and interpretation of management and administration
and because of the resource limitations placed upon the study. Five distinct
parameters were chosen to narrow the project's scope. The project's Advisory
Board and monitor from the National Institute of Justice agreed upon these
limitations at an early project meeting. These parameters are described in
the following pages. They are:

® A decision to include a sampling of research studies from
the general management and social science disciplines to
provide a comparative base for analyzing police studies.
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® A decision to limit the study's domain to only empirical
research studies to facilitate the identification of a
knowledge base on police management and organization.

® A decision to eliminate from consideration research
studies that focused primarily on police operational
content topics.

@ A decision to eliminate from the scope of the study
research that focused on the management activities and
style of the police chief executive.

® A decision to limit the research to only research reports

published in the United States.

Inclusion of a Sampling of Research Studies from the General Management and
Social Science Disciplines

First, the study was designed to include a sampling of the works of
management specialists and non-police social scientists to draw upon a
comparative source of knowledge concerning management and organization.~ The
police field has been criticized for being paraochial and not integrating the
findings from social scientific studies into its analyses of management and
administration. There is little doubt that much can be learned from such
studies. The general management literature analyzes numerous theories and
concepts which are directly applicable to the police discipline. Moreover,
this 1literature contains many reports of studies which are methodologically
sound and permit the development of inferences to guide managerial and
organizational theory.

Limiting the Study to Only Empirical Research Studies

Secondly, the project will be limited to only those studies which rely
on empirical research. This limitation was necessary to deduce a knowledge
base concerning the many facets of police management. Although there are many
excellent published works which prescribe sound managerial and organization
police practices or develop a theory concerning some topic in police
management, these works generally provide information and not knowledge. This
limitation by no means demeans the quality or the value of these works. 1In
fact, many organizations, including police agencies, have relied upon such

E/The project resources limited analyses of general management and
social science literature to a sampling of articles and texts. For further
discussion on this matter see Section III--Data Collection and Review
Procedures,



prescriptive texts as a foundation for many organizational and managerial
practices. The limitation is based on the fact that many such texts posit
theories not accompanied by research findings derived from valid, empirical
observations. Therefore, it is not possible to develop a knowledge base from
these works.

By way of illustration, consider the subject of participatory
management. Many police textbooks contain descriptions of the benefits of
participatory management schemes to accommodate employee input in decision-
making. These prescriptions may certainly be well founded. They frequently
are not accompanied, however, by research findings based on methodological
designs. Such studies do not, therefore, provide knowledge about the positive
and/or negative results which may occur with the introduction of participatory
management systems.

The term "empirical research” may be subject to several definitions.
It was thus imperative to establish an operational definition of empirical
research for this study. The adjective empirical is defined by Webster as
"relying on experience or observations alone often without due regard for
system and theory, capable of being verified or disproved by observation or
experiment” (Webster's New Collegiate Dictionary, 1979). Applying this
definition to police management, the obvious linkage 1is to include those
studies which produce observations or propositions primarily based on sense
experience and/or are derived from such experience by methods of inductive
logic.

This definition neither 1limits the project domain to those research
studies which are totally quantitative nor those which are totally
qualitative. Rather, it focuses the parameters of the study on research
projects on police organization and management which include some form of
documented observation or sense experience. The research designs of selected
studies may vary, therefore, from survey research to experimental.

Further, this study will be limited to the topic of police management
and organization. This is admittedly a broad topic. By design, however, it
will exclude two areas of inguiry. This narrowing of the project scope was
designed to reduce the potential of redundancy between this project and other
simultaneously funded studies of the National Institute of Justice. This
limitation eliminated from consideration studies in two topical areas.

Elimination of Studies that Focused on Police Operational Subjects

Research literature that was primarily operational in content was not
reviewed for this study. This includes those works that study police patrol
operations, including special police patrol operations, such as special
tactical patrol strategies or techniques, the criminal investigations process
and the management of this function, traffic enforcement, crime analysis and
crime prevention efforts, and criminalistics or forensics. In addition,
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related topics such as patrol allocation and police communications will not be
included. The exclusion of these subjects by no means denigrates the research
efforts undertaken in these areas of inquiry. Rather, this limitation was set
to avoid duplication with work being completed under a separate grant
entitled, "A Synthesis of the Results of Police Operations Research" (Grant
No. 78-NI-AX-0061). :

Elimination of Studies that Examined the Role of the Police Chief Executive

Further, research literature that focused on the management activities
and style of the police <chief executive was also eliminated from
consideration. This includes all behavioral studies, such as research that
analyzes the police chief executive's use of time, and those studies which
focus on the working relationships of the police chief executive with city
government officials, middle management, or the police employee
organization. Again, this limitation is not meant to minimize the importance
of such research inquiries. The limitation was drawn to avoid duplication
with another study funded by the WNational Institute of Justice entitled
research on "The Nature of the Police Executive's Work" (Grant No. 78-NI-AX-
0095).

Limiting the Study to Research Published in the United States

As a final limitation to the project's scope, the study was limited to
research published in the United States. While there are many fine works on
organizations in general and police agencies in particular which have been
published abroad, the resource limitations of this project did not permit
review and analysis of these studies. This is not to say that the study will
not examine cultural influences on policing. This subject is included in the
analysis of environmental influences on the police organization. Data for
this section, however, will be extracted from studies published in the United
States.

Conceptual Framework

A key task in any research endeavor 1is selecting a conceptual
framework to guide data collection and analysis efforts. The selection of
this framework was a major decision in this study because of the sheer volume
of studies in police administration and the need to have a method for
comparing the non-police literature with police studies. Two approaches were
considered by the project staff, its Advisory Board, and National Institute of
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Justice; the systems approach and the sociological approach.g/ A synthesis of

these two was developed and chosen for the study. Each of these approaches is
described below.

The Systems Approach

The systems approach may be described as the, traditional approach to
organizational analysis in the police profession.= The systems approach
involves identifying inputs of various types which exist in the police
organization environment, identifying a throughput process which receives,
interprets, and processes these inputs, and describing outputs which are
delivered by this process back to the larger environment. The systems
approach suggests that organizations are open social systems which consist of
the patterned activities of a number of individuals (Katz and Kahn, 1966).

From the perspective of police administration, inputs are
characterized as either functional (people, money, and ideas), programmatic
{including the specific requests received by police organizations for their
services, as well as the immediate social conditions which give rise to those
demands), or environmental-cultural conceptions and popular opinions relevant
to crime, law, and the police. 1In short, it includes all those environmental
or cultural conditions which may not lead to specific demands for police
services, but which indirectly affect the structure and functioning of the
police organization.

Functional inputs are normally processed by unigue administrative
units or systems within the organization. People inputs are processed by
personnel and training systems, money inputs by financial systems, and idea
inputs by planning systems.

Programmatic inputs are also received and processed in system terms,
generally through the operational units of police agencies. Systems of

E/This is not to imply that these are the only two frameworks which may
have been pertinent to this study. There are undoubtedly many other
frameworks which could have been tested had the intent of this study been to
develop and test a series of models for synthesizing police and non-police
managem§7t literature.

=/This terminology is not to imply a framework that is advanced in age,
but one that is commonly wused 1in texts on police organization and
management. See, for example, Bernard L. Garmire (ed.) Local Government
Police Management {(Washington, D.C.: International City Management
Association), 1977; Paul M. Whisenand and R. Fred Ferguson, The Managing of
Police Organizations, 2nd ed., (Englewood Cliffs, N.J.: Prentice-Hall, Inc.,
1978).
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patrol, criminal investigation, specialized law enforcement, and a host of
ancillary support functions, such as communications, crime prevention, and
criminalistics, are constructed within the police agency to process these
inputs.

Environmental-cultural inputs are normally processed through the
police organization by community relations or public relations systems. Under
this throughput system are included many of the informal activities and
processes which are an important part of the organization-environment
interface. The street level interactions of the police officer with citizens,
the participation of the police chief executive in civic, cultural, and
business organizations are just two examples of organizational methods of
receiving and processing environmental-cultural inputs.

All of these discrete throughput systems are linked together by two
overarching elements of the police organization, generally referred to in the
literature as organizational structure and management style. These elements
irclude the formal mechanisms or factors, as well as the personal dynamics,
which management uses to tie these systems together to form an organization to
achieve specified goals and objectives. Organizational structure includes the
various methods and techniques, usually associated with bureaucratic systems
and processes, used to carry out the work effort. Topics such as
centralization of authority, formalization of rules, policies, and directives,
specialization of tasks, and division of labor are included in this
dimension. Management style is more informal in nature and largely dependent
on the police chief executive. Such topics as executive professionalism,
delegation of responsibility and authority, and participative management are
informal systems, primarily constructed from the style of the police chief
executive.

The systems approach identifies unique outputs for each of these
throughput processes. Thus, an analyst of any organization can use the model
to discern which outputs are produced for given inputs from the throughput
systems and processes. This relationship of inputs, throughputs, and outputs
is depicted in Figure 1. A study of these relationships, and to what extent
they function as prescribed, would be a study of police management and
organization using the systems model.

The systems model 1is important because it clearly defines the
relationships between many inputs and internal police management systems, as
well as outputs of these systems. In this sense, it is easily applied to
police organizations.

If this framework were selected, research for this study would focus
on the degree to which previous studies have demonstrated the actual workings
of this system, Among the questions to be answered are the following: are
the identified outputs actually produced by the throughput systems; how are
specified inputs actually processed through the police organization; what
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knowledge does the research provide about the relationship of organizational
structure to system throughputs and then to outputs; and what does previous
research indicate concerning the role of the informal organization and the
individual in this open system?

The Socioclogical Framework

The second approach considered is termed the sociological approach
because it 1is borrowed from the discipline of sociology and was developed to
facilitate comparative analyses across different organizations. This
sociological framework was constructed by Heydebrand (1973) during the early
1970's in an effort to build a verjified, organizationally independent, general
theory of formal organizations.—~ It was developed through reviews of 29
articles comparing the results of empirical research for two or more
organizations. The types of organizations examined in these studies varied
widely: eight articles studied businesses, ten studied professional or
service organizations, four studied voluntary associations, two studied
government agencies, and five studied combinations of various types of
organizations. WNone of the studies examined police agencies.

The conceptual framework devised by Heydebrand included 23 distinct
organizational wvariables. Through 1inductive analysis, he grouped 1like
variables intoc conceptually linked clusters which he referred to as "the
dimensions of organizational analysis" (Heydebrand, 1973:11-28). His titles
for those clusters and the specific variables included within each are
presented in Table 1.

i/Heydebrand's discussion may be found in Heydebrand, Wolf V. (ed.)
Comparative Organizations: The Results of Empirical Research (Englewood
Cliffs: Prentice-Hall), 1973.
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Table 1

CONCEPTUAL FRAMEWORK
by Wolf V. Heydebrand (1973:13)

Developed for Comparative Analyses of Organizations

Conceptual Cluster

Specific Variables

Organizational Environment and Autonomy

Complexity of Goal and Task Structure
of Organization

Internal Structural Differentiation

Organizational Coordination and Control

6.
7.
8.
9.
10.

1.
12.

13.
14.
15.
16.

17.
18.

19.
20.
21.
22.

23.
24.

Environment: Aggregate Characteristics
Environment: Relational and Structural
Characteristics

Organizational Age
Legal and Political Autonomy
Functional and Economic Autonomy

Diversity of Objectives

Number of Objectives
Geographical Dispersion
Variability of Tasks
Organizational Size: T = Task,
R = Resource, P = Personnel,

M = Members

Organizational Change
Organizational Effectiveness

Functional Specialization
Departmental Specialization
Technological Complexity

Skill Structure, Professionalization

Committees
Incentives: M = Material,
X = Social, N = Normative

Formalization, Written Rules
Hierarchical Levels

Span of Control; Manager Ratios
Administrative Staff and Communication;
C = Clerical; S = C + Other
Decision-Making

Other
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This framework was selected for consideration because of its use in
comparative organizational analysis, its foundation, devised from empirical
research, and its development independent from the field of police
administration. Further, this model was developed inductively through the
identification of discrete variables that were grouped together into one
larger framework of common clusters of variables. The systems approach, in
contrast, was designed deductively, working "downwards" from general
theoretical suggestions to a more specific, workable framework that included
major elements of the police organization.

The major contribution of Heydebrand's work for this study on police
management is his recognition that although there are clusters of 1like
variables, many organizational studies actually cut across these clusters and
analyze several variables and the relationships between them. In this way,
researchers analyze the impact, for example, of environmental influences on
organizational coordination and control systems, and of the complexity of task
and goal structures on methods of internal structural differentiation. In
essence, his framework presents an open system of interconnected concepts and
ideas, not a series of closed systems wherein specific inputs foster certain
throughputs, which in turn produce specific outputs. The model is flexible in
that in each cluster certain variables can relate to each other while at the
same time relating to variables in other conceptual clusters.

The sociological framework is directly applicable to this study of
police management practices. The interrelationships suggested above could be
analyzed by assessing directions of specific relationships produced by
empirical research. In this way, it would be feasible to tabulate those
relationships, synthesize their wvalidity and reliability given the research
methods employed, and then build a knowledge base describing the state of the
art in contemporary police administration. Directions in relationships could
be pinpointed through use of a coding scheme which would indicate whether
there was a ©positive relationship, a negative relationship, or no
relationship.

Selecting a Synthesis

Both the gystems and the sociological frameworks had certain assets
for purposes of this study on police management. The traditional or systems
framework had two primary benefits. First, it was very directly usable in the
police field. Many of the topics subsumed in this framework coincided
directly with police management research. Secondly, it had a moderate level
of generality and tended to focus on topics and not on variables. This would
permit the inclusion of a wide variety of research studies focusing on
particular management functions or processes (e.g., training, personnel). In
short, it would have allowed the casting of a wider net in gathering relevant
books and articles.
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The sociological framework had three specific assets. First, it would
easily facilitate the comparison between police and non-police disciplines.
The specific variables are general in form and not linked to any one form of
organization such as police, Secondly, the model contained discrete
variables, which if selected would narrow the readings and subsequent analysis
to relatively tight boundaries. This would provide a benefit in terms of
project management. The literature search could be restricted to only those
studies providing empirical data on those selected variables. Finally, the
model would promote the analysis of interrelationships across several
managerial dimensions. This feature would facilitate definitive analyses of
the impact of one managerial process or function on other organizational
characteristics.

After considering the relative advantages and disadvantages of each
model, a decision was rendered to adopt a synthesis of the two. The synthesis
maintained many of the style and format features of the sociological framework
while integrating many of the topical elements of the systems framework. The
sociological approach was used as a basic format because it facilitated a
cleaner approach to identifying a knowledge base. The capacity of assessing
relationships across organizational dimensions provided a sound, objective
technique for analyzing the contributions of specific studies and then
constructing the knowledge base. In addition, this framework enhanced the
integration of police studies with those in non-police disciplines. The
systems framework did not have this capability due to its inclusion of police
organizational specific dimensions.

It was determined that to be most useful, the sociological framework
would require modification to include variables of key interest to police
practitioners and researchers. Certain major issues which have been subject
to much research in the law enforcement field did not appear in Heydebrand's
model. These variables, described on the following pages, were thus
integrated into the synthesized framework and appear in Table 2. These
modifications are described by order of conceptual clusters.
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Table 2

MODIFICATIONS TO HEYDEBRAND'S SOCIOLOGICAL FRAMEWORK

Conceptual Cluster

Added Variables

Complexity of Goal and Task Structure

Internal Structural Differentiation

Organizational Coordination and Control

The original breakout of descriptors on
organization size (variable 10) was
dropped and unique variables adopted for
organizational size. Organizational
size: members; organizational size:
resources; and organizational size:
clientele.

The variables on organization change
(variable 11) and organizational
effectiveness (variable 12) were dropped
from this cluster to be included in a new
cluster on "Organizational Achievement."

Four specific variables describing particular
forms of organizational stratification were

added to the framework.

These variables were

added to accommodate analyses of several
issues of contemporary concern in police

administration. The new variables are:

1. Internal Stratification: Sex.

2. Internal Stratification: Race.

3. Internal Stratification: Seniority.

4. Internal Stratification: Education.

1. The original variable on incentives was
subdivided into three variables:
material, social, and normative. These
sub-variables were treated as unique
variables in order to facilitate a more
straightforward analysis of all variables
and relationships.

2. Four new variables were added to the

framework to facilitate analyses of
important policy-relevant issues in
police management. These variables are:
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Table 2 (continued)

Conceptual Cluster

Added Variables

Informal Organizational Structures

Organizational Achievements

) Discretion.

° Employee Coordination/Control.

) Recruitment, Advancement Systems.

® Training Systems.
Three new variables were added to
Heydebrand's framework to constitute this new
conceptual cluster. The variables are:
1. Employee Adaptation.
2. Group Cohesion.
3. Satisfaction/Alienation,
Three new variables were added to the
framework to structure this new conceptual
cluster. Two of these variables,
organizational change and organizational
effectiveness, appeared in Heydebrand's model
under the cluster entitled "Complexity of
Goal and Task Structure." The four variables
in this cluster are:
1. Organizational Effectiveness.
2. Organizational Change.

3. Public Support/Legitimacy.

4. Individual Performance.
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In a similar vein, another general category entitled "Informal
Organizational Structures" was added to the framework. 1Its specific variables
include employee adaptation, group cohesion, and satisfaction/alienation.
These items have been (and continue to be) major focli of attention for many
police authors; thus, the study would be remiss in excluding them from the
model. Heydebrand does not treat the informal organization in his paradigm
because its elements are difficult wvariables with which to deal at the
organizational level of analysis. Most empirical research (in both police and
non-police contexts) that deals with variables like cohesion, cynicism, or
satisfaction treats them as individual attributes. In fact, most studies
examining these variables use an individual case study research design. Thus,
there is an inherent question regarding the generalizability of findings from
such studies. All studies selected and analyzing these variables were thus
carefully examined to determine to what extent their findings were
generalizable.

Two general reconceptualizations of the sociclogical framework, each
of which results in the addition of a new category of variables to the models,

were also added. The first of these 1is 1labelled T"organizational
achievement." In his original framework, Heydebrand included "organizational
effectiveness" and ‘"organizational change" under the general category
"Complexity of Goal and Task Structure of the Organization." His rationale

for this is that effectiveness and change are so closely bound up with goals
and tasks that they merit inclusion in that area. The closeness of the
connection is not disputed, but the fact is that complexity is an internal
structural matter, while notions like effectiveness and change
(innovativeness) are analytically distinguishable from internal structure.
These concepts are better thought of as outcome of structure, rather than
aspects of structure. Furthermore, in the specific case of police studies,
additional 1levels of individual performance by organization members can be
added to the framework. All of these specific measures or variables were
gathered under the general classification of "organizational achievement" and
treated as separate elements in the revised framework.

The revised framework is depicted in Table 3. This model retains the
coherence and specificity of the original "sociological framework," yet is
directly applicable to the police field with the addition of several new
variables. Specific definitions for each of the variables immediately follow
Table 3.

The framework was employed by the research staff as an overlay for
determining the relative contribution of research studies. Researchers were
directed to assess the relevant variables from the study, determine the
treatment of these variables (either dependent or independent), and ascertain
directions of relationships (either positive, negative, or neutral). 1In this
way, the foundation for determining the knowledge base strengths and
weaknesses in police mangement research was constructed.
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Table 3

PROJECT CONCEPTUAL FRAMEWORK

I. Organizational Environment and
Autonomy

IT. Complexity of Goal and Task
Structure

III. Internal Structural
Differentiation

IV. Organizational Coordination
and Control

V. 1Informal Organizational
Structures

VI. Organizational Achievement

13.
14.
15.
16.
17.
18.
19.
20.

21,
22.
23.
24.
25.
26.
27.
28.
29.
30.
31.
32.
33.

34.
35.
36.

37.
38.
39.
40.

Environment: Aggregate Characteristics
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Definitions for Variables in Conceptual Framework

Conceptual Cluster I: Organizational Environment and Autonomy. This
grouping of variables categorizes and defines the interrelationships between
the organization and its environment. 1Interrelationships are defined herein
in the general context as the influence which the operating environment
(normally thought of as the community in which the police agency is
constituted) has on the organization and vice versa. Specific influences
describing the organization's relative independence and autonomy from its
environment, or dependence and lack of autonomy, which impact the management
system and processes within the police organization, are also included.

1. Environment: Aggregate Characteristiecs. This variable
includes those attributes of the population, land area,
culture, economy, and ecology in the environment served
by the police agency. These may or may not have any
direct bearing on the organization, In fact, their
influences are more likely to be indirect.

2. Environment: Relational, Structural Characteristics.
This variable is defined as those conditions in the
environment which in some way impinge upon the mission
and/or activities of the organization. In this way,
this variable differs from number 1. 1Included with this
variable are relations with other organizations in the
environment, both those which are similar in function
and those which have different missions, as well as
individual relations between members of the organization

and actors within the environment. Also included are
inputs to the organization arising from the
environment. This would include inputs having a direct

bearing on the management of an organization. Perhaps
the most readily discernible example of inputs generated
in the police context are crime rates.

3. Organizational Age. In the general social science
literature, age is defined in two ways. First, it is
used to define  stages in  the life cycle of
organizations. Secondly, it is used in analysis of the
impact of larger historical events on the organization
(e.g., the impact of urban riots in the 1960's). These
same definitions will be used in this study.

4. Legal, Political Autonomy. This variable includes all
pertinent issues of ownership and control of the
organization within its environment. Ownership is
applicable only to the private sector, while the concept
of control 1is pertinent to police and non-police
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organizations. Ownership and control will be analyzed
from the standpoint of impacts on policy, procedure, and

organizational structure.

Functional/Economic Autonomy. This variable is closely

related to variable 4, Legal, Political Autonomy, but
differs 1in the fact that it encompasses issues of
control over budgets, resources, and decisions to engage
in specific types of actions. Included with this
variable are budgeting issues and other issues affecting
organizational programs and use of personnel (e.qg.,
requlations, court orders).

Complexity of Goal and Task Structure.

conceptual cluster

This

includes seven variables which begin to define how an

organization interacts with its environment to accomplish its set purpose or

mission.

6.

10.

11.

Diversity of Objectives. This variable focuses on the

variability of an organization's objectives. It may
include analyses of the variation in types of services
or products delivered by the organization.

Number of Objectives. This is a companion variable to

variable number 6, Diversity of Objectives, and differs
only in the sense of focusing on numbers of objectives
and hence numbers of services or products delivered.

Geographical Dispersion. This wvariable is defined as

the number of work locations or stations existing within
the organization structure. It does not include the
topic of decentralization of authority which is defined
at a later point in time (variable 30).

Variability of Tasks. This variable refers to the

distinction between routine and non-routine tasks
performed within an organization. Studies included
under this variable focus on the impact of conducting
non-routine tasks within an organization. Non-routine
in this sense refers to tasks which are carried out
infrequently or are produced from changes in the work
structure,

Organizational Size: Members. This variable refers to

the number of employees working within an organization.

Organizational Size: Resources. This variable refers

to the amount of resources available to an
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organization. Resources in this context do not include
personnel.

12. Organizational Size: Clientele. This last variable in
this series dealing with organizational size issues
refers to the size of the clientele served by the
organization. More specifically, it refers to the size
of the general population served by the organization.

Conceptual Cluster III: Internal Structural Differentiation. This
cluster includes variables which begin to move into the more specific realm of
managerial tasks to organize the work force and employ technology in
structuring the work effort. With this group of variables the framework
begins to move away from the conceptual areas of how organizations are
structured to more concrete aspects of internal organizational management
tasks and activities.

13. Functional Specialization. This variable is defined as
the division of labor among employees of an
organization. It refers to the extent to which specific
work tasks are allocated to different occupational
titles or positions.

14. Departmental Specialization. This variable is defined
as the division of labor among subunits of an
organization. It normally refers to the numbers and

types of subunits existing within the formal
organization.

15. Technological Complexity. This variable refers to the
nature and degree of technological complexity of the
organization. It generally analyzes the extent of use
of machines and the degree of mechanization or
automation of the work processes.

16. Skill Structure, Professionalism. This variable refers
to the degree of technical specialization and/or
professionalism in organizations. In the general
management literature, it is often operationally defined
in terms such as blue collar and white collar workers or
technical and managerial workers.

17. 1Internal Stratification: Sex. This is the first of the
internal stratification measures. It refers to the
differentiation of male vs. female workers and includes
not only absolute numbers and percentages of workers,
but the impact of sexual stratification in the work
place. A high degree of sexual stratification would
connote differentiation of work efforts and tasks by
sex.
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18. Internal Stratification: Race. This variable analyzes
the impact racial stratification has on the organization

and its employees. Thus, it will provide knowledge on
work stratification by racial composition of the work
force.

19. Internal Stratification: Seniority. This variable will
be treated in the same manner as variables 17 and 18,
but will focus on the effects of seniority. This
variable will be defined as the seniority with the
organization, not seniority by rank or position.

20. Internal Stratification: Education. As with variables
17-19, this wvariable will address stratification by
educational levels of employees and will assess the
effects of such stratification on the organization.

Conceptual Cluster 1IV: Organizational Coordination and Control,.
Included in this cluster are two essential aspects of managerial coordination
and control methods. The first are the typical bureaucratic or structural
elements employed to gain control over the work force, such as written rules
and policies and hierarchical organizational levels. The second are the non-
bureaucratic modes of coordination (e.g., committees, incentives) used to
coordinate the work force. Two additional elements are included in this
cluster which do not really fit either of these two managerial dimensions, but
are utilized as means of coordinating the work force and work effort. The
first of these is recruitment, advancement systems and the second is training
systems. These were added primarily because of their relevance to
contemporary police administration.

21. Committees. This variable includes the formation,
membership, and frequency of use of committees in the
management process. It includes participatory

management schemes and strategies.

22. Incentives: Material. This is the first of the three
variables addressing management incentives for
employees. This variable refers to money and tangible
benefits offered as incentives.

23. Incentives: Social. This wvariable encompasses
management efforts to motivate employees through
experience and interaction with other organization

members.
24. Incentives: Normative. This variable refers to
management incentives to achieve control and

coordination through opportunities for personal
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26.

27.

28.

29.

30.

31.
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contributions based on value systems or ideological
goals.

Formalization/Written Rules. This variable will be used

to determine the degree to which procedural rules and
directives are written or are simply internalized by
organization members. The effects of these wvariations
will be assessed using this variable.

Discretion. This wvariable refers to the amount of

individual autonomy inherent in the organization and

provided to employees and the methods used by management
to control or coordinate actions resulting from such
autonomy.

Hierarchical Levels. This variable is self-

explanatory. It encompasses research on the nature of
organization structure--tall vs. flat--and the effects
of such structures.

Span of Control; Manager Ratio. This variable is very

straightforward. It is defined as the ratio between
supervisors and subordinates. In most cases, it will be
defined as either a large or a small span of control and
will be used to assess the degree of direct management
or supervisory control of employees.

Administrative Staff and Communication. This variable

refers to the numbers of administrative staff positions
and levels of communication among organizational
members. Administrative staff can refer to both numbers
and types of managers/administrators or to numbers and
types of support staff in the organization.

Decision~Making Systems. Social scientists normally

refer to this topic when discussing centralization vs.
decentralization of decision-making authority. This
distinction will apply for this study. It will thus be
used to assess the concentration of decision-making
authority by management. It should be pointed out that
this does not necessarily refer to the physical
placement of decision-making in a work unit or facility,
but to the degree to which decision-making authority is
pushed down the hierarchical structure.

Employee Coordination/Control. This variable

encompasses a variety of issues all addressing
managerial means of controlling and coordinating the
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work effort and employees. Included for this variable
are issues such as supervision, accountability, task
definitions and descriptions, and disciplinary
procedures. Generally, a positive coding for this
variable connotes a management system with "tight"
control/coordination systems, while a negative coding
would refer to a loose or laissez faire management
control/coordination system.

Recruitment/Advancement Systems. This variable is

defined as those formal management strategies used
either to select or promote employees. It will be
assessed as to its presence or absence in organizations
and its ultimate impact on the organization. A positive
coding for this variable would imply formalized systems
while a negative coding would imply informal
recruitment/ advancement systems,

Training Systems. This wvariable embodies methods of

training employees (both recruit and in-service), as
well as the effectiveness of training systems. As with
variable 31, the coding for this variable will be based
on the degree of formalization and sophistication of
training systems.

conceptual cluster was added to Heydebrand's original framework to facilitate
an analysis of the effects of management activities and processes on the group
A significant amount of research in the police and non-
police disciplines have addressed such effects and examined the role of the

and the individual.

individual and the work group in the organization.

34.

35.

Employee Adaptation. This variable 1is reserved for a

variety of issues dealing with the role of the
individual in the work place. Among these issues were
employee commitment, cyncism on the part of employees,
individual personality and how this is manifested in the
organization, and individual role perception, including
employee perceptions of their job and its
requirements. This variable, therefore, is quite broad
and includes individual personality factors as well as
topics describing the employee's role and integration
into the work force.

Group  Cohesion. Whereas variable 34, Employee

Adaptation, focuses on the role of the individual in the
organization, this variable addresses the role of the
group. It includes measures of social attachment, the
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structure and role of the work group, including employee
organizations, and the interrelations between management
and the work group.

36. Satisfaction/Alienation. This variable is defined as
levels of employee satisfaction or its opposite,
alienation to management and the organization. Most
frequently, it is examined as a dependent variable--that
is, attempts are made to evaluate the relationship
between particular management actions and levels of
satisfaction or alienation.

Conceptual Cluster VI: Organizational Achievement. This conceptual
cluster was also added to the framework for purposes of isolating the output
side of the management process. This cluster, therefore, includes measures of
the results of organizational or individual processes in moving an input
through to given outputs. This cluster is somewhat different than all of the
foregoing clusters in that it deals to a great extent with techniques or

methods of measuring outputs, This was not originally expected in the
research, However, it was discerned that much research has focused on
measures of effectiveness, measures of employee performance, and measures of
citizen evaluation of services. This is likely due to the rather imprecise
nature of existing output measures and a lack of understanding of these
measures in many forms of organization. This 1is especially true in law
enforcement,

This variable also includes many analyses of specific results produced
by management activities. In most such cases, the variables in this cluster
are treated then as dependent variables where a researcher is assessing the
relationship between some organizational or management action and some desired
result.

37. Organizational Effectiveness. This variable refers to
measures of organizational effectiveness and
efficiency. It takes on different dimensions, depending
on the type of organization studied and the specific
research study.

38. Organizational Change. This variable addresses a unique
form of output--that result produced by deliberate
attempts to change some function, process, or activity
in the organization itself. 1In much of the literature,
this output is treated as an end in itself.

39. Public Support/Legitimacy. This variable is defined as
client perceptions or reactions to delivered services or
products produced by the organization. Client
perceptions are quite often thought of as unique
outcomes of the organization.
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40. Individual Performance. This variable includes measures
of how the individual performs and what results are
produced by the individual in the organization. This
variable is closely linked to variable 37,
Organizational Effectiveness, but is different in that
it focuses on individual effectiveness and efficiency.

Study Collection and Review Procedures

This section describes the methodologies employed to gather books,
articles, monographs, and other research materials, code these documents, and
extract meaningful information for the knowledge synthesis. Data coding,
validation, and review procedures are also discussed in this section.

The initial task in gathering books, articles, and monographs for
review under this study was to determine a document selection strategy which
would promote the review and analysis of important research studies in law
enforcement and pertinent organizational studies in the non-police
disciplines. The literature on management is voluminous. Further, it is
scattered across many disciplines. Therefore, the document gathering process
was designed to meet three maljor requirements: {1) be capable of cutting
across all of the essential disciplines which are likely to include students
of organization; (2) be systematic in that it yields literature which is
empirical in nature and is thus appropriate for analysis; and (3) be efficient
in that it minimizes the likelihood of staff conducting random, and possibly
unproductive, searches for and through literature.

Step I--The Journal Literature

The first procedural step was to focus on the literature contained in
the scholarly journals. Theoretically, scholarly journals are designed to
receive and publish articles that are of current importance in their
respective fields. The articles they do publish have been prejudged by peer
references as being methodologically sound and substantively worthwhile.
Finally, journal contents tend to be efficient in the sense noted above, in
that they avoid the prescriptive and the descriptive in favor of the
theoretical and, especially, the empirical. All in all, they serve as a good
starting point for collecting material.

The major national journals of the disciplines most likely to have
examined organizational topics or questions, whether police-related or not,
were examined first. Those disciplines, and the corresponding journals, are
presented below:
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Field Journal

) Police Science/Criminal Justiceé/ Journal of Criminal Justice

Journal of Police Science and

Administration=
° Law Law and Society Review
o Management/Organization Administrative Science Quarterly

Academy of Management Journal
Public Administration Review

® Economics American Economic Review
® Political Science American Political Science Review
e Sociology American Sociological Review

American Journal of Sociology
® Urban Studies Urban Affairs Quarterly

Sample indices from each of these journals were reviewed to determine

their likelihood of contribution to the project. This review not only
assessed the quantity of empirical articles studied, but also analyzed the
topics addressed. BAn effort was made to identify journals which would yield

the greatest number of pertinent studies which focused on variables of
interest. This review of indices resulted in the selection of all of the
above journals with the exception of American Economic Review. This journal
did not contain a sufficient number of pertinent studies for our analysis.

E/The selection of these journals in the police science field receives
support from an independent source. In early 1977, L. Craig Parker and Eileen
Goldfeder conducted a survey of heads of criminal Jjustice schools or
departments in the United States, asking them to indicate "in terms of
importance, the ten most critical Jjournals to the field of criminal
justice." The first three journals in the field were criminology Jjournals;
the two 1listed in this table ranked four and five, respectively. For a
complete discussion, see L. Craig Parker and Eileen Goldfeder, "Productivity
Ratings of Graduate Programs in Criminal Justice Based on Publications in Ten
Critical Journals," (Journal of Criminal Justice, Vol. 7, No. 2, Summer 1979)
pp. 125-133.

=/Prior to 1973, the major forum for police scientists was the Journal
of Criminal Law, Criminology, and Police Science. It was only in that year
that the Journal of Police Science and Administration became an independent
entity. For purposes of this study, articles in the "Police Science" section
of the former were examined in addition to indices from the latter.
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Subsequently, the Academy of Management Journal was deleted from the
list of potential Jjournals because of 1its close resemblance to the
Administrative Science Quarterly in types of articles that were presented. It
was determined that resources would be allocated more effectively by reviewing
all other pertinent Jjournals plus the douments identified for Step II,
described below, rather than to accummulate redundant information from like
journals.

Indices from each of these journals for the years 1955-1980 (through
June) were then reviewed to select those articles which were to be included in
the analysis. Selected articles were then divided into police and non-police
disciplines. In completing this division of the journals, it was found that
the predominant number of empirical studies on non-police organizations were
included in the Administrative Science Quarterly. The breadth of studies in
this journal was large, thus supplying a vast quantity of works on non-police
organizations.

Because of this large resource pool of studies and the necessity to
use existing manpower resources as efficiently as possible, it was decided to
use the Administrative Science Quarterly as the sole journal source for non-
police studies. The findings from this journal were considered in conjunction
with noted works of key management theorists and social scientists (obtained
from the Step II literature collection effort).

This was a conscious decision which resulted in a prioritization of
research efforts on the police 1literature rather than the non-police
literature. Consequently, the data base for this study was weighted in favor
of police studies. The non-police data base was used as a secondary source of
knowledge to augment and contrast findings from police studies.

All selected documents were read with findings integrated into the
project's conceptual framework. A coding form which included the major topics
of interest for this framework and for a summary of the study's methodology
was prepared and used for all studies that were read. The coding form was
pretested and revised before being put into full-scale use. This coding form
included the following information: study citation, study site(s) and unit of
analysis, types of data used (e.g., observation, personal interviews, survey,
records), style of analysis (e.g., qualitative, quantitative, or a mixture of
the two), methods of statistical analysis, variables analyzed and operational
definitions of these variables, the specific findings of the study, and a
critical review of the study's methodology. Researchers were also directed to
identify relationships among variables on this form, if there were any, and to
specify the direction of the relationship (positive, negative, or neutral).
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Step II--Literature Cited in Target Journals

Because many books, monographs, governmental reports, unpublished
research reports, and other documents contain information on empirical studies
of organization, it was necessary to derive a mechanism for selecting these
documents. This technique had to meet the criteria mentioned above for
journals.

The Journal articles that were selected oftentimes cited previous
empirical works on the same subject and/or referred to other studies that were
indirectly related in subject matter. This review of the literature is
included usually to build a theory concerning a particular topic of
interest. In empirical studies, researchers often rely on such reviews to
build a case for their own work.

Because the resource base originating from the Step I readings
provided a sound and readily available source of other potential readings, it
was used as a means of selecting items for the Step II review. Researchers
were directed to document those cited studies which on the surface appeared to
be relevant in subject and empirical in form.  From this recommended list, a
bibliography of Step 1II readings was prepared. Researchers were then
instructed to collect these readings, review them to determine if they still
met project selection criteria, and then to review such documents in the same
manner that articles were reviewed.

As a second effort to collect and synthesize relevant research, other
than that published in journals reviewed during Step I, the project team
requested and obtained special listings of articles contained in the National
Criminal Justice Reference Service. These special listings were designed to
yield data on the variables of interest to this study. The listings were
reviewed, redundant items eliminated, and a preliminary selection list of
pertinent articles and books was prepared. The documents on this list were
then reviewed to determine their applicability. In many cases, this review
resulted in the elimination of the document from the 1list of possible
sources. It was found that quite often annotations in the listing did not
accurately predict whether the study was empirical in design.

As a final data-gathering technique, project staff requested and
obtained a special listing of research grants funded by the National Institute
of Law Enforcement and Criminal Justice from 1970-1979. This 1listing was
produced by the Department of Justice and completed by searching for certain
pre-selected key words in the annotation. This list was then reviewed with
certain relevant studies designated for review. These studies, usually grant
reports, were then extracted from the holdings of the National Criminal
Justice Reference Service and reviewed using the coding form discussed
above, Although the majority of pertinent studies were located and reviewed,
there were a considerable number that could not be analyzed because either no
report containing the study's methodology was prepared, or in some cases,
could not be located.
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In this way, three separate sources were utilized to collect studies
for Step II. These sources, as well as the Journal Sources (selected and
reviewed for Step I), are depicted graphically in Figure 2.

Figure 2

STUDY COLLECTION METHODOLOGY
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This process of collecting and reviewing first journal articles and
then other secondary sources, resulted in a large data base of 485 research
studies, This data base consisted of 292 police studies and 193 non-police
studies. The 292 police studies included 192 studies identified and reviewed
from the three target law enforcement journals: The Journal of Police Science
and Administration; the Journal of Criminal Justice; and the Journal of
Criminal Law, Criminology, and Police Science. The remaining 100 studies
included 60 books, monographs, and research reports and 40 journal articles
from other periodicals.

The non-police data base consisted of 158 articles from the
Administrative Science Quarterly and 35 from other sources (books, monographs,
and journals).
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Data Validation and Review Procedures

A key step in any research project is the data validation and review
procedures. This research requirement was especially crucial to the present
study. The project admittedly had created a conceptual framework which, from
all initial considerations, appeared usable. Similarly, the data collection
and review procedures, by all indications, appeared sound. This is not to
say, however, that these judgments guaranteed the validity and reliability of
the study.

Several procedural steps were incorporated into the study to address
validity and reliability concerns. First, the c¢oding instrument was
pretested. A significant sample of readings was read by three staff
researchers with the coding instrument completed. After receiving necessary
training, each reader reviewed each study, therefore resulting in three
separate reviews of each study. These same studies were then discussed in a
panel format with all three staff researchers and the Project Principal
Investigator. The intent of this meeting was twofold: (1) to review the
viability of the instrument and (2) to assess reader familiarity with and use
of the instrument, thus establishing intercoder reliability.

This pretest resulted in two definitive findings. First, it was
determined that the instrument itself was satisfactory for use. Secondly, it
was decided that the coding efforts of staff researchers required a periodic
review in order to assure consistency in the coding and tabulation process.
This was not due to lack of training or experience on the part of staff, but
to the subjective nature of the research effort itself.

The conceptual framework is comprehensive in that it covers a wide
spectrum of organizational and management issues. However, it does not
include specific variables precisely fitting each study selected and
reviewed., This was due in part to the project's effort to review studies from
many disciplines. Consequently, 1in some instances, there was a need to
interpret the fit between the research study itself and the variables,

The project team addressed this potential threat to validity, stemming
from staff interpretations, through continual training and a review of all
coding sheets by the Principal Investigator. Occasionally, studies required
recoding once they were reviewed by the Principal Investigator. The frequency
of this recoding decreased, however, as the readers became more experienced
with the framework and the subject matter.

In addition, a final validity check was incorporated into the data
analysis process, as discussed in the following section. Research staff
prepared individual reading summaries by conceptual cluster. These summaries,
in the form of a separate document listing the research project's variables,
defining the wvariables, specifying the findings with a commentary if
applicable, and presenting any critique on methodology, were reviewed jointly
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by the researcher and the Principal Investigator. Because this review focused
on the conceptual cluster as a whole and thus analyzed individual readings in
conjunction with other readings, there was a need to verify the correct
placement of each study within the conceptual cluster. This necessitated a
review of the findings and on occasion resulted in a recoding of the specific
study.

In summary, this study featured several efforts to ensure validity and

reliability in coding and analysis. These efforts resulted in a consistent
treatment of selected research studies.

Data Analysis Procedures

In any research endeavor, a key task is selecting appropriate forms of
analysis. With this study, as is the case with most studies where a vast
quantity of data 1is collected, a critical task was determining means of
synthesizing the various data, determining what the data indicated for the
field, and then deriving conclusions about the state of the art. A portion of
this effort is descriptive in that it requires a reporting of what the data
are in a logical format. Another segment of the work requires inferential
level analyses. It is this portion of the analyses which is often most
complex. These two levels of analyses were completed for this project.

Descriptive Analysis

The descriptive analysis was completed to describe the quantity and
style of reviewed research as ordered by the conceptual clusters appearing in
the framework. It was determined that the conceptual clusters yielded the
lowest possible level of analysis, since in some instances the literature 4id
not provide information by specific variables. Further, such a form of
analysis promoted full consideration of the dynamics of relationships which
cut across the various organizational dimensions. It enabled the research
team to develop findings concerning, for example, the impact of environment on
organizational goal and task structure, internal structural differentiation,
modes of organizational coordination and control, and levels of organizational
achievement. This analysis, as presented in forthcoming chapters, provided
knowledge as to what conceptual areas have been researched at length and what
areas have largely been disregarded, as well as the information on cross-
dimensional relationships.

The police literature was reviewed in concert with the non-police
literature. This process served two purposes. First, it enabled the project
team to derive comparative findings about both the style of the research
{(e.g., type of research design, forms of analysis). Secondly, it promoted
comparative analysis of substantive findings. Reviewing the two groups of
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studies simultaneously facilitated possible generalizations to the police
discipline from the non-police studies.

In reviewing the style and format of the research, it was necessary to
develop specific operational definitions for types of research designs and
forms of analyses. The key emphasis in this process was to derive definitions
which were methodologically sound and permitted generalizations about the
data. Three general research designs were defined for the study: these were
survey research, quasi-experimental, and experimental.

Survey research was viewed as involving the quantification of data
based on observations of a set of unique data. Three major purposes of survey
research have been described (Bobbi, 1973). First, it can provide a
description of some population. Second, in addition to providing a
description, many surveys have the additional objective of making explanatory
assertions about the population. Finally, survey methods can be used as an
exploratory technique during the researcher's 1initial inquiry into a
particular topic.

There are two basic survey research designs: cross-sectional and
longitudinal. 1In a cross-sectional survey, data are collected at one point in
time for the purpose of describing a particular population. This type of

design can also be used to determine the relationship between variables at the
time of the study. Longitudinal surveys are conducted over a period of time
and can be either descriptive or explanatory in nature.

For purposes of this study, the category of survey research was
further divided into those studies that were exploratory in design (i.e.,
researched a particular question by analysis of data from several sites) and
those that used a case study format. This distinction was drawn to examine
the number and type of research projects that used a case study approach--~
normally referred to as studying a guestion or a series of questions in one
site. Many of the works on police organizations fall into this design
category. This distinction .was also utilized to yield information on the
generalizability of survey research data.

The second major type of methodology employed was the quasi-
experimental design. Cook and Campbell define this as experiments that have
treatment, outcome measures, and experimental units, but do not use random
assignment to create the comparisons from which treatment-caused change is
inferred (Cook and Campbell, 1979). A quasi-experimental design provides a
basis of comparative inference when the conditions for an actual experiment
are not present (Fairweather and Tounatzky, 1977). Nonequivalent control
group and time series designs are two common quasi-experimental research
designs.

Experimental designs involve the scheduling of observations, the
choice of treatment and comparisons, the selection of measured control
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variables, and random assignment of units to treatment groups (Campbell and
Stanley, 1963). Random assignment enables the researcher to draw inferences
about the casual relationships between variables. Common experimental designs
include: pre~test/post-test control group design and the post-test only
control group design.

Four levels of analysis were selected for purposes of reviewing
aggregated studies by conceptual cluster and reporting on the state of the art
of organizational research: qualitative;  univariate; bivariate; and
multivariate. These four forms of analysis are described in the following
paragraphs.

Qualitative research studies are those studies which did not include
any form of quantitative analysis, but simply relied on observational data to
deduce findings concerning some element of organization and/or management.
Many case studies in police management, often noted as classics in the field,
utilized this form of analysis.

Many studies were described as using univariate forms of analysis.
These were studies which examined only one variable at a time and largely
produced only summary statistics. The normal measures which accompany such
studies are measures of central tendency (e.g., mean, median, mode) and
measures of dispersion (e.g., variance, standard deviation, standard error).

The third form of analysis is bivariate. This describes studies which
investigate the relationship between two variables and often include a measure
of association or a test of statistical significance. Commonly used
statistics included under this category, including chi-square and Pearson's,
produce moment correlation coefficient.

The final level of analysis is multivariate. This includes studies
which use inferential statistical techniques to generalize from one set of
data to another. Some of the most widely used multivariate statistical
techniques are regression, analysis of variance, discriminant analysis, and
partial correlation. PFactor analysis was also added to this grouping since it
is used to determine commonality among unique measures of a certain
phenomenon, usually attitudinal data.

These definitions were used in aggregating studies by conceptual
clusters. Researchers were directed to determine the type of design and the
level of analysis in descriptively synthesizing data from each study.

This synthesis involved several steps as described below. These steps
were undertaken once the studies were grouped by conceptual cluster. A
summary review sheet, entitled the "Individual Reading Summary by Conceptual
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Cluster,” was used to transcribe this information for both the police and the
non-police disciplines.~ The specific steps were as follows:

1. Define the specific variables analyzed. In many cases
this necessitated the breakout of sub-variables because
the overall study variable was too broad in scope to
accurately portray all of the studies reviewed. This
occurred, for example, with the variable on
environment: aggregate. As shown in Chapter II, there
were many sub-variables which fell wunder this broad
variable.

2. Describe the relationships found with an indication of
direction (positive, negative, or neutral) and provide a
brief commentary, if deemed appropriate, on the relative
significance of the finding, given the state of the art.

3. Document any methodological difficulties which were clear
from the research document. These comments were to be
primarily oriented to problems which may have invalidated
the findings.

4. Define the form of research design and level of analysis.
This information was aggregated by conceptual <cluster into
"Comparative Synthesis Reports” which largely described the state of the art

of both olice and non-police disciplines as based on the studies
reviewed.—~/ These reports were produced for each conceptual cluster.

Inferential Analysis

The most complex task in the analysis of selected studies was
inferring as to the knowledge base on a given variable or set of variables.
The process of inferring has been defined as "deriving by reasoning or
implication; concluding from facts or premises; deriving as a conseqguence or

conclusion” (Webster's New Collegiate Dictionary, 1979). This definition
accurately defines the process that was utilized for analyzing results from
this study. The descriptive data accumulated by conceptual cluster was

reviewed, synthesized with inductive reasoning applied as to the state of the
art of the particular subject.

Z/This document was designed as an internal research collection and
analysiiifeport and as such is not included in this report.
—/This report is also an internal working document and does not appear
in this report.
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Three forms of analysis were used in completing this review. These
are defined below:

1. Assessment of Knowledge Base Strengths. Determinations
were made as to areas where research has demonstrated a
relationship between a set of variables. In most cases,
this knowledge base was not derived until more than one
study on the same subject was completed having similar
results. There were many such instances in the data
base. Often, however, a study was construed as yielding
knowledge if the study had a sound methodology, relied
upon a solid theoretical foundation, and was
generalizable.

2. Assessment of Knowledge Base Weaknesses. Determinations
were made as to those areas of management where very

little knowledge is available. These were identified
primarily through analysis of gaps in the research data
base. These gaps can be due to either the absence of

research, the relatively wunsophisticated methods of
research which may invalidate findings and, therefore,
not contribute to a knowledge base, or to the fact that
research was not generalizable.

3. Assessment of Contribution of Knowledge Base to the State
of the Art. Researchers were asked to define the
relative contribution of knowledge derived from the
conceptual cluster, This third and final form of
inferential analysis was used to assess the value of the
knowledge to contemporary law enforcement
administration. It was completed by Jjudging how the
research contributes to what 1is known about the
organization of police agencies. Many of the studies
reviewed during the project discovered new knowledge.
Not all of these studies, however, can be said to have
added significant policy-relevant knowledge to the field.

These three forms of analysis yielded the overall project findings and
provided a blueprint for future research. In the aggregate, these analytical
methods accommodated the development of conclusions regarding each conceptual
cluster. These methods also enabled the research staff to delineate research
problems which either were encountered in studies reviewed for this project or
are likely to arise in further studies. These problems were largely reserved
for police studies and judgments about the knowledge base in the police field
since that is the focal point of the project.
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Several issues were identified in completing these analyses. Among
the factors considered were problems or difficulties in operationally defining
variables, difficulties in collecing large enough samples, or in simply
collecting valid empirical data at all, difficulties in generalizing from one
set of data to a population, problems produced by improper or inappropriate
statistical analysis, and finally, difficulties in transferring the knowledge
from the larger area on management and organizational theory to police,. In
short, these analyses vyielded a synthesis of the various obstacles to
knowledge generation based on the experience of previous researchers.



II. ENVIRONMENT AND ORGANIZATIONAL AUTONOMY

Introduction

All organizations are influenced by the environments in which they
operate. The nature of this influence varies depending on the nature of the
organization, its materials and resources, and the culture of the society in
which the organization operates. Influence here is used as a general term and
connotes indirect, as well as direct effects on organizations by their
environment., Indirect influences stem from the norms, institutions and value
systems of a society, and the specific economic and political characteristics
of that society. Organizations react to these environmental factors.
Management, therefore, considers these influences in long-range, as well as
short-range decision-making. These considerations are sometimes manifested in
subtle ways, yet they are evident in all organizations.

In policing, several social, economic, and political factors within
the environment influence management and administrative systems and processes
internal to the organization. Perhaps the most direct influence is the crime
rate. Fluctuations in crime rates within individual jurisdictions affect the
operational response capability of the police agency. Such changes also
affect the managerial and support systems of the organization. This is
evident from the fact that police organizations in certain jurisdictions opt
to institutionalize specialized units, such as crime prevention or community
relations units, to respond to particular crime problems. Other influences on
the organization range from the more indirect cultural influences to
variations in socio-economic characteristics of a community, which directly
affect street 1level police-citizen interactions, as well as generating an
influence on the resources available and the political environment within
which police managers must operate.

The relationship between organizations and their environments is not
uni-directional. Organizations also influence their environments through
managerial strategies and tactical activities. These influences are largely
determined by the organization's, that 1is, management's perception of their
environment. Relying on these perceptions, managers implement certain
administrative and operational decisions which shape the organization's
working environment.

Using the example of crime, police administrators select certain
environments in which to operate through conscious decisions which will
dictate the level of enforcement of particular crimes. Police organizations
cannot normally respond to all crimes with the same level of resources,
Consequently, managers adopt priorities, albeit often influenced through
pelitical, administrative, or other criteria, which in essence shape the
environments in which the organization operates. This shaping process is not
often orderly, but is dynamic.
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Thus, it can be said that organizations engage in an exchange with
their environments. There is a give and take relationship where the
environment places certain constraints on the organization. These may be due
to legal, political, cultural, or other conditions in the environment. The
organization then helps shape its environment with its managerial decisions.

This study on police management and organization has analyzed this
exchange from the perspective of asking what knowledge base on police
organizations and their environments can be deduced from the vast quantity of
literature on police organizations, as well as a sampling of the general
management literature. The major thrust of this effort has been to describe
how this exchange takes place in law enforcement and what results have
occurred. Secondly, the research has sought to transfer, where possible,
knowledge from other organizational environments to the police discipline.

Descriptive Findings

Through examinations of the literature in journals, books, monographs,
and other research reports, the research team selected 62 relevant documents
from the police discipline and 26 studies from the general social science
disciplines. Each of these studies were reviewed and coded to deduce a
synthesis of knowledge on environment and organizational autonomy.= The
descriptive findings from this review and analysis are reported in the
following section. 1Included in this section are discussions focusing on the
number of studies by specific variables, the types of research designs used in
sampled studies, the forms of analysis used, and finally a discussion of
general findings.

Number of Studies by Specific Variables

The conceptual framework for the «cluster on Environment and
Organizational Autonomy consisted of five unigue variables: (1)
Environment: Aggregrate; (2) Environment: Relational and Structural
Characteristics; (3) Organizational Age; (4) Legal/Political Autonomy; and (5)
Functional/Economic Autonomy. These variables proved to be quite broad in
scope. The project team, therefore, was required to identify and define sub-
variables for certain of these variables. Sub-variables were defined by
analyzing the topical content of research studies for each of the five
variables and then defining distinctive identifiers which would easily

E/It should be noted here that the phrase "deduce a synthesis" refers
only to a synthesis of those studies reviewed for this project and is not
intended as generalization to all literature sources.
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describe the major content area of 1like studies. The research staff
endeavored to minimize the number of sub-variables in each area and developed
sub-variables which could be wused in both the police and non-police
disciplines.

Table 4 contains the listing of the studies reviewed for each sub-
variable defined for this conceptual cluster. Tt should be noted that in some
instances studies addressed more than one variable. Therefore, the totals in

this table will equal more than the total number of studies reviewed for the
conceptual cluster.

Table 4

NUMBER OF STUDIES REVIEWED BY SPECIFIC VARIARLE

(Conceptual Cluster I)

Variable
Number Name Police Non-Police
1 Environment: Aggregate 29 7
° Socio~Economic Status 13 4
e Community Composition and Social
Structure 13 2
® Government Organization Structure 2 1
° Cultural Development 3 1
2 Environment: Relational and Structural
Characteristics 37 22
o Interagency Relations 11 13
e Organization-Client Interactions 18 4
® Number of Like Organizations in
Environment 2 2
® Impact of External Funds 0 1
e Environmental/Client Resource Inputs 6 2
3 Organizational Age 0 1
4 Legal/Political Autonomy 9 10
5 Functional/Economic Autonomy 16 7
e Economic/Fiscal Autonomy 15 3

® Impact of Regqgulations/Administrative
Controls 1 4
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The predominance of studies for this cluster were categorized as
either (1) Environment: Aggregrate or (2) Environment: Relational and
Structural Characteristics. These variables, however, were both very broad
and thus contained studies focusing on several diverse issues. This was the
case for both the police and non-police samples. Many of these studies were
carried out by political scientists and sociologists and were largely
exploratory in nature, This observation applies for both of these broad
environmental variables. There is a definite tendency in the literature by
such social scientists to search for general environmental impacts on the
organization.

There are 18 studies in the police sample which describe organization-
client interactions. These studies by and large address interactions between
the street level officer and the citizen. There was an obvious interest in
this level of exchange which was initiated by sociologists in the late 1960°'s~—
early 1970's and furthered by the emphasis on police-community relations in
this period. The studies by Black and Reiss (1970), Bordua and Tifft (1971),
and Reiss (1971), as well as research undertaken for the President's
Commission on Law Enforcement and Administration of Justice by Black and Reiss
{(1967), led others to describe in further detail patterns of behavior between
police officers and citizens.

The literature reviewed for this study did not include any police
studies on organizational age. This may be due in part to the general
difficulty in performing such studies. The process of defining how internal
organizational characteristics are affected by larger social or political
events is difficult. Moreover, this absence of data may be due to a general
lack of interest in the subject matter. The topic may be considered to be too
esoteric for many researchers or for funding sources.

The literature reviewed for this study did reveal a considerable
amount of research analyzing the effects of variations in legal and political
autonomy on the organization. These studies yielded a substantial knowledge
base on the impacts of variations in autonomy on the organization--its
structure and management system. These studies could be defined as falling
into one of two categories. Many researchers have analyzed the relationships
of changes in the legal and political structure on the organization. Others
research the effects of variations in levels of "ownership" on management and
administration. Ownership in this context refers to the type of control by
individuals or groups outside of the organization (e.g., stockbrokers, city
council, city manager).

There were also a substantial number of studies in the police sample
classified under the variable Functional/Economic Autonomy. This was most
likely due to the fact that police agencies are governmental organizations and
are reliant on larger decision-making bodies for funding and policy making.
It is also due to an apparent interest on the part of political scientists and
economists in researching relationships between socioeconomic factors and
expenditures for municipal services.
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Research Designs

All selected studies were anlyzed to determine the type of research
design employed and the treatment of variables. Studies were classified as
fitting one of the following four design types: Exploratory, Case Study,
Quasi~Experimental, or Experimental. Staff Researchers also coded whether
pertinent variables appearing 1in this conceptual cluster were treated as
dependent or independent variables,

Research Design Types. Table 5 depicts the results of analyzing the

design types for sampled studies. As can be observed from these data, the
overwhelming number of studies utilized either exploratory or case study
designs. There are two 1likely reasons for this finding. First, extensive

research in the area of police management is a relatively recent phenomencon.
The advent of federal funds in the 1late 1960's helped generate this
interest. Conseguently, researchers and practitioners alike had very little
in the way of a knowledge base to use as a foundation for future research.
Therefore, their research efforts were predominantly exploratory in design.
They were forced to ask questions about how environmental factors affect
police management. Conversely, they were forced to rely on similar levels of
inguiry to determine how police actions affected the community--its citizens
and other governmental and private agencies.

Table 5

TYPES OF RESEARCH DESIGNS FOR SAMPLED STUDIES

Police Non-Police

Types of Designs N 3% N 2

o Exploratory 28 46 20 77

® Case Study 30 48 6 23

® Quasi-Experimental 2 3 0 0

® Experimental 2 3 0 _ 0
52 100% 26 100¢

Secondly, the subject matter for this cluster makes it difficult to
develop and implement quasi-experimental and experimental designs in either
the police or the non-police sample. The measures utilized in studies of the
environment are very difficult to control, let alone apply any form of random
treatment. From the police sample, consider, for example, the subject of
police officer—-citizen interactions. An experimental design would seek to
randomly assign cases into either an experimental or control group prior to
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applying some treatment to the experimental police group. To help avoid
potential problems associated with contamination, careful monitoring of the
group's activities would be performed to assure that there was no interaction
between the experimental and control group. This would be exceedingly
difficult in an operational agency such as a police organization.

Similarly, consider the issue of legal/political autonomy. It is also
very difficult to apply quasi-experimental or experimental designs for this
area. To do so would require the matching of cities or jurisdictions in which
the police agency operates and a careful monitoring of the effects a given
program or change in policy may have on the management of the agency. This
would be a complex piece of research which most projects would not have the
resources to conduct. Consequently, research focuses on describing the
various effects of interrelationships between the police agency and the
executive level of government.

The same point can be made for studies conducted in industrial
settings or in analyses of other forms of government organizations.
Experimentation is quite difficult to accomplish in such operational agencies,
especially when considering studies of the environment-organization interface.

This is not to suggest that knowledge cannot be derived from
exploratory studies or research employing a case study design. Many of the
works provided sound knowledge based on explicit definition of variables,
appropriate sampling systems, and often sophisticated forms of statistical
analyses. These works, by and large, however, do not yield comprehensive
analyses of all variables bearing on a given relationship because of the
difficulty in identifying and controlling for extraneous influences in a
possible relationship. The result is that it is often difficult to compile
knowledge thoroughly addressing all plausible reasons for an apparent
relationship. In essence, it is very difficult, if not almost impossible, to
pinpoint causal relationships among variables. Findings from studies then
must be taken on face value and not interpreted in such a way that is not
possible.

Treatment of Variables in Research Designs. As a secondary analysis
of research designs, the treatment of variables (either independent or
dependent) in sampled studies was classified to provide a further description
of the state of the art. As alluded to earlier, organizational-environmental
exchange is a two-way proposition. From the consideration of the research
design, this proposition can be translated as treating environment as either a
dependent or as an independent variable. Studies which analyze an
environmental characteristic as a dependent variable are primarily researching
how certain organizational variables affect some dimension of environment. On
the contrary, studies which use an environmental measure as an independent
variable usually research the affect of environment on the organization.
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Table 6 presents data on the treatment of variables in design. Many
studies reviewed analyzed more than one variable. Therefore, the total below
equals more than the total number of studies for this cluster. Additionally,
some studies in this cluster treated variables as both dependent and
independent.

Table 6

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

Variable Police Non-Police
Number Name Independent Dependent Independent Dependent

1 Environment:

Aggregate 29 0 8 0
2 Environment:

Relational, Structural

Characteristics 20 18 11 6
3 Organizational Age 0 0 1 0
4 Legal/Political

Autonomy 9 2 10 1
5 Functional/Economic

Autonomy 1 13 6 2

These data indicate that most researchers have analyzed the effects of
environmental factors on the organization. This is true for both the police
and the non-police samples. A significant percentage of studies in the police
sample (39 studies), for instance, researched the impact of some feature of
the environment on other dimensions of the organizational and management
structure.

The data also point out that the sampled police studies on
Functional/Economic Autonomy treated this factor principally as a dependent
variable. Thus, it can be concluded that research has assessed the possible
relationships between other variables and degrees of functional/economic
autonomy. Many of these studies examined relationships between other
environmental variables and patterns of expenditures for police service,
Based on analyses of studies for this project, very little research has been
conducted assessing the effects of expenditure patterns on the organization.
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For the non-police sample, the utilization of this variable generally
reflected an interest in assessing changes, or perceptions of changes, in
administrative or requlatory factors on management and organization. These
studies quite often treated this variable as a measure of environmental
uncertainty and attempted to identify patterns of managerial reaction to such
changes.

Methods of Analysis

An important task in analyzing research studies for this project was
the specification of the form of analysis used. This coding was to provide
further information as to the state of the art in management research. Four
levels of statistical analysis were used. These were qualitative, univariate,
bivariate, and multivariate.

Table 7 contains a breakout of observed forms of analysis for
variables in this cluster. These data depict a significant variation between
the treatment of variables in the police sample as opposed to the non-police
sample. The studies in the non-police sample employ more sophisticated levels
of analyses than those in the police sample. This was due in part to the use
of the Administrative Science Quarterly as a target journal in the general
management arena. This journal uses a very rigorous, standardized format of
the reporting of research. Selected articles follow a comprehensive approach
wherein they discuss the theoretical base underlying a piece of research,
carefully identify the potential contribution of their research to the field,
succinctly define variables, and proceed through a detailed statistical
analysis of findings, quite often relying on inferential analytical
techniques. The police journals reviewed for this study did not follow such a
format for this conceptual cluster or for any other.

Table 7

METHODS OF ANALYSIS FOR SELECTED STUDIES

Police Non-Police

Methods of Analysis N % N %
) Qualitative 20 32 2 8
® Univariate 11 18 3 12
o Bivariate 12 19 5 19
e Multivariate 19 _31 16 _61
62 100% 26 100%
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Of the 19 police studies which contained multivariate forms of
analysis, 17 researched the relationships between general socioeconomic and
community composition factors and organizational issues. These studies were
largely exploratory in design and sought to explain variations in police
organization characteristics according to environmental issues.

To illustrate, many studies examined the relationship between certain
socioeconomic and community composition factors and expenditures for police
service. Cole and Gamble (1979), for example, researched the relationships
between population, community racial composition, income levels, and
population change and expenditures for police service. Similar studies by
Hirsch (1959), Rogers (1969), and Wiecher (1970) utilize these and additional
variables in researching patterns of police expenditures. These researchers
applied multivariate statistical techniques when examining these
relationships. Consequently, they were able to infer as to relationships
between such environmental variables and expenditures.

It can be concluded, therefore, that law enforcement research on
environmental-organization exchange has in many cases applied rather
unsophisticated forms of analysis. In fact, 48% of those studies reviewed
resorted to qualitative or univariate forms of analysis. This will
undoubtedly 1limit the potential knowledge concerning many environmental-
organizational issues, for it is difficult to derive knowledge from
descriptive statistics.

Many of the studies on police-citizen interactions, as well as others
describing some aspect of environment-organization relations rely on
qualitative or univariate statistics. While many of these works have come to
be known as classics in the field, their findings, in a strict methodological
sense, have only limited generalizability. This is in contrast to studies in
the non-police sample which examine related organizational-environment topics
and apply more sophisticated statistical techniques so as to produce a more
generalizable finding. Consider studies, for example, on "boundary spanning"
or on "environmental uncertainty,” two topics which have been subjected to
thorough statistical analyses.

Presentation of Descriptive Findings Produced by Sampled Research Studies

Patterns of relationships between variables were tabulated for all
studies reviewed in order to compile descriptive data on the state of the art
as exemplified by the literature. These findings were prepared for both the
police and non-police samples. The results of this synthesis are displayed by
variable and sub-variable in Exhibit A. Findings have been ordered by
variable to facilitate a comparison between the police and the non-police
samples. It should be noted that these data are descriptive in form and thus
do not suggest that knowledge has been deduced from these findings. Knowledge
base strengths and weaknesses are analyzed in the section of this chapter
entitled "Inferential Findings.” This section also includes a narrative
discussion of the findings by specific variable.



Exhibit A

SYNTHESIS OF DESCRIPTIVE FINDINGS:

ORGANIZATIONAL ENVIRONMENT AND AUTONOMY

Police Studies

Non-Police Studies

1.

Environment: Aggregate 1. Environment: Aggregate
a. Socioeconomic Status a. Socioeconomic Status
° Certain socioeconomic variables e Evidence that client income plays a
correlated positively with citizens' critical role in determining levels of
perceptions of police (age, race, organizational expenditures.
income), with discretion usage by patrol
officers (race, family status, social ) Indication that degrees of uncertainty in

status), and with amount of crime (racial
and age structure of community and
unemployment) .

® Indication that socioeconomic status of
citizens not related to professionalism
of police chief.
b. Community Composition/Social Structure b.
° Demonstrated positive linkage between

community resources, pct. non-white
population, employment/residence ratio,
city fragmentation, service conditions of
city, and expenditures for police
service; population size is not related

external environment have a negative
relationship on normative incentives and
internal satisfaction of employees.

Community Composition/Social Structure

Indication that population density,
urbanism, pct. non-white population, and
community income are important
determinants to organizational change in
schools.,

>
£~



Exhibit A (continued)

Police Studies

Non-Police Studies

to expenditures for police; some
indications that urbanism, population
density, rate of growth, and pct.
population change may be positively
related to expenditures for police.

Indication that social and political
development may positively determine the
degree of autonomy the police
organization is provided.

Indication that community homogeneity
produces high degree of consensus as to
police goals and objectives.

c. Government Organization Structure

Indication that local community control
of police may produce positive citizen
perceptions of the police.

Indication that a greater degree of
centralization of general government
services is negatively related to police
autonomy.

d. Cultural Development

Suggestion that culture affects the
degree of support by citizens for the
police and may limit the response of
police organizations to social changes.

Indication that housing deterioration in
a community affects organizational
effectiveness in the fire service.

Government Organization Structure

Sy

The literature reviewed is silent on this

variable.

Cultural Development

State level planning and development
organizations are more innovative in
traditionalistic, as opposed to
idealistic or moralistic cultures.



Exhibit A (continued)

Police Studies

Non-Police Studies

2.

Environment:

Relational, Structural

Characteristics

a.

Interagency Relations

Evidence that police officers use their
discretion to apply informal means of
addressing social problems rather than
using referrals; formal establishment of
boundary spanning (interagency) liaison
has little effect on referrals; police
role perception and social cohesion
negatively affect boundary spanning
activity and therefore referrals.

Formal relationships for inter-police
agency planning, coordination used
sparingly in neighboring jurisdictions.

2.

Environment:

Relational,; Structural

Characteristics

a.

Interagency Relations

Evidence that several environmental and
organizational variables are positively
linked to increased referral to and
coordination with other organizations in
the environment. Among these variables
are: dgeographic dispersion, number of
like organizations in the environment,
and the existence of formal working
relationships with other organizations.
There are mixed findings concerning the
relationship between organizational size
and referrals. Large organizations are
shown to use more referrals in a
university environment while small
organizations generate more referrals in
the case of employment training

centers., It is likely that the latter
finding is more generalizable to police.

Research shows that there is a
relationship between interdependence of
an organization and standardization of
organizational services and referrals.
These relationships are curvilinear. AS
organizations become more standardized
and interdependent, they generate more
referrals. This trend changes, however,
once standardization and interdependence
reach a certain point,

97



Exhibit A (continued)

Police Studies

Non-Police Studies

Organization-Client Interactions b.

Indication that a citizen's experience
with the police affects perceptions
{mixed findings as to direction of
effect).

Evidence that deference to police by
citizens (especially by juveniles) will
affect use of discretion.

Research finding that bystanders
occasionally have an influence on the
application of police discretion.

Evidence that prior victimization does
not affect citizen perceptions.

Indication that race and seniority of
officers affects police-citizen
relations.

Research indicates that there is a
positive linkage between the number of
formal ties to community groups and power
of an organization.

Evidence that input from external opinion
leaders in a given industry may influence
managerial action resulting in increased
organizational effectiveness.

Organization-Client Interaction

Indication that client-organization
interaction is likely to increase in
frequency as clients' perception of
potential benefit from the interaction
increases.

Indication that a perception of conflict
between organization and community groups
is likely to decrease the frequency of
client~organizational interactions.

Evidence that number of clients has no
relationship to organizational
innovation.

Ly



Exhibit A (continued)

Police Studies Non~Police Studies
c. Number of Like Organizations in Environment c. Number of Like Organizations in Environment
° Finding that the number of police ° Research indicates that there is a
jurisdictions in a metropolitan area has positive relationship between the number
no relationship to per capita of like organizations in the environment
expenditures for police service. and the number of referrals to other

environmental organizations.

) Evidence that there is a relationship
between the number of competing
organizations in the environment and
changes in organization structure, task

assignments, and decision-making systems.Z
d. Impact of External Funds d. Impact of External Funds
e The literature reviewed is silent on this ® There is an indication that the
topic. availability of federal funds has a

positive relationship to the size of the
administrative component of the
organization and to organizational size
in general.

e. Environmental/Client Resource Inputs e. Environmental/Client Resource Inputs
° Evidence that there is a relationship ) The literature reviewed is silent on this
between amount of crime and expenditures variable.

for police service.

o Indication that the rate of crimes
against the person positively affects the
number of police officers per capita.



Exhibit A (continued)

Police Studies

Non-Police Studies

3.

4.

Indication that the number of offenses
reported positively affects the amount of
discretion applied and that type of
offense affects amount of discretion used
for white citizens and not for black
citizens.

Organizational Age

The literature reviewed is silent on this
variable.

Legal/Political Autonomy

a.

Type of Government/Control

Finding that city-manager governments
spend more for police service than non-
city-manager governments.

Indication that patrol officers are more
productive in city-manager cities as
opposed to non-city-manager
jurisdictions.

Indication that negative perceptions
toward city officials by police officers
are related to low officer incentives in
police agencies.

3. Organizational Age

Indication that there is a relationship
between organization age and interaction

among like organizations in British trade g

unions.

4. Legal/Political Autonomy

a. Type of Government/Control

Finding that public political attitudes
toward an industry and its products or
services is related to propensity to
alter internal organizational tasks and
functions.

o



Exhibit A (continued)

Police Studies

Non-Police Studies

b. Degrees of Autonomy

Suggestion that there is a negative
relationship between governmental
centralization and autonomy of police
agency.

Finding (based on qualitative analysis)
that greater centralization of government
services produces more professionalism in
police service.

5. Functional/Economic Autonomy 5.

a. Economic/Fiscal Autonomy

The following socioeconomic and community
composition variables were positively
related to expenditures for police white
collar population, population density,
employment/residence ratio, urbanism,

b.

Degrees of Autonomy

Evidence that a greater amount of
organizational control of private
organizations (more control of stock) is
positively related to the size of the
administrative component. Similarly,
research shows that there is a negative
relationship between autonomy and amount
of administrative intensity portrayed by
executives.

Indication that there is a curvilinear
relationship between organizational
interdependence and coordination with
other external organizations. As
organizations become more interdependent
they increase coordination activity until
they reach a point where they are so
interdependent that coordination
decreases.

Functional/Economic Autonomy

a.

Economic/Fiscal Autonomy

Finding that community income levels have
a significant positive relationship with
expenditures for fire services.



Exhibit A (continued)

Police Studies

Non-Police Studies

metropolitan status, rate of growth,
fiscal resources in community, amount of
manufacturing, ethnicity, stability in
community, and pct. population over 65.

Finding that size of city population is
not related to expenditures for police.
(Other variables which co~vary with city
size are stronger determinants of
expenditures.)

Indication that number of police
jurisdictions in a metropolitan area is
not related to police expenditures.

Indication that city-manager governments
spend more for police service than non-
city-manager governments.

Indication that increases in costs of
police services are primarily due to
inflation and to increases in overall
city expenses, not to any special
emphasis on police resulting in
significant increases in police budgets.

Preliminary finding that decentralization
of authority in large police agency does
not result in significant cost increases
in police services.

Finding that cities with permanently
appointed fire chiefs, as opposed to
volunteer fire chiefs, spend more for
fire services.

Indication that variability in demand for
industry products and, thus variability
in fiscal autonomy, is associated with
decentralized decision-making structures
and with participative management
systems.

s
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Police Organization and Management in the Cultural Context

Beyond the 1level of the 1local community, police organizations are
affected by their larger cultural environments in which they operate.=—~
Research on comparative police organizations helps provide an understanding of
this cultural context and yields several insights for possible considerations
of reform of American police organizations.

In America, policing is a function that is decentralized to the local
(city or county) level of government. Some criticize this organizational
format as being inefficient and ineffective, and urge consolidation or merger
of police agencies into larger units. Bayley's (1971) propositions, based on
studies of comparative policing, should give pause to those who would support
merger. Developed from the literature and his own research on police in
America, Britain, Japan, France, England, and India, Bayley suggests that the
level of police accountability in a society tends to evolve from the level of
autonomous and effective political power. Where political power is highly
centralized, the police are centralized as well into national agencies
(perhaps having regional branches); where effective political power is
dispersed among local units of government, policing is also a local function.

One implication of Bayley's propositions is that consolidation of
Arerican police agencies into metropolitan or regional wunits, without a
corresponding consolidation of general political power and authority, would
make American police radically independent of the people they serve and
govern, This may well produce intolerable results in a democratic society
which prides itself on civilan control of the police to ensure their adherence
to the rule of law.

Other comparative studies of the police suggest that there may in fact
be real benefits to the decentralized police structure not usually noted by
either critics or supporters of the American system. Consider the research of
Gamson and Yuchtman (1977) on police in 1Israel. They suggest that
centralization of political power at the national 1level, penetration of
politics into other spheres of social 1life, and continuity of political
powerholders 1lead to strong police dependence on political authorities.
Furthermore, this dependence (when found in conjunction with other
characteristics) may open the police up to serving as tools for the political
purposes of those central authorities, as seems to have been the case in
Israel.

lQ/It should be stressed again that this study only reviewed studies on
comparative policing published in the United States. The knowledge base on
this topic is, therefore, limited to these studies.
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It is not the purpose of this study to emerge as advocates of
unbridled decentralization of the police. To the contrary, the research
literature suggests that there are costs as well as benefits to this
organizational form. Consider another of Bayley's (1971) propositions. He
suggests that where the police function developed in response to consensually
determined public needs, policing is centralized (usually at the national
level); where it developed in response to separate "private" needs, it is
decentralized. Assuming that the process of institutionalization has tied the
police more closely to "private" rather than "public" sorts of needs, it seems
clear that the response of a decentralized police occupation to broad social
change will be highly variable. In some cases, especially when adoption of
innovation is at stake, this may constrain police agencies from making needed
improvements or from adopting innovations that might accually improve the
quality of local police service. Clark (1965) examines this relationship and
expands upon the premise that American police agencies are isolated from the
community and thus slow to innovate needed changes.

Perhaps the greatest strength of comparative police research is its
ability to focus on the 1limits to police reform in any given society.
Consider, for example, the problem of public ambivalence toward the police.
This ambivalence is usually thought to lead to the social isolation of the
police from the community they serve. From what does this spring, and how
might management overcome it?

Some comparative studies suggest that there may not, in fact, be an
answer to this question. Consider, for example, the cases of Japan, Israel,
Scotland, and the United States. For all four, data is available to build a
comparison (see respectively, Banton, 1964; Skolnick, 1966; Bayley, 1971; and
Gamson and Yuchtman, 1977). Ambivalence to the police and police isolation
are problems common to the United States and Scotland but, as best can be
ascertained from these studies, is a relatively rare phenomenon in Japan and
Israel. This is so, despite the fact that all four nations are highly
urbanized, densely settled, and economically developed, and that all four have
not been strangers to violence historically. What in fact seems to separate
the four countries are the different conceptions of legitimate social order
inherent in each and the roles of the police vis-a-vis those conceptions of
order.

The differences in social order are quite striking and provide a sound
knowledge base. In Japan social order is a shared value between the police
and general society (Bayley, 1971). Thus, a high premium is placed on order
maintenance (e.g., deference, civility). This has a profound effect on the
police. Law enforcement expects and receives a greater degree of public
support when carrying out their enforcement objectives. In Israel, the
situation is somewhat different. Order is negotiated and renegotiated bv the
government and various ethnic, religious, or social class groups (Gamson and
Yuchtman, 1977). It is, nevertheless, negotiated with a larger, common
purpose in mind: the maintenance of internal stability and unity as a
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resource to face external political and military threat. Despite this
difference, Israeli police are similar to their Japanese counterparts in that
they, too, are legal functionaries without being legal symbols. They serve at
the behest of the government, as one tool (among many) which the government
might employ in pursuit of order.

In the United States and in Scotland the police are no less legal
functionaries, but they also carry a heavy burden of symbolism along the way
(Skolnick, 1966; Bayley, 1971). Social order in both countries is achieved
through a delicate balance between maintaining and promoting an individual's
freedoms and rights and guaranteeing the safety and security of the larger
population. There is no larger collective purpose to this balance as there is
in Japan and Israel. Rather, it is a balance pursued for its own sake. 1In
both the United States and Scotland police officers are primary actors in the
striking of that balance; in both they are active negotiators of the social
order, not in service to any larger cultural ideals or national defense needs,
but simply to maintain that order. 1In both, the police (and not some other
institution) become the symbolic focus of the order-maintaining process and in
both, public ambivalence toward police and social isolation of the police are
common {(Clark, 1965; Skolnick, 1966; Bayley, 1971).

The implication of this research 1is not that changing public
ambivalence to the police in America and Scotland is impossible. Rather, it
is to say that there are limits to the possibility of reform in the police
function; limits that may be (and in this particular case, are) set by social
and cultural forms beyond the power of a reformer to control.

Police management and managers must heed this 1limitation when
pursuing changes in the police function. A shift in priorities by a police
manager from an emphasis on order maintenance to an emphasis on strict law
enforcement 1is an example of how this 1limitation applies to reform
movements. Management must not lose sight of this cultural influence which
necessitates performing both functions. Moreover, the tendency to view the
police as symbols, rather than legal functionaries, places 1limits on the
amount of public support that can be enjoyed by the police. To a certain
extent, the police will always be isolated from the public. This is an
indirect cultural influence in the police-community interrelationship.

In summary, these studies illustrate three findings concerning the
impact of culture on police management:

e That the police function is decentralized to the local
level because of cultural influences institutionalizing
general political power and authority at the local (city
or county) government level, This influence, however,
tends to promote highly variable response by the police
to social changes.,
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® The police in American society tend to be viewed as
symbols of authority. This perception among the
clientele with whom the police must interact tends to
limit the amount of possible support to be provided by
citizens to the police.

® The police are expected to strike a balance between
maintaining public order and guaranteeing individual
rights in American society. This cultural influence
limits the amount of possible police response to any one
social problem, whether it is a problem requiring order
maintenance or law enforcement.

These findings, although based on empirical research, are not
presented as conclusive propositions. It should be kept in mind that the
studies reviewed for this conceptual cluster were primarily exploratory in
design. Therefore, the inferences to be derived from such studies must
include qualifications. For example, the works of Banton (1964) and Skolnick
{1966) describing the perception of the police as symbols of authority were
not based on research findings developed from hypotheses and derived from

multivariate statistical analyses. Rather, they were based largely on
observations and qualitative analyses. Such research does not normally
account for influences of extraneous variables: those variables which may

affect and negate a seemingly plausible relationship between a dependent and
independent variable. ©Possible intervening variables affecting the citizen's
perception of the police are the personality of the individual officer,
procedural or organizational factors influencing an officer's behavior, or the
impact of the social group on the police-citizen interaction.

In short, there is certainly room for much future research on the
topic of cultural influences. This research could and must likely take the
form of replications and extensions of some of the studies noted in this
review.

Police Organization and Administration in the General Community Context

What influence does the local community environment have on police
organization and management? Whereas cultural influences stem mostly from
general societal values, norms, and legal and political characteristics, many
other influences are generated from local community value systems. Many
research studies examined for this project examined these influences and
provided a knowledge base on the police organization-community exchange.

Two specific areas of knowledge can be pinpointed on this subject:
(1) variations in citizen perceptions of the police and police perceptions of
the community; (2) variations in crime levels and community characteristics
and expenditures for police services, These two sub-topics can also be
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examined in the aggregrate as general environmental uncertainty in the police
organization. Environmental uncertainty is a term used by researchers in
social science to measure managerial perceptions and reactions to changes in
the operational environments of organizations.

Variations in Citizen Perceptions of the Police and Police Perceptions
of the Community. Several studies have demonstrated that socioceconomic status

plays a critical role in shaping perceptions of police-citizen exchange. The
environment in which the police organization resides helps dictate both the
citizen's perception of the police and, conversely, the police officer's
perception of the organization's clientele. Smith and Hawkins (1973) and
Thomas and Hyman (1977), for example, show that the racial and age composition
of a community influence a citizen's perceptions of police service. Moreover,
income levels in a community have also been shown to be direct determinants of
positive perceptions of police service (Smith and Hawkins, 1973).

These demographic factors and others were considered by Boggs and
Galliher (1975) in their research showing "street people," or those citizens
of lower socioeconomic status who frequently appear on city streets, tend to
hold more negative perceptions of police in their neighborhoods than do
"household respondents" of the same socioceconomic status. Their research
suggests that this social status dimension directly affects perceptions and
that research purporting to measure citizen attitudes should include samples
of such street people to be truly representative,. This finding should be
taken into consideration when reviewing studies such as the research by Meyer,
Magedanz, Kieselhort, and Chapman (1979), which showed that young males from
lower socioeconomic classes tended to be involved in a large proportion of
assaults against the police. It may not be Jjust young males from lower
socioeconomic classes, but young males who frequent the street who engage in
such behavior.

What seems to be emerging from this research is an indication that
citizens will perceive the police differently in communities with wvarying
socioeconomic characteristics. Community traits seem to be more important in
shaping perceptions than is prior crime victimization (Smith and Hawkins,
1973). Those communities with a higher proportion of lower social status
citizens, and particularly those communities where a considerable proportion
of these citizens are "street people," are likely to incorporate more negative
perceptions of the police than other types of communities.

This finding must be considered in the context of police-citizen
encounters, as will be discussed in this chapter. It has been shown that
street level police~citizen interactions are determinants of c¢itizen
perceptions of police service (Smith and Hawkins, 1973; Boggs and Galliher,
1975). This finding raises the question of whether it is the community
characteristics or the interactions themselves which determine these
perceptions. It is 1likely that both factors play critical roles, although
this supposition cannot be substantiated through available research.
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The community also plays an important role in shaping police officer
perceptions. In his study on organizational climate in police agencies,
Duncan (1972b) found that perceptions of turbulence in the environment,
largely produced from police perceptions of citizen's views of the police, had
a dramatic influence on organizational climate measures (e.g., satisfaction,
commitment, normative incentives). This suggests that the police formulate
perceptions of their organization based in part on environmental influences.
These perceptions and values, of course, are shaped in part by the experience
and background of police officers. Groves and Rossi (1972) have shown that
seniority and racial stratification in police agencies affect police
perceptions of community hostility. The available research, as reviewed for
this study, does not provide clues as to the relative importance of community
influences on police perceptions when analyzed in conjunction with police
officer peer influences, individual personality, and experience. It may be
that experience and socialization are determinants of police views of the
community .=~ This correlation, however, cannot be posited from the research
reviewed for this study. This is certainly a subject for future research.

Variations in Crime Levels. Levels of crime in a community also have
a direct bearing on the police organization and its management system.
Research on this relationship provides knowledge as to the relative effects of
crime on police production strategies, suggests possible relationships between
crime and management and organization systems, and examines the effect
socioeconomic and political factors have on the crime-organization
relationship.

Morgan and Swanson (1976) research these relationships by using path
analysis to ascertain the relative relationships of numerous socioeconomic and
community composition variables (e.g., population density, amounts of
manufacturing, community population stability), governmental structure
variables, as well as crime levels on "police production strategies." These
strategies were defined as expenditure/manpower levels, community relations
programs, technology levels, and progressive recruitment patterns. Morgan and
Swanson initially found that all of these production strategies were related
to a community's socioeconomic, political, and crime characteristics. Two
socioeconomic factors, for example, density and manufacturing, were shown to
be predictors of technology in police agencies. This finding provides further
evidence that the environment plays a critical role in shaping police
organization and management strategies. Further, political structure was
shown to have a direct bearing on community relations programs and progressive
recruitment strategies.

Crime levels were shown to affect police expenditure decisions, but
did not have relationships with any other police production strategies. Upon

/ . . . . .
11/purther information on the effects of police socialization can be
found in Chapter IV: 1Internal Structural Differentiation,
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in smaller jurisdictions had more favorable perceptions of police service and
that these perceptions were based in part on a closer proximity to the police
station and greater familiarity with the individual police officer.

In summary, what knowledge do these findings yield for students of
police organization and management? Coupling the findings on expenditures
with organizational autonomy, it may be that a theory is evolving here. That
is, police organizations that are more autonomous (if it can be shown that
police agencies in city management cities are more autonomous) have larger
budgets, and that these 1larger budgets are used to fund larger support
components. Smaller, and arguably more, "community controlled police
agencies" spend less for such administrative support. A consolidation of
smaller police agencies may move these now joined forces into agencies with
larger support components that are consequently more expensive to fund. This
pattern of relationships is depicted in Figure 4.

Figure 4

RELATIONSHIPS OF ORGANIZATIONAL AUTONOMY, SIZE OF
MUNICIPALITY, AND ADMINISTRATIVE SUPPORT COMPONENTS
AND EXPENDITURES TO POLICE SERVICE
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The issue of whether "community control" produces more positive
perceptions cannot be totally answered within the sampled literature. This
issue is made difficult to decipher because of the problems in defining
"community control” and in segregating true measures of perceptions.
Considering the earlier discussion on perceptions and how these vary by
community according to socioeconomic characteristics and experience with the
police, it seems quite premature to propose a finding indicating that greater
centrol of the police will produce more positive community perception.
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Interorganizational Relations in Local Government. In the general
social science and management arena, the subject of interorganizational
relations has been the subject of considerable empirical research and is a
critical element in comparative analyses of organizations. In the context of
policing, interorganizational relations can be translated as interagency
relations, between and among police organizations, and between police
organizations and other governmental agencies. The police literature, as
sampled for this study, contained only a small number of studies addressing
these topics. Further, it was clear from analyses of these subjects that very
little is known about interorganizational relations in law enforcement.

In the general management literature, interorganizational relations
has been referred to as "boundary spanning." Leifer and Delbecq (1978:40-41)
define boundary spanners as "persons who operate at the periphery or boundary
of an organization, performing organizationally relevant tasks which relate
the organization to its environment." The literature sampled for this study
provides a wealth of knowledge concerning the effects of boundary spanning
activity.

It has been shown, for example, that organization size has a direct
bearing on the amount of boundary spanning activity initiated by an
organization (Edelstein and Ruppel, 1970; Baty, Evan, and Rothermel, 1971;
Randall, 1973; Tushman, 1977). The study by Baty, Evan, and Rothermel (1971)
also suggets that professionalism is positively related to boundary
spanning. Further, the research conducted by Randall (1973) shows that
geographic dispersion and the number of like organizations in the environment
also increase boundary spanning activity. Finally, technological complexity
is demonstrated to be positively related to boundary spanning by Edelstein and
Ruppel (1970).

What do these findings suggest for police management? Unfortunately,
little transformation can be made to the police discipline, because of
differences in types of organizations in these general management studies.
The police organization functions as a direct recipient and provider of
community demands and services. Private organizations have ditferent forms of
organization based on alternative goal and task structures. Moreover, their
interaction with other organizations in their environment 1is generally
performed to enhance some organizational goal, usually maximizing profits.
Police agencies have no similar incentive. Furthermore, the police, possibly
more than any other component of the criminal justice system, control the
inputs into the system. Because of this fact, police have traditionally felt
little obligation or pressure to coordinate with other criminal justice and
social welfare agencies.

Two studies were 1identified as providing information on boundary
spanning activity in law enforcement. The study by Johnson (1977) showed that
police officer esteem and friendship linkages (that is social cohesion) with
personnel in other agencies were found to be significantly related to boundary
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spanning activity. Morris-Doran (1980) found that officers in law enforcement
agencies that established permanent boundary spanning positions did not refer
significantly more individuals to a crisis intervention agency than officers
in departments that did not establish these positions.

These studies provide some insight into the issue, but do not yield
enough knowledge to develop a theory stipulating when boundary spanning
activity is most likely to occur, what results are likely to be produced, and
what management strategies are 1likely to promote increased boundary
spanning. Further research is required to address many of these issues.

From a similar standpoint, very little research has been performed
analyzing relations between police agencies. The only studies that could be
identified in this study are exploratory in nature (University City Science
Center, 1971; Baines, 1973) and these studies raise more questions than they
answer concerning the reasons for, or for not, engaging in interagency
coordinated activities. Thus, there is no real knowledge base which can be
developed on this subject. Further research 1is needed on the effects of
general interorganizational boundary spanning activity and the specific
impacts of police officer boundary spanning activity.

An interesting piece of research in the general management literature
provides a good point of departure for research in the police arena. It has
been suggested that as organizations become more interdependent (or less
autonomous from the view of the conceptual framework), they increase their
coordination efforts with other organizations in the environment (Litwack and
Hylton, 1962). However, this is a curvilinear relationship. There is a point
when organizations reach a certain 1level of interdependence and that
coordination activity is decreased. The question arises as to where police
agencies fit in this scenario. Are they so interdependent that they do not
place a value on coordination efforts with other agencies? This seems rather
unlikely given the general lack of reliance of police agencies on other
governmental organizations. The converse may be more applicable. Police
organizations may not be interdependent at all, thus they do not perform a
great deal of coordination efforts.

The Influence of Environmental Factors in Police-Citizen Interactions

Of all the environment related topics on which a social scientist
might focus, this one has received the most attention in the police literature
sampled for this study. That seems a fortunate situation, for it is at the
street—~level encounter where discretion can be exercised by the officer and
where the citizen forms his or her opinion of the police. In short, the
street—~level encounter lies at the heart of police-community relationships at
large.
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Westley (1953) was one of the first to address this topic. His
specific concern was police use of violence in encounters with citizens. In
his opinion, police use of violence was alternately tied to community
expectations of the police. Where the community demanded high levels
(sometimes unrealistically and unreasonably high levels) of law enforcement,
the police would take whatever means necessary to achieve those goals,
including the use of excessive force. Westley's work was admittedly general,
but it spawned a number of more empirical efforts to examine many factors in
the police-citizen encounter.

In line with developments in the literature, it is possible to divide
the topic of police-citizen interactions into two more specific questions:
how does the officer interact with the beat and how does the officer interact
with specific individuals within it? Bittner's research (1967a) has addressed
the former in the context of the police on skid row. His skid row police
define their task as one of keeping the absolute level of "trouble" to a
subjectively preordained maximum. They stop, interact with, and arrest
subjects, not as much on the basis of past infractions as on that of the
presence in the suspect of perceived character traits that may lead to trouble
in the future. (The suspect may well be the victim, and not the perpetrator,
of that trouble. In that the police perceive these people in situational,
ahistorical terms, this fact poses no problems for them.) Bittner's police
subjects define a norm for social behavior in their beats and then enforce
both actual and likely conformity to it,

What of the specific encounter between the officer and the citizen?
The research sample offers two leads which suggest knowledge bases on this
topic. One set of articles sees police activity as response to proffered
deference; another as response to citizen advocacy.

One stream in the literature describes the police-citizen encounter as
a process of deference exchange in which the police officer acts not in
conformity with community norms, but rather in conformity with the deference
he or she has received from the citizen. Thus, a policy established norm, the
expectation of deference from a citizen by virtue of the officer's status as a
law enforcement officer, guides the officer's behavior. Where the expected
deference is proffered, the officer will show more respect to the citizen and
more likely comply with his or her wishes (Sykes and Clark, 1975); and will be
less severe in enforcing the law against that citizen (Piliavin and Briar,
1964).

The second set of research studies views the police-citizen
interchange from the perspective of citizen advocacy. Black and Reiss have
examined this notion in their research conducted for the President's
Commission on Law Enforcement and Administration of Justice (Black and Reiss,
1967) and in related studies (Black, 1970; Black and Reiss, 1970). Most calls
for police service are citizen-initiated and most crime-related calls come
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after a suspect has 1left the scene. In such situations, Black (1970) has
discovered some distinctive patterns of report-writing (and hence of
initiation of criminal justice system activities) by the police. As might
have been expected, police are more likely to report serious than nonserious
offenses. Within similar levels of seriousness, however, report-writing is
influenced by complainant wishes. Those citizens who most ardently desire
that incidents be reported (usually, those most distant socially from the
offenders) will get their wishes. When complainant wishes are controlled,
there is no evidence of race discrimination on the part of the police.
Rather, what seems to occur is a two-step process. The police approach a
serious situation as a more likely candidate for a report, but then let their
actual behavior be determined by citizen requests. Black and Reiss (1970),
studying the specific situation where juveniles are the suspects, find the
same general patterns. Juveniles are more likely to be arrested for serious,
as opposed to minor, infractions and, because they are more often involved in
more serious matters, black juveniles are more likely to be arrested than
white ones. The notion of citizen advocacy, however, intervenes at this
point. The differences in these rates are not attributable to police
discrimination, but rather to a desire for more strict enforcement by black
complainants.

In both of these instances, the police enter a situation that is
governed by social norms not of their own making. Citizen norms may well (and
often do) wvary from group to group, but whatever they are, they exert an

effect on police behavior. The officer enters the scene and, within the
predisposition established by the seriousness of the offense, operates as the
servant of community dictates. Where the community wants enforcement, the

officer is the enforcer. Where it wants leniency, the officer is lenient.

As of vyet, it is not possible to precisely determine which of these

theories is most pertinent in governing police-citizen interactions. What
little evidence is available pitting these alternative explanations against
each other is not conclusive. Black (1970) found a deference effect
consistent with that discussed above, but Black and Reiss (1970) found
deference making little difference. It is feasible, however, to suggest a
marriage of these two perspectives to guide future research on this important
topic. The existence of a status hierarchy from the police officer's

perspective can be posited as discussed below.

In exchange for the expected amount of deference, the police officer
offers rewards: compliance with a complainant's wishes, failure to arrest a
juvenile for cause, failure to arrest an adult offender at all. This
hierarchy purposefully suggests different levels of expected deference from
different citizens. It is suspected that lower-status persons must show far
more deference than higher-status ones (where both are present on the scene)
to win their desired rewards. This expectation stems from the fact that
complainants can invoke social norms beyond the immediate situation in defense



71

of their requests, whereas offenders can invoke only those of mercy (this is
especially likely for juveniles). Thus, when the citizen-advocate shows some
deference, the police are more likely to report the incident (Black, 1970).
When the suspect shows deference and no complainant is present, the police are
less likely to arrest (Piliavin and Briar, 1964; Bittner, 1967a; Skyes and
Clark, 1975). Where both complainant and suspect are present, the amount of
actual deference calibrated against the amount expected from each party will
determine the winner of the police reward.

Whether this particular theory is adopted or not, the topic is well
worth pursuing. Both of these issues speak to the central topic of police
discretion. Understanding the environmental dynamics in which discretion is
exercised would help management to understand the quality and quantity of
justice dispensed by the criminal justice system. Moreover, further research
on this subject would aid po%ﬁ;e management in developing viable means of

structuring police discretioncl—

Summary and Conclusions

This chapter has examined a considerable body of research in police
science and administration and other disciplines addressing the relationships
between the organization and its environment. Those studies selected and
reviewed in the police sample, for the most part, employed either exploratory
or case study research designs and generally assessed the impact of some
feature of environment on police organization and management, or on individual
officers. This is especially true for those studies addressing the effects of
general environmental characteristics, or structured environmental-
organizational interactions on the police organization.

An exception to this observation can be made for those studies
investigating patterns of police expenditures. Researchers examining such
patterns frequently selected research designs which ascertained what variables
were related to expenditures for police service. These studies often relied

on multivariate statistical techniques. This was not the case for studies
researching the effects of general environmental factors (e.qg.,
sociodemographic characteristics) or particular police-environmental

interactions. Such studies in many instances (expecially those studies that
used a case study approach) resorted to qualitative or univariate analyses.

lﬁ/Further information on the subject of police managerial control of
discretion 1is presented in Chapter V: Organizational Coordination and
Control.
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The studies selected from general management and social science
disciplines addressed three primary topics: boundary spanning activity
(interorganizational relations), environmental uncertainty, and organizational
autonomy. Specific influences of each of these subjects to organization and
management were identified. 1In most cases, these influences were found to be
applicable to police organization and administration.

The sampled police literature provides a knowledge base concerning the
influence of culture on police organization and management. A review of
comparative analyses of police organizations suggests that police in America
are decentralized to the local 1level (city or county) because of cultural
influences regarding the patterns of development of American society: local
governments have evolved from essentially "private needs." This pattern of
development, has to a <certain degree, ©placed restraints on police
organizational adaptation to broader community needs. These studies also
indicate that it may be difficult to consolidate police agencies without a
similar consolidation of broader governmental structures. Cultural influences
are also shown to influence the role of police in society. The police are
required to strike a balance between order maintenance and the guarantee of
individual rights. This role causes the police to be viewed as symbols of
authority in the community and limits the amount of support provided by the
community to the police.

The selected police literature contains several studies addressing the
influence of environmental characteristics on citizen perceptions of the
police and on police perceptions of the community. Such studies demonstrate
that the sociodemographic status of the citizen affects perceptions of the
police; experience as a victim of crime is not shown to be as influential to
perceptions. Socioeconomic characteristics of the citizenry have also been
shown to influence police perceptions of the community.

Crime rates have been described as determinants of expenditures for
police. Research shows, however, that income 1levels in the community are
equally important determinants and that socioeconomic characteristics and
community composition characteristics are correlates of both crime rates and
income levels within the local community.

This research has also shown that perceptions of changes in the local
environment give rise to uncertainty within the organization and this affects
police perceptions of their job. The general management literature includes
several treatments of this topic (environmental uncertainty) and demonstrates
that such  uncertainty 1is associated with flexible, 1less hierarchical
organization structures, greater decentralization in decision-making, and
concurrent organizational adaptation to environmentally induced changes.

This research review has also shown that larger police agencies may,
in fact, spend proportionately greater amounts of tax dollars for police
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services. This may be due to the increase in administrative and managerial
support services associated with larger agencies. The sampled police studies
also indicate that cities with city manager forms of government spend more for
Police services than cities with other governmental structures. These
findings parallel observations in the general management sample that more
autonomous organizations spend more resources for internal support functions.

A considerable number of sampled studies in the general management
literature addressed the topic of interorganizational relations. This subject
has received only minor attention in the police literature. A transfer of
knowledge from the general management literature to the police environment is
not possible,

The sampled police literature contains a substantial number of studies

which analyze the police-citizen interaction, Two theories have evolved
describing this relationship: the notion of deference exchange and the
citizen advocacy theory. Little research has been initiated to reconcile
differences between these two notions. Both theories, however, provide

explanations as to how the police-citizen interaction affects police officer
discretion.

The research reviewed in this chapter raises several issues which can
only be reconciled through further research. Among the topics which should be
researched further are the following:

e The notion that police are viéwed as symbols of authority
should be examined further with analyses of socioeconomic
characteristics included as companion variable to

community culture. Such research would yield further
insight into the issue of community support of the
police.

° Further research is needed to determine the relative
influence of community socioeconomic characteristics on
police perceptions of the community. This research
should include multivariate analyses of police experience
and peer influence, as well as socioeconomic factors, on
police perceptions.

° Additional research analyzing the effects of fluctuations
in the crime rate on police organization and management
decision-making are needed to explain further the
relationship of crime to the organization. The value of
this research would be enhanced by analyses of changes in
police organization achievement as stemming from changes
resulting from variations in crime.
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The concept of "environmental uncertainty" should be
examined further in police organizations to determine to
what extent findings in other organizational disciplines
may be comparable to policing.

Further research 1is needed on the relationship of
government structure to police organization and
management. This research could explore the premise that
increased autonomy and size may be associated with a
larger administrative support component. The outcome of
such structural differences and expenditure patterns
should also be investigated.

The notion of "boundary spanning” should be examined
further in policing. This research should explore the
degree of police agency interdependence from other
governmental units or from other police agencies.

Additional research is needed to investigate further the
two concepts posed herein as determinants of police
actions toward citizens: the theory of deference
exchange and the theory of citizen advocacy. Such
research should simultaneously analyze both theories in
order to deduce a reconciliation between these theories,



ITTI. COMPLEXITY OF GOAL AND TASK STRUCTURE

Introduction

The second conceptual cluster incorporates seven unique variables
which focus on organizational mechanisms and responses to environmental
influences. The variables 1in this cluster define how an organization
specifically responds to its environment from methods of formalizing goals and
objectives to accomplish its set purpose or mission to variations in methods
of establishing the formal organization and its structure. These variables
then begin to illustrate how management at the conceptual level responds to
environmental influences and sets in place a structure, although rather
generally defined at this point, to carry out organizational tasks and
activities. The precise mechanisms for structuring work unit or individual
tasks and activities, or for instituting procedures and systems to ensure that
work tasks and activities are performed according to management intentions,
are not included within this cluster. These management responses are by
necessity dealt with at a later peoint. Initially, management must articulate
what the organization's mission is, how this mission is to be achieved, and
how the organization is to be organized to achieve these desired ends.

Efforts to define the complexity of the organizational task structure
should begin with analyses of the different types of objectives, as well as
the number of objectives established either formally or informally by the
organization. This analysis must assess variations in the number of products
or services delivered by the organization, as well as the number of markets in
which these products or services are delivered. A considerable diversity in
either the number of products or services or the markets serviced can produce
diversity in the organizational task structure. Industrial conglomerates, for
example, may manufacture a variety of products for two or three different
markets. The organizational structure of such a conglomerate is necessarily
complex. Conversely, smaller manufacturing organizations producing a single
product for one market will not have complex organizational goal or task
structures.

Police organizations by design deliver a diversity of services to
their clientele. These services range from specific crime prevention and
criminal apprehension tasks, such as investigating homicides or informing
citizens' groups of proper security measures for burglary prevention, to
general social service and community control tasks. It is these service tasks
which are diverse in themselves and consume a substantial portion of the
typical patrol officer's available tour of duty. Research has shown that
approximately one-half of the calls-for-service made to the police are service
calls which require police assistance in personal and interpersonal matters
(Cumming, Cumming, and Edell, 1965). Moreover, a large majocrity of these
calls-for-service do not provide an opportunity to invoke the criminal law as

~3
[83)
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a means of resolving a disturbance or a social problem (Wilson, 1968; Bercal,
1970: Reiss, 1971).

These observations have raised several direct questions about what the
police do with their time. The answer seems to be that for a substantial
amount of their typical police tour of duty they provide services, such as
centrolling crowds at a parade or a demonstration, giving directions to
strangers in a community, transporting alcoholics to detoxification centers,
searching for missing children, responding to parking complaints, and dealing
with municipal service defects which may pose a threat to the public safety.

These services are delivered in concert with crime prevention and
apprehension functions in an unpredictable manner by patrol officers and then
by the larger organization. The police use existing support mechanisms and
specialized units or individual officers to supplement the initial patrol
response. The precise response and utilization of these mechanisms and
services varies by the incident. Recognizing that these functions and
responsibilities are diverse, unpredictable, and "situational," Bittner
(1967a:40) posits that the police use their capacity and authority to
intervene to control incidents and events to which they respond.

It is clear then that the police function is complex and that the
range of police responsibilities is extraordinarily broad, encompassing a wide

variety of regulatory, social, and criminal enforcement situations. The
breadth in dimensions of police activity and the situational nature of the
police response has led one prominent scholar to conclude that: "Anyone

attempting to construct a workable definition of the police role will
typically come away with o0ld images shattered and with a new found
appreciation for the intricacies of police work" (Goldstein, 1977:21).

What implications for management does this knowledge suggest, how does
the police organization respond to the myriad demands placed upon it, and how
does management structure the police organization to best respond? These are
all questions which are asked in this chapter examining complexity of goal and
task structure. The seven unique variables in this cluster each address
specific issues which, if they can be fully addressed, will help answer these
and additional questions. The comparison of the police literature to the
general social science literature will provide further insight regarding these
questions. Research 1in other disciplines will be analyzed to distinguish
where parallels may be drawn to the police organization to help derive a
better understanding of the organization's and hence management's response.

Descriptive Findings

A total of 17 research studies on police organizations were
identified, retrieved, and examined for this conceptual cluster. This sSample
was augmented by 33 studies in the non-police disciplines to help deduce a
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knowledge base regarding the police goal and task structurefli/ This is
admittedly a small sample, particularly in the police discipline. The size of
the police sample may result from an apparent lack of interest and emphasis on
the wvariables in this <cluster by researchers in police science and
administration.

This section includes descriptive findings based on reviews and
analyses of these studies. 1Included in this section are descriptions of the
number and type of studies by individual variable within the cluster, the
types of research designs employed, the methods of analysis used in sampled
studies, and an itemized summary of unique findings by specific variable.

Number of Studies by Specific Variables

Seven distinctive variables are incorporated in this conceptual
cluster. These are: {1) Diversity of Objectives; (2) Number of Objectives;
(3) Geographic Dispersion; (4) Variability of Tasks; (5) Organizational
Size: Members; (6) Organizational Size: Resources; and (7) Organizational
Size: Clientele. Definitions for these wvariables are included in Chapter
I. These variables and the studies reviewed were explicit enough in
definition that no further breakdown of the variables into sub-variables was
required.

Three specific variables on organizational size were developed at the
outset of this project to permit a comprehensive treatment of all issues
concerning size of the organization. It was anticipated that selected studies
examining size of organization would further separate size as a measure into
one of three operational categories: members, resources, and clientele. 'This
was not the case for the sampled studies. Numerous authors operationalized
size as the number of employees in the organization, or the size of the
clientele served by the organization. None, however, researched organization

size by focusing on the amount of resources available. Resources in this
instance include materials, equipment, facilities, or other non-personnel
resources. This is not to say that no studies are available which research

this dimension of size. The lack of studies in this sample does indicate,

-lé/This knowledge base is not intended as a synthesis of empirical
research incorporating findings from all management studies. Rather, it is
based on the sample used for this study which can be said to provide an
indication of the state of the art in police management with a secondary
comparison to a small sample of the general management literature.
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nevertheless, that this measure of size is not used frequently, particularly
in the police literature.

Table 8 depicts the number of studies examined by specific variable
within the conceptual cluster for both the police and the non-police
samples. It should be noted that some studies examined more than one

variable. Therefore, the totals in this table will equal more than the total
number of studies reviewed for the conceptual cluster.

Table 8

NUMBER OF STUDIES REVIEWED BY SPECIFIC VARIABLE

(Conceptual Cluster ITI)

Variable
Number Name Police Non~Police
6 Diversity of Objectives 4 3
7 Number of Objectives 0 1
8 Geographic Dispersion 0 3
9 Variability of Tasks 3 11
10 Organizational Size: Members 7 24
11 Organizational Size: Resources 0 0
12 Organizational Size: Clientele 3 1

As this table depicts, organizational size: members (variable 10) was
the primary subject researched in the sampled studies. This was true for both
the police and the non-police samples. Researchers have examined this
variable largely as an independent variable analyzing the relationship between
organization size and other management and administrative variables.

It should be noted that five of the studies on organization size:
members in the police sample were originated by one group of researchers. The
works of Elinor Ostrom and her colleagues represent the major research efforts
in this field. These works have spawned an interest in the issue of size of
police agencies. This interest, in part, resulted in the publication of
studies by other researchers.
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The topic of organization size: members has been addressed quite

extensively in the non-police disciplines. Scholars and researchers have
analyzed the relationships of size of the organization to other managerial
issues in many environmental settings. This research has enabled such

researchers to develop a theoretical base complete with testable propositions
concerning this organizational variable.

The subject of variability of tasks is one which is also analyzed
extensively in the non-~police literature and is addressed, to a lesser extent,
in the police sample. Researchers have inquired as to the relationships
between task characteristics and work arrangements at the level of the
individual worker. Specifically, they have focused on selected types of tasks
and assessed the relationship between levels of variability in work performed
by the individual and specific structural characteristics within the
organization (e.g., mechanisms of control and coordination and degrees of
formalization of rules and procedures).

The two variables focusing on organizational goals and objectives were
not analyzed extensively in the 1literature sampled for this study. Those
studies which do discuss and analyze objectives in selected studies appear to
research the subject of objectives almost secondarily. Much of the police
literature, for example, analyzes the "style" of police organizations and in
so doing addresses the type and number of objectives of the police service.
The primary emphasis, however, is not on the objectives of the police function
and how these are developed, or how they impact the organization, its
structure, systems, and personnel,

Research Designs

The second form of descriptive analysis was a determination of the
types of research designs utilized. The research staff classified each study
as fitting one of four design types: exploratory, case study, quasi-
experimental, or experimental. Secondarily, the studies were reviewed to
ascertain whether the target wvariables were treated as dependent or
independent variables within the selected design.

Research Design Types. Table 9 portrays the results of this
analysis. As was the case with the studies analyzed for the first conceptual
cluster (Environment and Organization Autonomy), the research on complexity of
goal and task structure predominantly employed exploratory or case study
research designs. This was the case for both the police and the non-police
samples. This finding is most likely due to the recent emergence of police
administration as a social science discipline and to the nature of the
variable themselves. Many of the variables in this cluster focus on subjects
which are difficult at best to measure. It would require a complex research
methodology, for example, to apply an experimental design to a study of
changes produced by the re-prioritization of objectives by management.
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Table 9

TYPES OF DESIGNS FOR SAMPLED STUDIES

Police Non-Police

Types of Designs N % N -

o Exploratory 9 53 28 85
e Case Study 8 47 5 15
® Quasi-Experimental 0 0 0 0
e Experimental 0 0 0 _ 0
17 100% 33 100%

H
|

The review of studies in this conceptual cluster, when coupled with
the findings from Chapter II (Environment and Organizational Autonomy),
provide two observations concerning police research studies. First, when
viewed in the context of the entire conceptual framework, it is clear that
police management research to date, as sampled for this study, has
concentrated on tangible, internal managerial subjects (e.g., recruitment
practices, training systems, and use of police discretion) and 1less on
conceptual organizational issues. This trend, although certainly
understandable given the push to learn more about policy-relevant internal
management issues in policing, provides very little in the way of a data base
for researchers to work from. Thus, existing research is likely to be
exploratory in design. Secondly, the variables in the first two clusters are
for the most part conceptual in that they deal with patterns and means of
organizational adaptation to the environment and specification of management
policy in structuring the organization. These issues do not easily lend
themselves to quasi-experimental or experimental treatment.

There are exceptions to this latter point for the topics in the second
conceptual cluster. The subject of variability of tasks could be subjected to
sophisticated research analysis because it pertains to a subject under
management control--that of the tasks and responsibilities of individual
workers. Additionally, the variable on geographic dispersion, although more
difficult to control in research projects, could be analyzed through a more
complex research design. Management could evaluate the effects of instituting
decentralized work stations (e.g., police precincts) through such a research
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decentr?lized work stations (e.g., police precincts) through such a research
design.-é/

Treatment of Variables in Research Designs. Sampled studies were also
reviewed to determine the treatment of variables--whether dependent or
independent. Table 10 presents the results of this analysis. As these data
indicate, the wvariables in this cluster have, with minor exceptions, been
studied as independent variables. The obvious implication is that available
research, at least as sampled for this study, has assessed how the conceptual
level variables in this cluster affect some other managerial dimension. This
finding suggests that 1little knowledge will be available delineating how
organizational dimensions such as size, geographical dispersion, and number
and diversity of objectives are affected by other factors originating from the
environment or from within the organization.

Table 10

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

Variable Police Non-Police
Number Name Independent Dependent Independent Dependent

6 Diversity of Objectives 3 2 4 0
7 Number of Objectives 0 0 1 0
8 Geographical Dispersion 0 0 4 0
9 Variability of Tasks 3 0 7 0
10 Organizational Size:

Member s 7 1 25 1
11 Organizational Size:

Resources 0 0 0 0
12 Organizational Size:

Clientele 3 0 2 0

Other Vvariables in
Conceptual Framework 2 12 1 17

éﬁ/There is a significant body of research which examines the effects
of decentralization in police organizations from the persepctive of specific
programs, such as team policing programs. These studies, however, do not
directly analyze the question of geographical dispersion. Thus, it is
difficult to derive a knowledge base on this topic from such studies. Further
discussions on the issue of decentralization are incorporated in Chapter V:
Organizational Coordinaticn and Control.
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At first glance this finding appears quite logical. The conceptual
nature of goal and task structure variables, as alluded to earlier, do not
lend themselves to treatment as outcomes in themselves. On the contrary, they
are existing conditions which are examined to determine how they will affect
other organizational and administrative variables. This may certainly be
logical, but it does not produce a knowledge base concerning the ultimate
results of altering the goal and task structure of organizations. It will be
difficult then to answer guestions such as the following because of this
situation: how do changes in the fiscal environment of the organization
affect the goals and objectives of organizations, how do environmental
relations wvariables, whether concerned with direct client or consumer
interaction or with interorganizational actions, affect the goal and task
structure of the organization, and how does the informal organization affect
the goal and task structure? These and many other similar questions cannot be
answered with the sample selected for this study.

Methods of Analysis

A key step in the descriptive analysis was the specification of what
forms of analysis were used in sampled studies. The form of analysis used in
a research study determines in part the type of conclusion which can be
developed from that study. Project staff coded each study and selected one of
four possible levels of analysis: qualitative, univariate, bivariate, and
multivariate.

The results of this analysis are presented in Table 11. These data
indicate that police studies selected in this cluster utilized a variety of
forms of analysis, whereas the non-police literature can be said to have used
predominately bivariate or multivariate analytical designs. As was the case
with the first conceptual cluster, this result occurred primarily because the
Administrative Science Quarterly was used as a target journal in the general
social science arena. This journal by design tends to publish studies with
advanced analytical techniques.
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Table 11

METHODS OF ANALYSIS FOR SELECTED STUDIES

Police Non-Police

Methods of Analysis N % N %
) Qualitative 5 31 1 3
e Univariate 1 2 2 6
@ Bivariate 5 31 14 42
® Multivariate 6 36 16 49

17 100t 33 1oos

There is no obvious pattern that appears when analyzing levels of
treatment by specific variables, The studies which applied multivariate
methods in the police sample, for example, were evenly distributed across the
variables in this cluster. The same can be said for the non-police sample.
The largest clustering of multivariate studies in this sample was located in
the sub-group of studies which examined the variable organizational size:
members. This is not surprising, however, since the largest number of studies
in the non-police sample addressed this variable.

Presentation of Descriptive Findings Produced by Sampled Research Studies

The sampled research studies were analyzed to determine patterns of
relationships among variables in this cluster and between these variables and
those in other clusters. This process was performed to deduce a descriptive
cataloging of findings. These findings are presented in Exhibit B entitled,
"Synthesis of Descriptive Findings: Complexity of Goal and Task Structure”
These findings, as was the case for descriptive findings in Chapter II, are
descriptive and therefore do not necessarily produce a knowledge base. This
level of findings is presented and discussed in the section of this chapter
entitled, "Inferential Findings."



Exhibit B

SYNTHESIS OF DESCRIPTIVE FINDINGS:
COMPLEXITY OF GOAL AND TASK STRUCTURE

Police Studies

Non-Police Studies

6. Diversity of Objectives 6.

® Suggestion that diversity of objectives has
a positive correlation with departmental
specialization and with hierarchical
structures within the police agency.

° Some indication that there may be a positive
linkage between diversification of objectives
in the police agency and degrees of employee
coordination/control, employee satisfaction,
and public support.

7. Number of Objectives 7.

® No studies were located on this topic.

Diversity of Objectives

Indication of a positive relationship between
how diversified the organization's objectives
are and the effectiveness of a managing by
objectives program in private industry.

Preliminary evidence that diversity of
objectives correlates positively with inter-
organizational relationships (boundary
spanning activity).

Indication that diversity of objectives is
not correlated with degrees of functional
specialization in organizations.

Number of Objectives

Indication that there is no relationship
between the number of objectives in an
organization and the effectiveness of a
managing by objectives program.

¥8



Exhibit B (continued)

Police Studies

Non-Police Studies

)

O e

Geographical Dispersion 8.

® No studies were located on this topic.

Variability of Tasks 9.

e Indication of a positive relationship between
variability of tasks and organizational
commitment on the part of employees.

® Variability of tasks also appears to be
positively correlated with employee job

Geographical Dispersion

Preliminary indication that geographical
dispersion is correlated positively with
several organizational coordination and
control variables (i.e., formalization/
written rules, centralization of authority in
decision-making).

Evidence of a positive relationship between
geographical dispersion and amount of
referrals by one organization to another,
specifically, referrals to local governmental
agencies in the community.

Indication of a positive relationship between
degrees of geographical dispersion and span
of control--organizations tended to employ a
larger span of control in geographically
dispersed agencies.

Variability of Tasks

Sampled literature discloses a conflict
regarding the relationship of variability of
tasks to employee satisfaction. Certain
studies indicate a positive correlation
while others report a negative relationship.
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Exhibit B {continued)

Police Studies

Non-Police Studies

10. Organizational Size:

satisfaction while also being positively
associated with negative perceptions of the
police toward those elements of the community
with whom they interact.

There is an indication that variability of
tasks is negatively related to supervisory
coordination/control mechanisms and to efforts
to monitor discretion by police officers.

Members 10.

Several studies have been conducted which
investigated the relationship between size
(members) and organizational effectiveness
as measured by citizen perceptions. Three
studies found a negative relationship; one
found no relationship.

Indication of a positive relationship between
size of the organization (members) and police
expenditures per capita and per capita tax
base.

Indication that size of the organization is
positively related to amounts of training for
police and has no correlation with amounts of
education for officers in police organiza-
tions.

Organizational Size:

The sampled literature reveals a positive
linkage between variability of tasks and
centralization of decision-making authority;
span of control ratios (i.e., larger span of
control ratios where there is a greater
degree of task variability) and skill
structure/professionalism.

Indication that variability of tasks is
correlated negatively with functional
specialization and formalization/written
rules.

Members

Research shows that there is a positive
relationship between organizational size and
functional specialization, formalization/
written rules, administrative staff, support
levels, centralization of authority, and
employee coordination/control mechanisms.

There is an indication that size is
correlated negatively with satisfaction and
commitment on the part of employees, as well
as social cohesion. Size of the organization
appears also to be negatively correlated with
span of control and skill structure/
professionalism.

Size of the organization appears to be
positively associated with public support
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Exhibit B (continued)

Police Studies

Non-Police Studies

Evidence that size of the organization has a
negative relationship to acceptance of lateral
entry as a recruitment device in policing.
This negative relationship is strongest for
medium to large agencies, decreases as size
increases (i.e., for the largest agencies),
and is negligible in smaller agencies.

Organizational Size: Resources 11.

No studies were located on this topic.

{from the standpoint of perceptions of
quality governmental services) when
controlling for citizen income levels and
proximity to the governmental agency.

Evidence that size of the organization is
negatively correlated with organizational
effectiveness and efficiency.

The literature contains conflicting findings
regarding the relationship between
organizational size and interorganizational
coordination. One study suggests that larger
organizations engage in greater degrees of
boundary spanning activity, while another
finds a negative relationship between size
and initiation of referrals to other
organizations.

Four authors investigated the relationship
between size and hierarchical levels., Two
found a positive relationship, one found no
relationship, and one found an inverse
relationship.

Organizational Size: Resources

No studies were located on this topic.

L8



Exhibit B (continued)

Police Studies

Non-Police Studies

12. Organizational Size:

Clientele

Several articles examined the relationship
between size of clientele {population) and
the amount of police expenditures.
Indication is that there is a discrepancy in
the findings. One article found a positive
relationship between size of clientele and
expenditure for small departments, no
relation for medium-sized departments, and a
negative relationship between large depart-
ments and police expenditures. A second
article found the variables were negatively
correlated and a third study reported a
positive correlation.

Indication that size of clientele
(population) is correlated negatively to
organizational effectiveness.

12, Organizational Size:

Clientele

Research shows that fire service agencies
serving larger populations are more effective
in suppressing fires and enjoy more positive
perceptions by their citizenry than those in
small jurisdictions.

88
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Inferential Findings

The second form of analysis for this conceptual cluster was an
inferential analysis through which the sampled literature was scrutinized to
derive a knowledge base regarding goal and task structure within police
organizations. This knowledge base contains findings concerning knowledge
base strengths and knowledge base weaknesses. The relative value to the state
of the art of various findings is assessed in these discussions.

The sampled literature ©provided specific, detailed knowledge
concerning certain aspects of organizational goal and task structure. It
should be reiterated here that knowledge in this context was derived from
research that was deemed to be generalizable~-that 1is employed sound
methodological procedures and generated findings that could be transferred
from one organizational and administrative setting to another. Such findings
are not limited to a particular discipline of study, such as police
organizations or any other type of organization, and thus yield findings on
management and administration that are organizationally independent. The
knowledge base strengths and weaknesses for this conceptual cluster can be
grouped into four subject areas:

1. Goals and Objectives and Police Organization and
Management.

2. Geographical Dispersion of Work Units within the Police
Organization,

3. Task Variability and Police Organization and
Administration,

4. The Relationship of Size of the Police Organization to
Management and Administration.

Goals and Objectives and Police Organization and Management

There is a general consensus among scholars and practitioners alike
that the police mission is broad in scope and the services delivered are quite
diverse. This realization is wusually manifested in the articulation of
necessarily broad police goals and objectives. Goal statements can be found
in the annual reports and/or policy manuals of most police organizations.
These goals frequently are enumerated in a general sense as law enforcement
and order maintenance. These two goals are often expanded in many discussions
of police management and organization. Some authors have stated that a third
goal of the police function is providing general government services to the
community (see for example, Whisenand and Ferguson, 1978:121). This addition
was based on the reality, as demonstrated from empirical research, that a
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large portion of the police function is devoted to such services (Bercal,
1970) . Others have elaborated on these goals and produced a more specific
mission for the police. Bale and Eastman (1969:3), for example, list six
goals of the police as: (1) prevention of criminalty; (2) repression of crime;
(3) apprehension of offenders; (4) recovery of property; (5) regulation of
non-criminal conduct; and (6) performance of miscellaneous service. Still
others have produced detailed lists of objectives for the police function.
The American Bar Association Project to develop standards for the urban police
function produced one such list (American Bar Association, 1973:39-42) which
was somewhat altered by Goldstein (1977:35) to read as follows:

1. To prevent and control conduct widely recognized as
threatening to life and property (serious crime).

2. To aid individuals who are in danger of physical harm,
such as the victim of a criminal attack.

3. To protect constitutional guarantees, such as the right
of free speech and assembly.

4. To facilitate the movement of people and vehicles.

5. To assist those who cannot care for themselves: the
intoxicated, the addicted, the mentally ill, the
physically disabled, the old, and the young.

6. To resolve conflict, whether it be between individuals,
groups of individuals, or individuals and their
government.

7. To identify problems that have the potential for becoming
more serious problems for the individual citizen, for the
police, or for government.

8. To create and maintain a feeling of security in the
community.

These goals and objectives in the police organization, like other

organizations, serve several purposes. Etzioni (1964:5) examines the
utilization of goals for management and asserts that goals serve four
purposes. They: {1) provide a blueprint for the future state of affairs of

the organization, thus setting guidelines for managerial and administrative
activity; (2) constitute a source of legitimacy which justifies the activities
of the organization; (3) serve as standards through which managers, workers,
and outsiders can judge the success of the organization; and (4) provide a
means of measuring the organization for the student of management and
administration. Goal and objective statements are included in police policy
manuals for these precise reasons.,
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Because goals and objectives play such a critical role in the
organization, it is important to assess their effects on the management system
and structure of the organization and, conversely, the impacts of these
factors on goals and objectives.=—~ This includes examining the relationship
between environmental influences on goals and objectives in assessing how they
are set, modified, eliminated, or added to, ascertaining the role(s) of
individuals and groups in goal setting, determining what impact goals and
objectives have on organizational structure considerations, and analyzing how
goals and objectives are evaluated. In so doing, it is important to analyze
goals and objectives from two perspectives: (1) how diverse they are and (2)
how many goals and objectives are established by the organization and how
management prioritizes its goals and objectives.

What can be learned from the literature on police goals and objectives
regarding these subjects? The police literature, for the most part, provides
primarily qualitative data from which the above analytical inquiries can be
addressed. The available literature is entirely exploratory in design and
utilizes qualitative measurement techniques. Ferdinand's (1976) study of the
Rockford, Illinois Police Department is a good example of the research on this
topic. Ferdinand examines changes in organizational style from 1878-1970
through a historic, case study approach. He shows that changes in the
community, largely in the form of greater urbanization and increased crime,
fostered a shift in the enforcement style from a service orientation to a
legalistic style. This emphasis on organizational style appears throughout
the police literature. James Q. Wilson (1968) provided perhaps the first
treatment of style in his book on law enforcement in eight communities. His
research has spurred other examinations of style.

Organizational style can be loosely defined as the "defining
characteristic of the (police) patrolman's role" as reinforced by the
attitudes and policies of the police administrator (Wilson, 1968:140).
Organizational style is shaped through cultural, community interest group, and
political influences as well as through the individual priorities and "style"
of the police administrator and of all officers within the department. The
values and attitudes of ©police department managers, supervisors, and
individual workers play a critical role in shaping style because of the
diversity of police objectives and the amount of discretion inherent in the
police function. Wilson (1968) allocates a considerable portion of his text
to the role of the patrol officer in shaping organizational style. Similar
examinations of the patrol officer's role are provided by Chwast (1965) and
Skolnick (1966).

~l-—7~-/The diversity of police goals and objectives also affects the role
perception and attitudes of the individual officer. An analysis of these
effects is included in Chapter VI: Informal Organizational Structures.
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Organizational style in many respects helps define the "operative
goals" of the organization. All organizations have both official and
operative goals (Perrow, 1961b:855). Official goals are those goals that
define the general purpose of the organization, while operative goals define
the specific content of official goals and "reflect choices among competing
values" (Perrow, 1961b:855). In this sense, operative goals become ends in
themselves because they indicate relative priority among diverse and somewhat
conflicting organizational or "official"™ goals. Style then becomes a way of
defining these "operative" goals and observing how all goals are prioritized
in the police function.

Wilson (1968) discusses the dimensions of style and demonstrates why
style becomes such an important factor in police organization and
management. Acknowledging that the police mission is broad and the objectives
diverse, with the police often called upon to enforce laws which are often
ambiguous, and control order in a variety of socially conflicting situations,
he states that police organizations develop an enforcement style which in
essence prioritizes the objectives they wish to address. Style is manifested
through the policy statements, rules, regulations, ¢training systems, and
internal management communication channels of the organization. The police
chief executive, in taking cues from the political and community culture in
which the organization resides, then sets the atmosphere for the particular
style of the organization. If, for example, it is deemed important for the
police organization to do something about «crime, the police chief
administrator will invariably set in action changes which are intended to put
mcre officers on the street or to initiate proactive, highly visible
enforcement programs to assuage community opinion that crime is on the upswing
and something must be done to control it. The police organization which
adopts such a style moves to what Wilson terms a "legalistic style."™ The
police chief administrator will take whatever steps possible to induce patrol
officers to take a law enforcement view of their role (Wilson, 1968:172).
This includes issuing policy statements, redeploying officers to better
address crime problems, and reinforcing "appropriate"” police behavior through
both positive and negative disciplinary actions.

In addition to the legalistic style, Wilson (1968) sugqﬁf;s that
police agencies can also exhibit a "watchman" or a "service" style.= These
styles emphasize alternative objectives within the police mission respectively
maintaining order within the community and providing governmental services to
citizens. Again, the police chief administrator sets the tone for defining
these forms of organizational style through policies, procedures,
organizational structural considerations, and management communication and
decisions.

iﬁ/Definitions for each of these forms of organizational styles can be
found in Wilson's text (see Wilson, 1968:140, 200).
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What are the organization and management ramifications of a police
organizational style? Wilson (1968) provides some information on this
question in his gualitative analysis of organizational characteristics in the
eight departments studied. He notes that agencies embodying a legalistic
style tend to place a high value on efficiency, tend to incorporate more
formalized written directive systems, institute greater amounts of training
for patrol officers, tend to formalize a greater number of specialized
functional wunits, pay higher salaries, provide greater incentives for
continuing education, and employ more technology in their internal managerial
and operational systems. These findings are supported by those of Reppetto
(1976) showing that a shift to a legalistic style is often accompanied by high
levels of specialization and many hierarchical levels.

Watchman style agencies, on the other hand, can be characterized as
being on the opposite extreme on many of these organizational dimensions. In
fact, it can be said that where a legalistic style agency was high on a
particular dimension, a watchman style agency was low. This occurs, in part,
because the foremost objective in watchman style agencies 1is maintaining
order. Order maintenance is carried out by situationally relevant and
variable judgements on the part of the individual officer. Management in such
agencies has a different role to play. Rather than guiding, motivating, and
controlling police patrolman behavior, managers tend to react to situations as
they become aware of them and take whatever action is appropriate to achieve
control. Thus, there is less emphasis on managerial control mechanisms such
as rules and directives, as well as a corresponding low emphasis on management
systems designed to improve the professionalism of police patrol officers
(e.g., training, pay incentives, and educational incentives).

Wilson's (1968) findings are augmented by Reppetto (1975) where he
attempts to compare the relationship between organizational style and crime
control, Reppetto (1975:274-275) redefines Wilson's legalistic style to a
"professional" style and the watchman style to a "traditional” style. These
definitions were derived to <characterize crime enforcement patterns.
Professional departments were treated as those which employed "professional”
management and organizational systems to control crime.lg/ Reppetto found
significant differences 1in the two groups of agencies in leadership,
organization, personnel, and methods employed. Further, he observed that the
costs for police service in the "progressive" cities were less than those in
the "traditional" cities (Reppetto, 1975:278). In assessing the results of

lg/Professional management and organizational systems are termed by
Reppetto and others as managerial practices designed to maximize
accountabilitv and performance. Such practices are prescribed by many noted
police authors. See, for example, O. W. Wilson and Roy C. McLaren, Police
Administration, 4th ed., (New York: McGraw-Hill, 1972); John P. Kenny, Police
Administration, (Springfield, Il1l.: Charles C. Thomas, 1972); and George D.
Eastman and Esther Eastman, (eds.) Municipal Police Administration,
(Washington, D.C.: International City Management Association, 1971).
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these differences, he found that agencies in the "professional" sample
exhibited a high arrest rate for auto thefts and had a much smaller rate of
auto thefts to begin with, processed substantially more traffic arrests, and
apprehended many more juveniles than those agencies termed "traditional."
Reppetto (1975:278) concludes that the high arrest rates "stemmed directly
from the stress placed on minor offenses, aggressive patrol, and the general

production orientation of the professional police force." In contrast, the
traditional agencies processed a much higher number of drunk and disorderly
arrests than progressive agencies. He notes that this 1last finding

demonstrates the emphasis on "order maintenance or on keeping the beat clean"
in these cities (Repetto, 1975:278).

What can be deduced from these analyses? First, it can be concluded
that style in many ways characterizes the police organization's "operative" or
primary objectives. While the police are called upon to carry out a multitude
of activities, they will, through organizational and management decision
making, adopt priorities among these goals and objectives. This does not mean
that other police responsibilities will not be carried out, but that they will
not be conducted with the same amount of zeal, and will not be backed by the
same degree of organizational and management support.

It appears then that the literature, although limited, provides the
beginnings of a model for analyzing organizational style and assessing its
influence on management and administration. In this model, the legalistic and
the watchman styles are situated at either end of a continuum, with the
service style cutting through somewhere in the middle. Wilson (1968:202)
suggests that while service style police agencies exhibit some organizational
characteristics of the legalistic departments {(e.g., high salaries, reliance
on thorough record systems, and stringent mechanisms for controlling police
behavior), they do not enforce the law with the same emphasis as legalistic
agencies, nor do they place such a high value on progressive enforcement
related activities.

This model may be depicted as in Figure 5, Relationships of Police
Organizational Style to Management and Administration Characteristics. This
model depicts two stylistic dimensions: Enforcement and Service. Each
dimension has its own unigue managerial and administrative characteristics.
Because this matter of style is two-dimensional, it is likely that any police
organization could be ch%if?terized as fitting somewhere in either of the four
quadrants of the figure.=~ Thus, each organization may exhibit some of the
noted characteristics accompanying the service style dimension and some of

those characteristics accompanying the enforcement style dimension.

EQ/A quadrant is the section of the figure marked by a measure of
enforcement style on the horizontal and service on the vertical.
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Figure 5§

RELATIONSHIPS OF POLICE ORGANIZATIONAL STYLE
TO MANAGEMENT AND ADMINISTRATION CHARACTERISTICS
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It should be stressed that this graphic is derived from gqualitative,
exploratory studies of police organizations. There 1is not sufficient
knowledge, therefore, to posit this model as a conclusive typology of the
relationship of service and enforcement styles--that is prioritizations of
certain police objectives~-on the management and administrative systems of the
police agency. Thus it can be concluded that this subject area is ripe for
further research.

What can be learned from the general management literature regarding
the subject of prioritization of goals and objectives? Generally speaking,
the findings from a number of studies yield further knowledge concerning the
influence of a diversity in objectives on management and administration.
Stinchcombe's (1959) study of the construction industry, for example, suggests
that diversity of objectives leads to increased hierarchical levels in the
organization structure. This finding is very pertinent to policing. Police
organizations typically have very hierarchical organization structures
incorporating many levels of rank and function. This is due in part to the
wide diversity in police objectives.

Litwack and Hylton (1962) in their study of interdependence among
organizations indicate that standardization of products and services in an
organization can be correlated with coordinating activities among 1like
organizations. Those organizations that do not have standardized services or

products are less likely to place a high value on such interaction. This
finding sheds further insight into the issue of why police managers rarely
adopt interorganizational interaction systems. As stated by Litwack and

Hylton (1962:412), "if one is to move from mechanisms of coordination to
formal coordinating agencies, it is necessary to deal with standardized units
of behavior.” Further, it is concluded that an organization wishing to
increase 1its efficiency in interagency coordination must standardize the
behavior which constitutes interagency dependency as much as possible.

From the perspective of police management, standardizing interagency
behavior connotes attempts to standardize interrelations between the police
and social service agencies (i.e., those agencies likely to receive a high
number of referrals) and other agencies within the broader criminal justice
sy stem. This is very difficult to do, however, given the police task. The
police mission, however, is diverse and attempts to standardize tasks and
activities are likely to fail.

In summary, it can be stated that the police mission is diverse and
that the police by necessity attempt to achieve a large number of
objectives. Because this 1is operationally difficult, police managers
prioritize the objectives of the agency. The fact that this prioritization
occurs does not detract from the bureaucratic structural style of police
agencies. On the contrary, a prioritization, for example, which reinforces
the legalistic style of policing tends to reinforce many of the traditional
bureaucratic elements of the organization, such as formalization of written
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rules and specialization of functions. These managerial steps are often taken
in the name of operational and managerial efficiency.

These findings can be reduced to propositions concerning goals and
objectives and police management. These propositions are:

1. Police organizations by necessity adopt an operational
style to prioritize the types of objectives which are to
be enforced. This operational style is set initially by
the police administrator and shaped further by managers,
supervisors, and individual officers at all levels of the
organization.

2. Police organizational style is two-dimensional
incorporating an enforcement dimension and a Service
dimension.

3. Efforts to move the police organization towards a high
enforcement style are accompanied by traditional,
bureaucratic managerial initiatives to control and
coordinate the organization--its employees and
activities, as well as managerial steps to attract and
retain increasingly qualified personnel.

4. The broad diversity of police goals and objectives tends
to reinforce hierarchical organizational structures.

5. The broad diversity in police delivered services

militates against efforts to standardize and formalize
interagency relations.

Geographical Dispersion of Work Units Within the Police Organization

A relatively small number of research studies on geographical
dispersion was found in both the police and the management literature. It
should be kept in mind that geographical dispersion, as defined here, refers
to the physical separation of work locations within an organization. It does
not necessarily allude to decentralization of authority. This latter topic is
examined in Conceptual Cluster IV under the variable labelled Decision-Making
Systems. The police literature examined for this study contained no studies
on geographical dispersion. Therefore, any knowledge to be derived on this
topic must be drawn from the general social science sample. This literature
presents several conclusive generalizations which can apply to the police
field, as well as to any other organizational discipline.

Perhaps one of the most prominent studies on this topic is one by
Pugh, Hickson, Hinings, and Turner (1969) in which the authors related
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geographical dispersion, as well as many other factors to characteristics of
structure within organizations. These authors found that organizations
delivering services to the public were likely to have more than one operating
site. Further, it was observed that geographical dispersion was positively
correlated with concentration of authority and with stringent supervisory
control systems.

This last finding coincides with the finding of Udell (1967)
demonstrating that geographical dispersion is associated with large spans of
control in management systems. Udell's work, based on a number of alternative
manufacturing organizations, also suggests that geographical dispersion is not
likely to occur when workers have highly dissimilar functions, but does occur
when workers are highly experienced in their jobs. Finally, Udell found that
there was negative correlation, although not strong, between geographical
dispersion and formalized policies, This finding was also noted by Pugh,
Hickson, Hinings, and Turner (1969).

When coupled with the findings of Randall (1973) suggesting that
geographically dispersed organizations develop more favorable relations with
their clientele, these results can be said to provide a framework of
relationships concerning geographical dispersion. These relationships can be
depicted graphically as shown in Figure 6. It should be remembered that these
relationships were derived from a relatively small number of studies and,
therefore, may not constitute a theory concerning this subject.

Figure 6
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How can this knowledge be transferred to law enforcement? PFirst, it
can be said that geographical dispersion, or the installation of operating
sites (e.g., ©police precincts), is not necessarily associated with
decentralization of authority. On the contrary, these works illustrate that
police agencies may institute geographically dispersed units without
decentralizing authority. This would not necessarily work well for all police
practices, but may for those functions that are highly similar, categorized as
having rather reqular and routine supervisory control of work efforts, do not
require extensive formalization of rules and procedures, and include
experienced workers. In some respects, this describes the police patrol
officer. The only elements which do not are the notions that workers in such
a geographically dispersed operation do not require formalized directives and
have supervisors with large spans of control, The finding concerning
formalized policies should be placed in proper perspective. If this suggests
that not every action of the individual worker can be tightly defined through
directive, then it is quite pertinent to police patrol operations. Patrol
officers may well require general operational guidelines because of the
virtual impracticality of defining definitive policies to guide every patrol
incident. The notion that geographical dispersion is associated with large
spans of control may be problematic for policing. Police managers generally
are of the opinion that small spans of control are needed to control and
coordinate patrol activities.

Taken in context with the observation that geographically dispersed
organizations may, in fact, receive more favorable relations with their
clientele (Randall, 1973) and that organizational size does not correlate with
geographical dispersion, at least as based on the studies reviewed for this
project (Udell, 1967; Pugh, Hickson, Hinings, and Turner, 1969; Randall,
1973), this suggests that police agencies may disperse more of the patrol
efforts and still retain management control, while concurrently generating
greater support from their clientele. These observations are consistent with
some of the findings from assessments of team policing programs which are
structured, at least by design, to foster greater support in the community
(e.g., Sherman, Milton, and Kelly 1973; Schwartz and Clarren, 1977) and may
support many of the notions within organizational theory suggesting that to be
effective, managers must view "the organization as a unit in interaction with
its environment" (Thompson, 1967:4-6). The key 1link to achieving these
outcomes may be the supervisory position. Whereas manufacturing organizations
may be able to coordinate work efforts with a large span of control, it is
unlikely that this will occur in policing.

Because the literature, at least as sampled for this study, contains
no analyses of the effects of geographical dispersion in policing, it is not
possible to generate a list of propositions for this variable. The general
management literature, as sampled for this project, suggests certain linkages
between geographical dispersion and other selected managerial dimensions.
These concepts, however, should be applied to a law enforcement environment
before any testable propositions can be developed.
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Task Variability and Police Organization and Administration

The reviewed literature on this variable suggests that, for the most
part, police organizations can be characterized as having a high degree of
task wvariability, both within functional units or positions, and across
specialized units (Tifft, 1974; Tifft, 1975; Jermier and Berkes, 1979). This
variability stems directly from the ambiguous nature of the police function.
Thus, the wvariability in the goal and task structure of the police
organization, as created by social and political differences concerning the
role of the police (Walker, 1976), affects the work roles and tasks of
individuals and work units. This characteristic of police organizations has
direct implications for management and administration.

Jermier and Berkes (1979) investigated the relationships of task
variability to Jjob satisfaction and organizational commitment in police
organizations. This study examined task variability as an intervening measure
between supervisory roles and commitment and satisfaction. They found that
task variability, as well as leader participativeness (defined as "Committees"
for purposes of this study), both were "highly significant predictors of both
subordinate Jjob satisfaction and organizational commitment" (Jermier and
Berkes, 1979:16).

Tifft (1975) studied task variability in police agencies from the
perspective of employee control structures, structurally determined power
bases, and the exercise of power. His intent was to analyze the influence of
structure and supervisory behavior patterns on the behavior of policemen. He
found that the "patrol sergeant was in a structurally weak position to
exercise significant influence on his subordinates" (Tifft, 1975:71). Thi

occurred in part because of the variability in the work of patrol officersfgi

The implication from Tifft's research, as well as the study by Jermier
and Berkes, is that task variability is prevalent in policing and that it
negates to a certain extent the influence of the classic, paramilitaristic
organizational structural model on behavior. This model, as developed from
Weber's classic model of bureaucracy (Gerth and Mills, 1958), assumes that the
organization will be dealing with routine or uniform tasks. Critics of
Weber's model point out that in organizations with a diverse task structure
(hence non-routine tasks) many of the assumptions do not hold (see, for
example, Blau, 1956; Litwack, 1961; Perrow, 1967; Blau and Schoenherr,
1970). This may well be the case for police management and administration.

2 /miffe expands on his discussion of variability in the police
function by examining work patterns of traffic units, tactical units,
detectives, and vice and gambling investigators, as well as patrol units.



101

Research in other disciplines provides additional data to buttress
this finding. It has been observed that task predictability determines to a
certain degree the type of coordination strateqy that is most appropriate
(March and Simon, 1958; Litwack, 1961; Perrow, 1967). Several researchers
support this notion through findings that a high level of task variability is
correlated with a low level of formalization of written rules (Hage and Aiken,
1969; Pugh, Hickson, Hinings, and Turner, 1969). Additionally, research has
shown that organizations with high degrees of task variability normally have a
low span of control (Udell, 1967), have difficulty in sequencing tasks, and
rely on feedback as a means of coordination. Van de Ven, Delbecg, and Koenig
(1976) illustrated the inappropriateness of the bureaucratic model of
coordination and control, showing that task uncertainty tended to foster the
substitution of personal and group coordination through plans, schedules, and
rules and procedures. Further, it has been shown that task variability does
not usually lead to decentralization of authority (Hage and Aiken, 1969;
Comstock and Scott, 1977). Management is not likely to push authority down
the organizational hierarchy in such organizations because of the uncertainty
of the task structure.

This is not to say that positive, desired behavior cannot be achieved
by management in organizations having high levels of task variability, On the
contrary, several researchers have shown that task variability is associated
with employee satisfaction and commitment (Alderfer, 1967; Cummings and El
Salmi, 1970; Dewar and Werbel, 1979; Jermier and Berkes, 1979). Further, it
has been shown in a study of innovations in school systems that task
variability is correlated with receptiveness toward change {Baldridge and
Burnham, 1975).

These relationships, as observed through the research studies examined
for this project, can be depicted graphically as shown in Figure 7 below.
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Figure 7

RELATIONSHIP OF TASK VARIABILITY TO
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These research studies pose several interesting implications for
police administration. It can be concluded that the police task structure is
highly variable, yet employee commitment and satisfaction can be achieved with
a high level of task variability. The reliance on hierarchical, bureaucratic,
leadership models, still in place in many police agencies, however, will not
likely influence satisfaction and commitment because this model assumes task
routinization, not variability. Therefore, efforts to induce desired behavior
through inflexible rules and procedures, stringent, militaristic styles of
supervisor-subordinate interactions, and one-way supervisor-subordinate
communication networks may not work as expected.

These findings can be reduced to a series of propositions concerning
the relationship of task variability to police organization and management.
While certain of these propositions have been developed from police management
research, there is certainly a need for further empirical validation of these
propositions in police organizations. These propositions are:

1. The high degree of task variability within the police
occupation can be attributed to police officer
satisfaction and commitment to the organization and may
be attributed to receptivity to change.
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2. Traditional, militaristic modes of management
coordination and control are not likely to induce desired
employee behavior in policing, due to the high degree of
task wvariability in the police function. Rather,
management systems which emphasize leader
participativeness and personal and group integration
efforts are more likely to induce desired performance.

3. The high degree of wvariability in the police task
structure necessitates a concentration of management
decion making authority to best coordinate and manage the
police function.

The Relationship of Size of the Police Organization to Management and
Administration

This is the one topic in this conceptual cluster which has received
considerable attention by researchers in police science and administration.
It has also been the subject of extensive research in general management and
social science. Thus, there is a considerable body of research results which,
upon examination, will yield a knowledge base on the relationships of size to
various other managerial and administrative dimensions.

The literature analyzed for this project on size and police
organizations and management primarily addresses outcome gquestions regarding
differences in agency size, rather than internal structural issues. Two
central themes emerge from the analyzed police literature. They are: (L)
ingquiries regarding the relationship of size to organizational effectiveness
and (2) inquiries regarding the relationships of size to cost-effectiveness.
These studies are predominantly exploratory by design.

The general social science literature, in contrast, focuses not on
outcome criteria, but on internal process and structural criteria (i.e., how
size of the organization affects the internal management and administration
systems). Such levels of ingquiry have been of considerable interest to social
scientists and management theorists for many years. Because these areas of
interest are quite divergent, it is most appropriate to examine findings
separately.

The Effects of Police Agency Size on Organizational Outcomes. The
works of Elinor Ostrom, Roger Parks, Gordon Whittaker, Dennis Smith, and other
colleagues have been the primary research studies on the effects of size on
police organization. These researchers have examined the notion that
consolidation of police services is an effective way to reduce costs and
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improve servicesrgg/ Arguing that proponents of this position do not rely on
empirical evidence to support their premise, do not define what improvements
are likely to result from consolidation, and that the state of the art of
measur%§9 police performance 1is quite crude (see, for example, Ostrom,
1973) ,~/ these researchers examine the relationships between size and
outcomes.

It has been demonstrated elsewhere that communities with larger
populations spend more for police service (Rogers, 1969; Cole and Gamble,
1979). What can be deduced from the works of Ostrom and her colleagues
concerning the effects of these expenditures? It has been demonstrated that
size of the police agency is negatively related to citizen perceptions of
police service in a number of studies (Ostrom, Parks, and Whitaker, 1973;
Ostrom et al, 1973; Ostrom and Smith, 1976). Further, a separate study on the
effects of fragmentation of police service in metropolitan areas concluded
that size of the police agency has no bearing on citizen perceptions of
service or of efficiency (Ostrom and Parks, 1973). These studies, certainly,
at first glance raise questions about the validity of arguments proposing
advantages from the consolidation of police services. The policy significance
of these findings mandates a closer examination of the methodologies employed
in these studies.

Ostrom and her colleagues generally measure police service output from
the perspective of citizens' perceptions regarding their experience with the
police, their evaluation of this experience, and their general feelings of
security in their community or neighborhood. These measures of output are
used rather than arrest or clearance statistics. While these are certainly
valid measures of output, are they the only measures and are they sufficient
to provide a knowledge base? The answer to this question is no. Ostrom and
her colleagues have proposed other measures of performance generally referring
to internal production strategies and decisions (Ostrom, 1973; Whitaker,

22/ e assertion that improvement in police services will result from
consolidation appears in many police texts and advisory recommendations for
police improvements. The Task Force on Police of the President's Commission
on Law Enforcement and the Administration of Justice (1967), for example,
stated that "formal cooperation or consolidation is an essential ingredient in
improving the quality of law enforcement.” Additionally, the National
Advisory Commission on Criminal Justice Standards and Goals (1973:108)
recommended that "At a minimum, police agencies that employ fewer than 10
sworn egg}oyees should consolidate for improved efficiency and effectiveness."

~=/Further discussions concerning the measures of police performance
appear in Chapter VII--Organizational Achievement.
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Mastrofski, Ostrom, Parks, and Percy, 1980). These measures include not only
citizen perceptions, but also measures of physical output (e.g., total of
emergency services provided by the police agency or by a single production
unit in the agency, total of missing persons found per capita, total stolen
automobiles returned per capita, total number of apprehensions of burglary
suspects, and total amount of stolen property returned per burglary). These
measures of output and others are, for the most part, not utilized in measures
of police service, Because they are not, it is difficult to develop firm
conclusions about the effects of agency size on police service delivery.

In addition, the findings of these studies can be questioned from the
perspective of what effect socioeconomic status of the citizen has on the
citizen's evaluation of service. Pachon and Lovrich (1977) researched the
relationships between perceptions of police service and agency size, comparing
central city to suburban areas while controlling for certain socioeconomic
factors. They found that citizen satisfaction varies inversely with
jurisdictional size when no controls for socioeconomic characteristics are
included in the analysis. However, upon controlling for these factors, there
appears to be very little evidence of a negative relationship between
jurisdictional size and citizen satisfaction. In explaining this phenomenon,
these authors assert that the difference between central city and suburban
perceptions of the police are much more a reflection of the differing
socioeconomic characteristics of these two _interdependent metropolitan
subsystems than a result of their relative sizes.=~

What then can be concluded about the effects of size of the police
organization on performance? It can be stated, based on the literature
reviewed for this study, that citizens will hold differing perceptions of
police service in large, as opposed to small, communities or communities
served by large rather than small police agencies (however this distinction in
size of agency is defined). However, to conclude that the large police
organizations are less effective and less efficient than smaller police
organizations would be premature. In short, additional research is needed to
further control for socioeconomic characteristics and to introduce other
measures of performance into analyses of this relationship.

The Effects of Organization Size on Internal Management Structure.
What knowledge can be deduced from the literature on effects on organization

gi/This finding is supported by the notion that citizen and, hence,
community norms exert an influence on police behavior and on the management of
the police organization. This topic is discussed further in Chapter II of
this document.
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size on internal structure? This relationship has been studied extensively.
Interest in the effects of size on other organizational properties can be
traced back to the classic formulation by Emile Durkheim (1954). In trying to
explain the evolution of the form of social order from "mechanical" to
"organic" solidarity, Durkheim posited size, density, and heterogeneity as the
major causal factors. As societies grew along those three dimensions, they
became increasingly complex in structural terms. Work became highly
specialized and a functional division of 1labor grew up to organize it.
Coordination of the specialized parts was no longer "automatic,” but rather
became the specialized responsibility of identifiable managers and
administrators. Society increasingly came to be a collection of specialized,
interdependent parts, with the interdependence a planned and managed activity
itself assigned to specialists, Many organization theorists adopted
Durkheim's hypotheses to gquide their inquiries concerning management and
administration. Specifically, they began to test two elements of his model:
(1) organization size can be correlated positively with administrative
coordination and with differentiation of functions and responsibilities in
organizations and (2) that differentiation also is positively associated with
administrative coordination.

What are the empirical results of those inquiries? Granting that
differentiation has been defined slightly differently from study to study, the
results, nevertégless, confirm the hypothesis about size and
differentiation.gé» Larger organizations tend to be more structurally
elaborate than smaller ones; they tend toward a greater degree of Jjob
specialization within organizational units and a larger number and a greater
degree of specialization of the units themselves (Rushing, 1967; Pugh,
Hickson, Hinings, and Turner, 1968, 1969; Pondy, 1969; Comstock and Scott,
1977; Beyer and Trice, 1979). Similarly there is a general consensus around
the differentiation-coordination hypothesis, again granting an even wider
variation in empirical definitions of the latter. In general, the more
differentiated the organization, the more of an administrative cadre is needed
to manage the coordination of the differentiated units (Rushing, 1967;

Rosengren, 1967; Pondy, 1969).

What can be said about the size~coordination relationship? Again
there is a problem of different measures of the latter used in empirical

2-5~-/Differentiation in this context normally refers to functional and/or
departmental specialization.
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research, among them the supervisory ratio, the span of control ratio, and the
administrative intensity ratio.== Initially, the findings in this area were
mixed, but with the appearance of more studies, a consensus has emerged.
These studies tend to refute Durkeim's hypothesis. Size and coordination
appear to be negatively associated: larger organizations tend to have smaller
numbers of administrative/management personnel (Indik, 1964; Rushing, 1967;
Pondy, 1969; Klatzky, 1970). In fact the relationship appears to be
curvilinear, as depicted in Figure 8 below.

Figure 8
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organization and management. On the one hand, growth in an organization will
produce differentiation--the creation of new and functionally specialized work
units. The coordination of these work units then requires more managerial
personnel. On the other hand, growth by itself does not necessarily produce
an increase in administrative/management positions. Peter Blau has attempted

zéstually, these indicators are calculated as:

Number of Supervisors
Number of Organizational Members

]

Supervisory Ratio

Number of Production Employees
Span of Control = Number of Production Personnel

Administrative Number of Managers, Professional, and Clerical Workers

Intensity = Number of Production Personnel
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to put this conflict into analytical perspective by testing observed
relationships further. Blau (1974:348) found:

". . . the influence of increasing size on reductions in
administrative personnel is more and more counteracted by the
expansion of such personnel in the increasingly

differentiated structure, and hence declines."

From still another perspective on the effects of size, organization
size has been shown to be either negatively related or to have no bearing on
hierarchical structure (Rushing, 1967; Meyer, 1968; Inkson, Pugh, and Hickson,
1270). This finding produces yet another twist to the knowledge base on
size. Although larger organizations tend to differentiate by function more
than smaller agencies and have a 1larger management group, they do not
necessarily rely on hierarchical levels to ensure managerial coordination any
more than do smaller organizations.

Still another finding from the general management literature is that
larger organizations are more likely to introduce formalized written rules and
procedures (Rushing, 1967; Inkson, Pugh, and Hickson, 1970) and employ more
stringent employee coordination/control mechanisms, or more strict
bureaucratic systems (Ouchi, 1977). These findings support the notion that
larger organizations utilize and require more formal employee coordination
devices to ensure compliance. The outcome of these bureaucratic control
mechanisms may, however, result in less employee commitment and less
satisfaction within the work environment (Brown, 1969; Cummings and El Salmi,
1970).

The fact that many of these bureaucratic variables appear to be

related to size raises the question of possible multicollinearity. As
organizations grow, they adopt a larger administrative cadre to control
employee behavior. These managers then employ more formalized control
mechanisms to induce desired behavior. Thus, the findings of increased

formalization and more stringent employee coordination/control may well be
explained by simply an increased emphasis on managerial coordination, although
this finding was not supported by research studies reviewed for this project.

One additional effect of increases in size and increases in structural
differentiation is the notion that larger organizations may perhaps be more
innovative than smaller organizations, Several researchers in the general
management arena have examined the relationship between size and propensity to
adopt innovations and have found that larger, more complex organizations tend
to adopt changes more readily (Aiken and Hage, 1968; Baldridge and Burnhamn,
1975; Blau and McKinley, 1979). While there is a somewhat opposing view in
the literature that it 1is the organization's ability to adapt to the
environment, rather than size, which is the most critical determinant of
innovation, (see, for example, Lawrence and Lorsch, 1967) the findings
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positing the_ relationship between size and innovation cannot easily be
disregarded.—-

What significance do these findings have for police management? 1In
general, they indicate that larger police organizations will tend to have more
specialized and larger work units and that the existence of these additional
units normally will parallel increases in the number of administrators/
managers in police agencies. Similarly, larger police agencies will feel the
necessity to introduce more formal coordination/control mechanisms. Smaller
organizations with low levels of differentiation are less likely to have a
large management group and formalized bureaucratic control systems. Thus,
increases in size of police agencies will at some point be accompanied by
increases in specialized units, This point has been suggested by Browne
(1974) in a survey of police chiefs inquiring how they would spend additional
resources if they were available. Browne found a distinct split of opinions
according toc size of the organizations. Police chief executives in larger
organizations indicated that they would use the funds to institutionalize or
increase the size of special functions or to purchase new eguipment. The
chief executives in smaller agencies, in contrast, indicated that they would
use the funds to put more officers on the street and initiate more community
oriented programs.

This suggests that larger police organizations may allocate a
considerable portion of their managerial effort toward sustaining themselves
and developing more specialized functions (e.g., planning and research,
training, fiscal analysis, and supply) and at the same time have greater
proportion of managers. The net result of such a trend may be less officers
in operational units and an over-emphasis on specialized functions. The
converse to this would be that police organizations undergoing growth can
develop and enlarge specialized functions without impacting operations and
that this increased differentiation will positively influence the likelihood
of adopting organizational changes. In fact, proponents of this theory might
argue that increased utilization of specialized units will only benefit the
operational elements of the agency. These analytical questions cannot at this
time be answered from existing empirical research, but would certainly be
relevant inquiries worth pursuing.

A somewhat related research finding throws an additional level of
inquiry into this scenario. Pondy (1969) has observed that the size of the
administrative component is also subject to rational decisions and
manipulation. The term rationality here refers to the notion that
organizations are structured, at least in part, to serve the interests of

zz-/Further discussions on the subiject of environmental uncertainty and
organizational change appear in Chapter II.
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those in control of the organization. Pondy's work (1969) supports this
notion by showing that owner-control of an organization leads to a smaller
administrative component, while salaried, managerial control leads to larger
one. For owner-controlled organizations, the lower overhead costs of small
administrative cadres are directly reflected in the economic returns of the
organization. For the salaried manager this return is more indirect.

This finding can be transferred to police organizations with the
analogy of city manager forms of government exhibiting larger administrative,
support components than in cities with other forms of control. Again, the
manager only indirectly is responsible for the effects of introducing this
larger component. The major or council more directly realizes the return
during periods of election. This relationship cannot be confirmed from this
present study and certainly would be a subject for further research.

Given these findings, what conclusions can be derived concerning the
relationships between organization and internal structure and
administration? The following propositions can be deduced. These are
pertinent for police organizations, as well as other organizations in other
disciplines.

1. As an organization grows in size, its internal complexity
grows in size.

2. Larger and more complex organizations require more
administrators and managers to effect internal
coordination.

3. Increases in size of organizations are normally
accompanied by increases in bureaucratic administrative
control systems. Organizational growth is not normally
associated with 1increased hierarchical levels in the
organization, but is associated with a greater reliance
on formalization/written rules and closer supervision of
the work effort.

4. Simple increases in organizational size can promote
economies of scale {through the addition of
proportionately fewer administrators and managers), but
this effect is subject to the rational interests of the
corporate executives or owners,

5. With continued organizational growth, the effects of
internal differentiation on the size of the
administrative component overwhelms those of increasing
size.
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Summary and Conclusions

This chapter has analyzed the results of research studies on seven
unique variables defining the goal and task structure of the organization. It
is apparent from this review that this subject area has not been the focus of
extensive research in the law enforcement discipline. Only one variable
{organizational size: members) has been examined in depth. The remaining
variables in this cluster have been subjected to research in a small sampling
of studies. However, many of these are qualitative by design, and in some
instances, do not permit the development of conclusive findings. Thus,
additional research should be initiated to further examine the effects of the
police goal and task structure upon the organization and, conversely, to
analyze the impact of organizational and managerial activities on this goal
and task structure. Suggestions for research topics are included in the list
of recommendations appearing in this summary.

The only subject area in this conceptual cluster which bhas been
researched extensively in police organizations is that of organizational
size: members. The sampled studies on this topic focus on organizational
outcome measures generally focusing on one outcome parameter only--that of
citizen perceptions of police services or of citizen perceptions of feelings
of security. While these studies raise certain questions about the efficacy
of many traditional propositions concerning size of the police agency and
impact, they do not yield sufficient findings upon which to derive conclusive
statements about these propositions.

The general management arena provides a considerable body of research
to help define answers to questions concerning the effects of the police goal
and task structure on other managerial and administrative dimensions, but not
all of the findings from such research can be immediately generalized to the
police organization. Perhaps the major contribution of these studies concerns
the subject of organizational size. Research in many disciplines suggests
generic relationships between the size of the organization and its internal
management control system. It is clear from these studies that such systems
will vary by size of the organization.

The general management sample also includes studies which suggest that
organizations with a highly variable task structure can better coordinate
employee behavior through management systems which do not rely on highly
structured, bureaucratic forms of managerial control. This topic has also
been researched in police organizations with similar findings produced. Such
studies suggest that traditional police supervisory systems may not be
appropriate given the level of variability in the police task. Such a finding
raises the question as to what forms of control and coordination are most
appropriate for the police function. One available sampled study provides
some answers to this question, but does not in and of itself yield conclusive
findings upon which to derive a theory concerning this matter.
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is suggested that the following topics be researched further:

The issue of organizational style should be examined in
greater detail beginning with firm operational
definitions of style. These studies should embody quasi-
experimental or experimental designs and should feature
more sophisticated, multivariate forms of analysis.

The subject of geographical dispersion should be
researched in police organizations to determine to what
degree the findings from general management can be
transferred to police organizations. This research
should carefully distinguish between geographical
dispersion (the physical location of work units) and
decentralization of authority.

Additional research should be undertaken to test the
propositions presented in this chapter concerning task
variability and organizational and managerial dimensions
influenced by variability of tasks in policing. Further,
research 1is needed to identify the most appropriate
supervisory systems for police activities with a high
degree of task variability.

The research findings concerning the relationships
between size of police agencies and outcome measures
(e.g., effectiveness, cost-effectiveness) should be
supplemented by additional research which focuses on
alternative output measures (other than citizen
perceptions of services), as well as analyses of the
possible relationships between organizational size and
propensity to adopt innovations.

Further research is needed to verify the propositions
contained in this chapter and developed from general
management research regarding variations in police
internal managerial control and coordination systems
according to size of the organization. Such studies
should incorporate multivariate statistical analyses in
order to facilitate the development of inferences
concerning this subject.

Specifically,

it



IV. INTERNAL STRUCTURAL DIFFERENTIATION

Introduction

Once organizations determine the mission that they are to perform,
enumerate working objectives, and specify tasks to be accomplished, they then
begin to structure the specific Jjobs to be performed by organization
members. The precise method of structuring individual jobs is contingent upon
the work tasks of the organization, the environment in which the organization
operates, and the personnel resocurces available. The impact of these factors
on the structure of work activities forms the basis of inquiry for this
chapter. The focus of this chapter then is on individual work activities with
an interest in examining wvariations in structuring these activities,
principally in the police organization.

The variables analyzed in this chapter cumulatively describe the
management considerations critical to organization structure and coordination
and control of the work effort. Before administrators in any organization
define work wunits, assign supervisors to monitor performance, and prepare
procedures to guide work activities, they should consider the work to be
performed with a focus on the degree of specialization required, the necessary
level of skill and professionalism, and the amount of technology required,
among other considerations. They will also analyze the effect of variations
in human resources in an effort to determine the impact of personal
differences in the work force on the activities to be performed. These
considerations and their attendant effects on the organization are assessed in
this chapter.

A central element in the structuring of work tasks is division of

labor. Structuring of organizations is contingent upon the number of
different functions to be accomplished and the similarity of these
functions. Variations in internal structure hinge on the number of such

functions that can realistically be performed by any one individual for a
number of individuals in the same position. Further, there are differences in
the degree of grouping of these tasks into work departments or units. This
chapter analyzes these wvariations in police agencies and considers the
transfer of findings from empirical research in other organizations to the
police organizational environment.

Division of labor in organizations is intimately linked with the
nature and degree of technological complexity in work tasks, as well as the
skill structure of the organization. Separate analyses of the impact of both
technological complexity and skill structure are included in this chapter to
facilitate an assessment of the effects of variations in these structural
elements on management and administration,
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The analysis of skill structure also includes an examination of
degrees of professionalism inherent in organizations with an assessment of the
effects of variations in this variable on management and administration. This
aralysis considers the notion of developing professionalism in police
organizations with a comparison to professionalism in other organizational
settings. Two questions are incorporated in this analysis: what knowledge
can be derived from investigations of professionalism in policing, and how do
movements toward increased professionalism affect management structure and
administrative coordination and control efforts?

Social stratification in organizations also is a critical factor in
internal structural differentiation. Stratification is defined in this
context as the unequal ranking of people 1in the organization. All
organizations exhibit such stratification and embody various dimensions of
stratification. Four such dimensions are analyzed in this chapter: sex,
race, seniority, and education. These dimensions were intentionally selected
because of their relevance in police organizations. Numerous research studies
in policing have investigated the effects of variations in these dimensions.

As in previous chapters, the variables addressed in this chapter are
analyzed from two perspectives. The effects of environmental, organizational,
administrative, and social influences on internal structural differentiation
are considered, as well as the impacts of variations in structural
differentiation on other managerial, organizational, and social variables.

Descriptive Findings

A comprehensive review of the police management literature identified
82 empirical studies which examined variables included in this conceptual
cluster. %g?itionally, 33 related studies were found in the non-police
literature .=~ These studies were carefully reviewed and coded to derive a
synthesis of knowledge pertaining to internal structural differentiation. The
section which follows includes a discussion of the number of studies reviewed
by specific variables, the types of research designs employed, the level of
analysis, and a summary of the findings by specific variables.

Zg/It should be noted that the 33 non-police studies reviewed for this
cluster represent only a small portion of the total number of studies on this
topic. Nevertheless, these studies will provide an indication of the state of
the art for the general management literature.
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Number of Studies by Specific Variables

Eight distinctive variables are incorporated in the conceptual
framework for the cluster entitled Internal Structural Differentiation. These

variables are: (1) Functional Specialization; (2} Departmental
Specialization; (3} Technological Complexity; (4) Skill Structure,
Professionalism; (5) Internal Stratification: Sex: (6) Internal
Stratification: Race; (7) 1Internal Stratification: Seniority; and (8)

Internal Stratification: Education. Definitions for each of these variables
are included in Chapter I: Detailed Study Methodology. The four variables on
stratification (i.e., sex, race, seniority, and education) were added to
Reydebrand's original framework to accommodate the rather extensive analyses
of these contemporary issues of concern to police administrators. Upon
completion of the review process, four variables (departmental specialization,
skill structure, professionalism, and internal stratification: seniority)
appeared to be too broad in scope and, therefore, the project team felt it
necessary to identify and define key sub-variables to describe more completely
the content area of sampled studies.

Table 12 displays the number of studies reviewed by specific variable
and sub-variable within the conceptual cluster for both police and non-police
studies. Many of the studies reviewed in this cluster examined more than one
variable; thus, the totals in the table will equal more than the total number
of studies reviewed for this cluster.

As shown on Table 12, the majority of police studies in this cluster
examined education, seniority, skill structure, and professionalism, while the
non-police studies focused on functional and departmental specializaion and
technological complexity more than any other variable, This finding is not
surprising given the growing interest, for example, in the concept of higher
education for police. A significant number of studies reviewed indicated that
police officers with higher educational backgrounds performed better than
police officers without such an education. Similarly, there has been
considerable interest in policing in seniority of ©police officers.
Researchers often analyze the effect of seniority on officer perceptions and
behavior.

There appears to be a lack of research in policing on technological
complexity and the effect it has on employees, and on internal management.
This wvoid may be due to the relatively recent adoption of technological
advances (e.g., automation) in police organizations.
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Table 12

NUMBER OF STUDIES REVIEWED BY SPECIFIC VARIABLE
(CONCEPTUAL CLUSTER III)

Variable
Number Name . Police Non-Police
13 Functional Specialization 6 13
14 Departmental Specialization (Total) 10 9
° General Degree of Specialization (4) (9)
. Use of Civilians (4) (0)
' Establishment of Special Programs (2) (0)
15 Technological Complexity 1 10
16 Skill Structure, Professionalism (Total) 20 11
® Skill Structure (1) (1)
o Organizational Professionalism (12) (n
) Individual Profesionalism (7) (9)
17 Internal Stratification: Sex 4 2
18 Internal Stratification: Race 16 0
19 Internal Stratification: Seniority (Total) 23 2
® Number of Years of Service (13) (2)
e Socialization: Selection to Assimilation (10) (0)
into the Organization
20 Internal Stratification: Education 25 2

Research Designs

The second step in this phase of the analysis was to identify the type
of research designs utilized. Studies were classified as Exploratory, Case
Study, Quasi-Experimental, or Experimental. Members of the research team also
coded whether the eight variables in this cluster were treated as independent
or dependent variables.

Research Design Types. Table 13 illustrates the results of this
analysis. As was the case with the studies analyzed in previous conceptual
clusters, the vast majority of the research conducted used either exploratory
or case study designs. This was true for both police and non-police studies,
although it should be noted that nine percent (9%) of the research in the
general management field employed either quasi-experimental or experimental
designs.
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Table 13

TYPES OF DESIGNS FOR SAMPLED STUDIES

Police Non-Police

Types of Designs N % N %
® Exploratory 46 57 26 79
e Case Study 31 38 4 12
@ Quasi-Experimental 3 4 1 3
® Experimental 1 1 2 6
81 100% 33 00%

It is conceivable that certain variables in this cluster could be
analyzed through more sophisticated research designs in policing. Analyses of
functional and departmental specialization, as well as technological
complexity, for example, could potentially be subjected to either a quasi-
experimental or experimental design if the unit of analysis were the
organization; i.e,, the police department. If this occurred, a comparison
would be possible between departments, emphasizing generalist versus
specialized roles of police officers, or between a medium-sized department
which exhibits a high degree of technology and one which does not. The
researcher would then be able to assess the impact of these structural and
organizational differences and draw causal inferences. It would be
interesting to see the effect that specialization and/or technology has on
skill structure, individual and organization performance, and citizen's
perceptions of the department, as well as on other topics.

Treatment of Variables in Research Designs. The sampled studies were
also reviewed to determine if the variables were treated as independent or
dependent wvariables in research designs. Table 14 presents the results of
this analysis. As previously indicated, the total number of studies
represented here equals more than the total number of studies reviewed due to
the fact that certain research reports analyzed more than one variable.
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Table 14

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

vari-
able Police Non-Police
Number Name Independent Dependent Independent Dependent
13 Functional Specialization 4 2 8 7
14 Depar tmental Specializa-~
tion 5 6 7 4
15 Technological Complexity 1 0 9 1
16 Skill Structure
Professionalism 11 10 6 5
17 Internal Stratification:
Sex 3 1 2 1
18 Internal Stratification:
Race 13 3 0 0
19 Internal Stratification:
Seniority 22 2 1 1
20 Internal Stratification:
Education 21 4 2 0

As depicted in this table, the four stratification variables were
almost uniformly used as independent variables in both the police and non-
police literature. These variables are not usually considered to be outcome
or dependent variables. Interestingly, studies at technological complexity
considered this subject to be an independent variable. Hence it is difficult
to answer the following questions among others: what effect does fiscal
environment have on technological complexity; what effect, if any, do
material, social, and normative incentives have on sex, race, seniority, and
educational stratification; and how does the informal organization structure
effect internal structural differentiation? These and other important
questions cannot be adequately addressed from the literature reviewed for this
study.

The sampled studies, focusing on functional specialization,
departmental specialization, skill structure, and professionalism treated
these subjects as both dependent and independent variables, Thus it was
possible to develop inferences concerning the effects of division of labor and
skill structure on the organization and, conversely, to analyze the impacts of
other organizational and administrative factors on these structural variables.
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Methods of Analysis

The third step in the descriptive analysis was to specify the forms of
analysis used in sampled studies. The studies which were reviewed for this
cluster were categorized as utilizing one of four forms of analysis:
qualitative, univariate, bivariate, or multivariate.

Table 15 presents the breakdown of findings concerning forms of
analysis. These data reveal that researchers in the police field employed a
variety of analytical techniques, albeit more researchers (72%) utilized
bivariate and multivariate methods than qualitative or univariate forms of
analysis. This is the first conceptual cluster in this report in which the
majority of studies utilized such sophisticated analytical techniques. As was
the case in the first and second conceptual clusters, a majority of the
sampled employed either bivariate or multivariate analysis techniques with
over half employing multivariate statistical analysis. As previously
mentioned, this result was partially due to the fact that the journal reviewed
for the general management area was the Administrative Science Quarterly which
tends to publish research that has relied on sophisticated analytical
techniques.

The police and non-police studies which applied either bivariate or
multivariate techniques were evenly distibuted across the eight variables
under study. As a result, the authors attempted to infer relationships
between these variables and other organizational variables.

Table 15

METHODS OF ANALYSIS FOR SELECTED STUDIES

Police Non-Police
Methods of Analysis N 3 N %
® Oualitative 11 13 1 3
) Univariate 12 15 0 0
° Bivariate 30 36 13 39
o Multivariate 29 _36 19 _58
82 100% 33 100%

The nature of the variables included in this cluster undoubtedly
explains the increased application of bivariate and multivariate analytical
methods. The four stratification variables frequently analyzed attitudinal or
biographical data focusing on sexual, racial, or other differences among
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employees, or on variations in seniority or eduction or attitudes or personal
performance. Such data are more amenable to advanced statistical analysis.

Presentation of Descriptive Findings Produced by Sampled Research Studies.

The final step in the descriptive portion of the analysis was to
determine any patterns of relationship among variables within this cluster and
between variables in this cluster and those in other sections of the
conceptual framework. This process was performed to provide a descriptive
synthesis of the findings. The results of this synthesis are presented in
Exhibit C entitled "Synthesis of Descriptive Findings: 1Internal Structural
Differentiation." Importantly, these results are descriptive in nature and do
not necessarily produce a knowledge base. A discussion of knowledge-based
strengths and weaknesses is presented in a subsequent section of this chapter,
entitled "Inferentiszl Findings.”



EXHIBIT C

SYNTHESIS OF DESCRIPTIVE FINDINGS:
INTERNAL STRUCTURAL DIFFERENTIATION

Police Studies

Non-Police Studies

13. Functional Specialization

Two studies indicated that functional
specialization is correlated negatively
with organizational effectiveness.
Effectiveness was measured as a reduction
in the amount of crime and clearance
rates. Both studies analyzed the concept
of crime control teams (similar to Team
Policing Programs).

Some indication that functional
specialization is negatively correlated
with public support and officer
satisfaction.

One study noted a positive relationship
between functional specialization and
citizen cooperation with the police.

There appears to be no relationship
between functional specialization and
individual performance.

13. Functional Specialization

Research finding that the larger the
organization is (i.e., the greater the
number of employees), the more
functionally specialized it becomes.

The literature indicates that functional
specialization is positively related to
the total number of
administrative/management personnel.
Strong indication that the more
functionally specialized the organization
is, the smaller the staff supportive
component.

Indication that there is a negative
relationship between concentration of
authority and functional specialization
in organization.

[4A



Exhibit C (continued)

Police Studies

Non-Police Studies

Indication that there are positive ©

relationships between organizational
size, and technological complexity, and
functional specialization.

Research suggests that discretion
correlates negatively with functional
specialization.

Indication that technological complexity
and environmental relations (i.e.,
perceived environmental uncertainty) are
correlated positively with functional
specialization. Further, diversity in
organizational objectives does not appear
to affect functional specialization.

The literature suggests that functional
specialization correlates positively with
the use of committees and perceptions of
organizational effectiveness.

The literature suggests that
professionalism (professional authority)
is positively related to functional
specialization.

In non-routine organizations, functional
specialization seems to correlate
negatively with hierarchical structure.
In organizations with a routine task
structure, there is a positive
relationship between functional
specialization and hierarchical levels.

—
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Exhibit C (continued)

Police Studies

Non-Police Studies

14, Departmental Specialization

a. Degrees of Specialization

Indication of a positive relationship
between organizational and departmental
specialization.

It appears that the more specialized the
organization is, the less alienated the
officers feel. Another study indicated
that departmental specialization is
correlated negatively with organizational
effectiveness (i.e., arrest rate).

No relationship was discovered between
departmental specialization and an
officer's formal or legalistic attitudes
(stressing strict enforcement of criminal
violations) toward law enforcement.

14.

Indication that functional specialization
is negatively related to span of control
(i.e., the greater the amounts of
functional specialization, the smaller
the span of control).

Departmental Specialization

a. Degrees of Specialization

Finding that organizational size is
positively related to departmental
specialization.

Two studies revealed that departmental
specialization was correlated positively
with organizational change (adopting
innovations). A third study reported a
negative relationship between these two
variables.

Departmental specialization appears to be
positively correlated with hierarchical
levels in routine organizations, and
negatively in non-routine organizations.

vl



Exhibit C (continued)

Police Studies

Non-Police Studies

b.

Use of Civilians b.

Indication that when civil service takes
on a policy formulating role (i.e.,
participation in the formulation of
personnel policies), it has desirable or
positive impact on integration of
civilians in police agencies. When civil
service takes on a regulatory role (i.e.,
monitoring, reviewing, and regulating
decisions), it has inhibiting and
negative effects on the use of

civilians. The same study found that the
use of civilians has no relationship to
organizational effectiveness.

Indication that departmental
specialization is positively related to
decision-making systems, use of
committees, administrative staff size,
employee coordination and control, and
organizational effectiveness.

Technological change in the organization
was negatively related to departmental

®
®
specialization.
Use of Civilians
®

The literature reviewed is silent on this
variable.

—
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Exhibit C (continued)

Police Studies

Non-Police Studies

C.

Indication that in recent years civilians
are being used more often in police
departments, primarily in clerical roles.

It appears that increasing
professionalism in police organizations
has no effect on the use of civilians in
police departments.

Indication that departmental
specialization is positively correlated
with functional specialization.

Establishment of Special Programs

The literature provides a description of
one specialized program in police
departments: the Police Community
Relations Programs which exist throughout
the Country. 1In 1979 the average program
had been in existence between 6-10

years. The greatest amount of manpower
in such programs is devoted to police-~
school liaison work, teaching, and crime
prevention programs. The average unit
has approximately 11 sworn officers and 5
civilians.

C.

Establishment of Special Programs

The literature reviewed is silent on this
variable.

9Z1



Exhibit C (continued)

Police Studies

Non~Police Studies

15. Technological Complexity

@ Indication that there is no relationship
between the use of computers and
organizational change and discretion.

15. Technological Complexity

®

Finding that integration of technology is
correlated positively with functional and
departmental specialization.

Finding that job complexity is negatively
related to discretion. The literature
also suggests that technological
complexity is positively associated with
environmental relations (interaction
among union members) and employment of
staff (supportive employees).

Indication that higher technology is
associated with a decentralization of
decision-making to specialized,
differentiated work units.

Indication that technological complexity
is correlated negatively with normative
incentives (feelings of importance), and
variability of tasks.

No relationship was reported between job
complexity and satisfaction with
supervision, with co-workers, with styles
of supervision, and with individual
performance.

LZ1



Exhibit C (continued)
Police Studies Non-Police Studies
® Indication that the use of computers is
not related to adopting innovations.
16. Skill Structure, Professionalism 16. Skill Structure, Professionalism

a. Skill Structure

Preliminary evidence that technical
skills are most important at the entry
level, human skills become important
later in the police career, and finally
conceptual skills are required at the
executive level.

b. Organizational Professionalism

Sociceconomic status of citizens and
economic autonomy is not related to
professionalism of the police chief.

Finding (based on qualitative analysis)
that greater centralization of government
services produces more professionalism in
police services.

Finding that professionalism was
correlated positively with organizational
effectiveness (crime rates and
apprehension rate); but was not related
to organizational change.

a. Skill Structure

Indication that variability in tasks is
positively related to skill structure.

b Organizational Professionalism

Finding that professionalization and
bureaucratization are inversely related.

Suggestion that universities with high
prestige have more interaction with their
environment.

8¢1



Exhibit C (continued)

Police Studies

Non-Police Studies

Q

Indication that organizational
professionalism is not related to the use
of civilians and is negatively correlated
with formalization and discretion.

No relationship was discovered between
material incentives and professionalism.

A gqualitative study of organizational
professionalism stated that
professionalism fosters objective
standards in decision-making and it
promotes self-evaluation and self-
control.

Two studies reported that organizational
professionalism was negatively related to
public support, while a third study
indicated a positive relationship.

Individual Professionalism

Several studies which assessed individual
professionalism used Hall's (1968) and
Snizek's (1972) professionalism scale.
Miller and Fry (1976) validated this
scale and found it applicable to police.

c. Individual Professionalism

Finding that the more variable the
individual's tasks were, the higher their
professionalism (i.e., amount of training
and education).
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Exhibit C (continued)

Police Studies

Non-Police Studies

17. Internal Stratification:

Indication that police officers who
scored high on the Hall and Snizek scale
tended to be less cynical than their
colleagues. Such a scale also indicates
that the socialization process
{seniority) negatively affects individual
professionalism. It also appears that
increased education is not related to an
officer endorsing a professional model.

Other studies which did not use a
professionalism scale found:

- "professionally striving" officers
appear to use discretion more often.

- That professionalism had no effect on
officer satisfaction, but was
positively correlated with individual
performance.

Sex

Indication that civil service systems
exhibiting regulatory roles have a
positive impact on increased employment
of females in policing.

17. Internal Stratification:

Individual professionalism appears to be
positively related to employee
commitment, departmental specialization,
organizational effectiveness
{productivity), and environmental
relations (boundary spanning).

No relationship was found between
professionalism and employee coordination
and control (i.e., leadership
effectiveness).

The literature indicates that group
cohesion has a positive relationhip to
professional orientation to the job, but
that tenure (commitment) has no
relationship.

Sex

Indication that sexual stratification
(i.e., greater number of females) is
negatively related to commitment to the
organization.
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Exhibit C (continued)

Police Studies

Non-~Police Studies

18. Internal Stratification:

Sexual stratification appears to have a
positive impact on individual
performance.

Indication that police departments with a
higher proportion of female detectives
have a higher clearance rate. Other
findings indicate that the total
proportion of females in the department
has no effect on organizational
effectiveness.

Race

Finding that racial stratification has a
negative impact on group cohesion.

Indication that black officers have a
more positive perception of hostility
from the community than white officers
do. Further, black officers tend to have
less formal legalistic attitudes (i.e.,
enforcement of legal sanctions) toward
law enforcement.

18.

Internal Stratification:

One study found that there is a greater
concentration of men in occupations with
greater advancement opportunities.

Race

The literature reviewed is silent on this
variable.
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Exhibit C (continued)

Police Studies

Non~-Police Studies

Racial stratification (i.e., employment

of black officers) appears to correlate

positively with education, monetary and

normative incentives, and organizational
effectiveness.

One study indicated no relationship
between racial stratification and
cynicism, while another study found a
positive relationship.

Finding that existing police selection
procedures do not adequately encourage
assimilation of minorities into police
organizations.

Indication that black police officers
progress through the detective division
at a faster rate than white officers, but
white officers are promoted to the ranks
of sergeant and lieutenant at a faster
rate than black officers.

Studies which examined the effects racial
stratification have on individual
performance revealed discrepancies in the
findings. One study found no
relationship, while two other studies
revealed that black officers received
more complaints and had more disciplinary

AN



Exhibit C (continued)

Police Studies

Non-Police Studies

charges than white officers. Black and
white officers did not differ on the
number of civilian complaints, criminal
charges, or allegations of harassment.
The final study found a positive
relationship between racial
stratification and individual performance
(less disciplinary actions).

19. 1Internal Stratification: Seniority

a. Number of Years of Service

There appears to be some discrepancy
concerning the relationship between
seniority and individual per formance.

One study reported a negative
relationship, a second study indicated no
relationship, and a third study found a
positive correlation between seniority
and individual performance.

Authoritarian attitudes do not appear to
increase or decrease with years on the
force for state police, but increase for
municipal officers.

19. 1Internal Stratification: Seniority

a. Number of Years of Service

Length of service appears to be
positively related to commitment to the
organization and to the effect of
material incentives on performance, and
negatively related to satisfaction.

£el



Exhibit C (continued)

Police Studies

Non-Police Studies

b. Socialization:

Finding that seniority was correlated
positively with officers' satisfaction
with disciplinary procedures and
formalization.

It appears that as experience in police
work increases self-disclosure, group
cohesion, and satisfaction decreases.
Additionally, officers appear to have
less formal/legalistic attitudes towards
law enforcement.

Indication that seniority is positively
related to the use of discretion.

Selection to Assimilation

Into the Department

Several studies have been conducted which
examine the effect socialization has on
cynicism. Three studies reported that
cynicism decreased over time. Two
studies indicated that during the first
years of police work cynicism gradually
increases, peaks at mid-career, and then
decreases and levels off. Another study
found that recruits entered the
department highly motivated and
committed, but this decreases over time,.

b.

Socialization:

Selection to Assimilation

Into the Organization

The literature reviewed is silent on this
variance.

el



Exhibit C (continued)

Police Studies

Non-Police Studies

20. Internal Stratification:

Indication that socialization of police
negatively affects professionalism and
employee coordination and control.
Another study found no relationship
between seniority and employee
coordination and control (i.e., officer
perceptions of supervisors and
discipline).

Several articles examined the
relationship between the number of years
of service and individual performance.
These studies presented discrepancies in
the results presented (i.e., a negative
relationship, a positive relationship,
and a third study which reported no
relationship between seniority and
individual per formance).

Education

Finding that increased education is
positively correlated with individual

per formance (performance was measured by
the number of injuries, accidents,
departmental performance evaluations,
disciplinary action, etc.). It should be
noted that one study in nine reported a
negative relationship between education
and individual per formance.

20. Internal Stratification:

@

Education

Indication that education is related to
employee adaptation
{personality/attitudes).

The literature suggests that length of
education has a positive influence on
group cohesion in the organizational
unit, and on the individual's
professional orientation to the job. The
type of educational training received has
no relationship to group cohesion and
professional orientation.

ST |



Exhibit C (continued)

Police Studies

Non-Police Studies

One study found a difference in the
personality of trained recruits with a
college education and those without such
an education. Another study found that a
higher educational level was positively
associated with officers being more open
and less dogmatic. Further, it appears
that officers with more education tend to
have less formal/legalistic attitudes
toward law enforcement.

Strong indication that education is not
related to job satisfaction. One study
did find that more highly educated
officers tend to show more job
satisfaction than less educated officers.

Three studies found that there was no
relationship between education and
cynicism. Another study indicated that
more highly educated officers tend to be
more cynical than less educated officers.

Indication that education is correlated
positively with advancement (i.e., the
officer's promotional rank score) and
negatively with recruitment for lateral
entry above the rank of patrolman.
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Exhibit C (continued)

Police Studies Non~Police Studies

The literature suggests that higher
education is not associated with
professionalism or the use of discretion.

It appears that education is not related
to employee reactions to the use of
either monetary (salary) or normative
incentives.

The size of the department does not
appear to be related to educational
attainment.

One study reported that black officers
tended to be more highly educated than
white officers.

Seniority appears to be negatively
correlated with education.

L1
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Inferential Findings

The second phase of analysis consisted of an examination of the
sampled literature for this conceptual cluster to produce a knowledge base
regarding internal structural differentiation within police organizations.
The following pages contain the findings concerning the knowledge base
strengths and corresponding weaknesses. This knowledge is based on police and
general management research studies which were found to be methodologicaly
sound and produced findings that could be transferred from one organization
setting to another. An assessment is made as to the state of the art and key
propositions are posited for further consideration.

A review of the literature pertaining to internal structural
differentiation revealed four knowledge base components. These are:

1. Functional and Departmental Specialization in Police
Organizations.

2. Technological Complexity and its Implication for
Police Organization and Management.

3. An Examination of Professionalism in Police
Organizations.

4. Stratification of the Work Force in Police
Organizations.

Functional and Departmental Specialization in Police Organizations

An important managerial function is determining the necessary amount
of specialization among workers and units in the organization. Specialization
is concerned with both division of 1labor in specific occupational work
activities (i.e., functional specialization) and the distribution of work
among  major sub-units within the organization (i.e., departmental
specialization). Using these two variables, organizational theorists and
social scientists alike have measured structural characteristics of
organizations.

The literature reviewed on this topic has strong implications for the
police executive who, faced with continuing increase in crime, is wrestling
with the possible alternative of adopting greater specialization to focus
police resources specifically on crime. There is considerable debate on this
issue in the law enforcement community.
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According to the National Advisory Commission on Criminal Justice
Standards and Goals (1973), greater operational specialization 1is one
alternative in dealing with the problem of increased criminal activity. The
Commission warns that, "when the chief executive of the police agency believes
criminal activity within the community requires specialized deployment of
police resources, he should clearly identify the problem and assess the impact
of specialization on the agency" (1973:207).

Further, there are times when specialization of police service has
advantages over dgeneralization. Eastman and Eastman (1969) have offered
several reasons why law enforcement agencies may choose to become more
specialized. They state specialization has the potential for:

1. A more precise placing of responsibility.
2. More intensive training.

3. A concentration of experience to develop and maintain
skills.

4. Development of a high level of esprit de corps in
specialized units.

5. General public or special interest support.

Despite the potential advantages of specialization, however, several
studies (Elliot, O'Conner, and 8Sardino, 1970; Schwartz and Clarren, 1977;
Elliot, 1978; and Wilson and Boland, 1978) take issue with this position,
noting that specialization does not improve organizational effectiveness
(e.g., arrest/clearance rate). Elliot, O'Conner, and Sardino (1970) and
Elliot (1978) evaluated the use of crime control teams in Syracuse, New York,
as an alternative method of combating crime. In both studies they found the
team approach to be a more effective method of increasing clearance rates than
conventional police operation procedures, generally accentuating
specialization of tasks. Similarly, Schwartz and Clarren (1977) found that
greater generalization in police tasks was associated with increased
effectiveness in Cincinnati, Ohio. Wilson and Boland (1978), moreover, show
that police agencies that deploy a greater proportion of officers in patrol-
related units (non~-specialized) may increase effectiveness.

The police literature also provides limited preliminary empirical
evidence as to the effect both departmental and functional specialization have
on officer performance, officer level of satisfaction with their job, and
public support of policing. Cohen (1978:50), in his study of commanding
officers in the New York City Police Department, found that the length of time
an officer spent in different specialized assignments (i.e., operations,
‘staff, plainclothes division, and detective investigation) did not appear to
improve his/her future performance as a commander. BAn experimental study of
team policing in Cincinnati suggested that a decrease in functional
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specialization following the "generalist"” model of policing was not related to
increased satisfaction of the officers or public support, although the
generalist concept was not fully implemented under team policing (Schwartz and
Clarren, 1977).

Greater specialization as effected by increased integration of
civilians into policing has frequently been encouraged as a means of
differentiating work tasks (President's Commission on Law Enforcement, and the
Administration of Justice, 1967; Eastman and Eastman, 1969; National Advisory
Commission on Criminal Justice Standards and Goals, 1973). Proponents
supporting the movement toward civilianization argue that bringing civilians
into police administrative and management positions will make police agencies
more responsive and thus improve the organizational capacities of these
agencies. Further, they suggest that civilians will free up sworn officers to
concentrate on crime prevention and detection (Greisinger, Slovak, and Molkup,
1979:107-108).

Odoni (1977:137) found that the hiring of civilians to perform
primarily clerical tasks has been used as a relatively inexpensive means of
increasing the availability of sworn personnel for patrol duties. He points
out that this savings many times 1is counteracted by the +trend toward
appointing more supervisory personnel.

Pursley (1976) hypothesized that "non-traditionalist" police
administrators would employ a higher ©percentage of «civilians than
"traditionalist” police executives. However, the data did not support this
and indicated that "traditionalist" police executives hired slightly more
civilian employees than the "non-traditionalist" executives. Tien and Larson
(1978) found that the sworn police officers feared encroachment when civilians
were used as paraprofessionals to respond to calls for service. The civilians
were also dissatisfied with their pay and lack of job security. Another study
which examined the issue of civilianization and more specifically the impact
civil service systems have on police administrators, found that where civil
service systems took on a policy-making role, the proportion of civilian
paraprofessionals in the agency was higher. When civil service commissions
exhibit a regqgulatory role, the proportion of civilians is lower (Greisinger,
Slovak, and Molkup; 1979:108).

While considerable attention has been given to the use of civilians in
police agencies, this topic is not addressed in the general management
literature. Degpite this void a substantial amount of knowledge can be
gleaned from the non-police literature.

Many of the studies reviewed provide a clear understanding of the
effect that organizational size has on the degree of specialization. Research
results indicate that larger organizations tend to have more differentiated
work activities, as well as increased numbers of work groups, divisions,
departments, and other organized subunits (Meyer, 1968; Pugh, Hickson,
Hinings, and Turner, 1969; Blau and Schoenherr, 1971; Child, 1973b;
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Heydebrand, 1973; Comstock and Scott, 1977; and, Beyer and Trice, 1979).
Moreover, Heydebrand (1973:168) suggested that functional specialization
varies directly with size up to a certain organizational size. When this
point is reached, functional specialization levels off.

Beyer and Trice (1979%) go one steg further and differentiate between
routine and non-routine organizations;zn/ Their findings can best be
illustrated by the following diagram (Figure 9):

Figure 9
RELATIONSHIPS BETWEEN ORGANIZATIONAL SIZE AND

FUNCTIONAL SPECIALIZATION IN ROUTINE AND
NON-ROUTINE ORGANIZATIONS

In Routine Organizations:

‘ Departmental
+/'L Specialization
Organizational 'f. Functional
Size Specialization
+ . .
Hierarchical
Levels

In Non-Routine Organizations:

Size Specialization

Hierarchical
Levels

Departmental
0 Specialization
Organizational + Functional -
N

Meyer (1968) also examined the relationships between organizational
size and division of labor and found that when size was held constant,
functional specialization was inversely related to vertical differentiation.
This suggests that division of labor will be less pronounced to organizations
with hierarchical structures.

gg/The authors classified organizations by the routineness of tasks
performed.
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Further examination of the effect structural differentiation has on
internal coordination and control mechanisms of the organization reveals that
division of labor has a strong positive effect on the relative size of the
total administrative/management complement (Rushing, 1967). This conclusion
was substantiated by Blau and Schoenherr (1971) who found that more
differentiated organizations were more likely to use administrative staff to
handle specialized problems.

What implications do these results have for law enforcement? It would
appear that larger police departments would have more specialized work
units. Yet the police literature sampled and reviewed, with one exception

{(Browne, 1974), has not examined the relationship between size and degree of
specialization. In the study by Browne (1974) police chiefs were asked how
they would use additional funds if they were made available. Police

executives from larger departments reported they would acquire more
specialized personnel and technical equipment, while police executives in
smaller departments reported they would place more officers on the street and
prrchase standard equipment. Certain implications can be derived from the
literature reviewed on functional and departmental specialization:

® There 1is continuing debate among law enforcement
officials concerning the advantages of increased or
decreased specialization of police services.
Disadvantages of increased specialization are thought to
be: (a) an involvement by an office in his/her new duty
and a neglecting of other responsibilities; (b) a
resentment on the part of officers to carry out other
responsibilities considered to be outside the realm of
his/her specialized expertise; and {(c) a tendency on the
part of patrol officers to rely on specialists to
perform certain tasks not considered part of his/her
specialized responsibilities, Those who advocate
specialization suggest it allows for a more precise
placing of responsibility, more intensive training, and
as a result the development of valuable skills and
knowledge. The merits of these positions, however,
cannot be substantiated by this present study and form
an important topic for further research.

® The use of civilians within police departments remains a
controversial issue. The literature suggests that
management is often motivated by a desire to use a less
expensive labor force for <clerical tasks which will
thereby allow more sworn officers to be on the streets
combating crime (Feuille and Juris, 1976). Others,
however, point out that this savings is often negated by
a tendency to promote officers to supervisory
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positions. Many officers and police unions have
resisted increased civilianization because they fear
civilian employees will begin replacing their jobs. It
appears to be difficult to assess the benefits of
civilianization from the literature reviewed.
Additional studies must be conducted examining police
departments which rely on civilian employees to perform
tasks otherwise performed by sworn officers. This
research should determine the effect, if any, this use
of civilians has on organizational effectiveness.

® Organizational size appears to be related to the degree
of specialization in the general management
literature. Additional research should be conducted to
examine this relationship in police organizations.

Technological Complexity and its Implication for Police
Organization and Management

This project has only identified one study on technological complexity
in the police management field. Therefore, any knowledge on this topical area
must be gained from the general management literature. This literature, on
the other hand, offers knowledge which can be generalized and transferred to
law enforcement.

Several organizational theorists (Thompson and Bates, 1957; Udy, 1961;
Inkson, Pugh, and Hickson, 1968, 1970; Pugh, Hickson, Hinings, and Turner,
1969; ¢Child 1973a, 1973b; and Comstock and Scott, 1977) have attempted to
examine the relationship between organizational structure and the context in
which it functions. Thompson and Bates (1957) pointed out that technological
development 1is accompanied by a corresponding increase to the complexity of
the social organization. Child (1973a:168) noted that there has been a
continuing debate as to what the major influence on organizational structure
is. He states that some individuals (Weber as enumerated in Garth and Mills,
1958), and Pugh, Hickson, Hinings, and Turner, 1969) have argued that the size
of the organization is the single greatest determinant of structure, while
others (Woodward, 1965; Thompson, 1967; and Aldrich, 1972) contend that task
and technology are more salient influences on organizational structure. Hall
(1972:139) states that size must be examined in conjunction with technology
and environmental factors when examining organizational structure.

Based on his own work and that of others, Child (1973b) proposed a
mode 1 organizational structure which incorporates many of these
interorganizational determinants, as well as intraorganizational influences.,
This model is depicted in Figure 10. It should be pointed out that this model



Figure 10

THE RELATIONSHIP OF ORGANIZATIONAL CONTEXT TO a/
ORGANIZATIONAL COMPLEXITY AND BUREAUCRATIC CONTROL—

CONTEXT COMPLEXITY BUREAUCRATIC CONTROL

+
> Decentralization

A

+ + |
Size of organization P> | Specialization of roles v
. +
Integretation and automation———J Formalization:
of technology Specialization of Standardization
functions of procedures

- +
Number of operating sites————)» ———

" | Level of specialist Documentation

% qualifications

ENVIRONMENTAL +
CONTEXT
Degree of contact
across organizational
boundaries Size of owning
group

Q/This figure was taken from Child's (1973b:184) study of 82 business organizations.
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analyzes the influence of numerous variables other than technology on
structure. The general management literature, however, does not reveal a
consensus as to the ultimate effect of technology. Therefore, there is a need
to consider influences of technology in conjunction with other variables,

His works strongly suggest that technological complexity is positively
related to increased functional and departmental specialization within
organizations, and that size is also a predictor of such specialization. This
finding was further supported by Inkson, Pugh and Hickson (1968, 1970) and

Pugh, Hickson, Hinings, and Turner (1969). In addition, Pugh, Hickson,
Hinings, and Turner (1969) found that technology was an indicator of the
extent of decentralization in the decision-making process. Furthermore,

managers in organizations with a high degree of technology tend to see
themselves as having less authority (Inkson, Pugh, and Hickson, 1968:11).
These researchers attempt to explain this by stating that, 1if the
organizational environment is "placid" and stable, there may be less reason to
delegate authority in order to ensure "a rapid response to changing
circumstances." Complex organizations, however, tend to produce less stable
conditions for such managers.

The reviewed 1literature indicates that technological complexity 1is
positively related to increased internal structural differentiation, at least
in terms of specialization. What organizational and administrative
implications do these findings have for the police executive who is
comtemplating the acquisition of new and advanced equipment such as computers
to automate record-keeping and dispatching functions as well as interagency
communication capabilities? The introduction of greater technology in
policing may lead to increased functional and departmental specialization,
with a concurrent decrease in hierarchical structural levels. Further, this
change may result in decreased authority for managers and a greater

structuring of work efforts in sub-units. Also there will be decreased
hierarchical authority because of the need to employ supervisors to manage
work efforts in differentiated units. The ultimate effect on such increases

in technology, of course, can only be confirmed through empirical research,
but it is conceivable that some of the observations in general management and
social science disciplines may be applicable.

The police executive must also examine the effect advanced technology
has on individual officers. Billings, Klimoski, and Breaugh (1977) attempted
to examine the effects that massive changes in technology had on certain job
characteristics in a hospital dietary department. The authors found that
increased technology resulted in a decline in task variability while task
interdependence increased. There was a subsequent decline in individuals'
perception of their job's importance. This feeling may have been due to the
fact that many of their duties were replaced by automation. Despite these
changes, there were no changes in overall individual performance or in
employees’ relationships with co-workers and/or supervisors. The study
conducted by Billings, Klimoski, and Breaugh (1977) would suggest that police
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administrators give careful consideration to the impact of increased tech-
nology on employees' morale and perceptions of the worthiness of their jobs.

In another study, Blau and McKinley (1979) hypothesized that the use
of computers was positively related to innovation among architecture firms.
Research results, however, indicated that the use of computers was not
significantly associated with increased levels of innovation.

In summary, the general management literature provides law enforcement
officials a knowledge base concerning the effects of increased or decreased
technological development, Several propositions can be posited which have
relevence for police organizations, as well as other organizations and
industries.

1. As an organization becomes more technologically complex,
it becomes more specialized.

2. Higher technology is associated with a decentralization
of decision-making to specialized, differentiated work
units or positions.

3. A change in technology may result in a decline in
individuals' perceptions of their job's importance.

Notwithstanding the knowledge which has been gained, Comstock and
Scott (1977) warn that there still is confusion and discrepency about the way
technology is defined and measured. These authors state that some theorists
conceptualize technology as the nature of the materials used, while others
focus on operations employed. Others consider the knowledge required in the
work process, while still others concentrate on different phases of the work
process (1977:118).

These variations in definition of technology may ultimately affect the
results of research and hence the knowledge to be generated from such
research., It is important, therefore, to consider these variations in future
research efforts.

An Examination of Professionalism in Police Organizations

A somewhat different aspect of internal structural differentiation is
the scope of individual and/or organizational professionalism. This section
examines the differences in the way professionalism is conceptualized in both
the general management and police field, the relationships, if any, that exist
between professionalization and other key organizational and environmental
variables, and finally the implications which can be drawn from reviewed
research.

It can be said that the study of professionals in organizations begins
with the contradictions which appear between bureaucracy and
professionalsim. A bureaucratic organization, as defined in the classic works
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of Max Weber (Gerth and Mills, 1958) is a hierarchically structured
organization wherein work is rationalized and performed according to
procedural specifications. Authority is delegated from the top downward,
clearly delingating those activities for which the subordinate is
responsible;ég A professional organization has been defined in the general
menagement literature as a "general type of work organization that is designed
to achieve complex goals and is one in which professionals specify the goal

and task structures, direct and carry out productive activities on the basis

of special knowledge, and control the necessary resources." (Heydebrand and
Noell, 1973:296). Professional organizations exhibit a score of Kkey
attributes including: expertise in a body of specialized knowledge;

discretion and autonomy; professional standards of workmanship and ethical
conduct; and an orientation toward service (Merton, 1957; Vollmer and Mills,
1966; Blau, 1968). 1In theory, then, there is an obvious potential for discord
when some or all of these factors come into conflict with the discipline
required by bureaucratic authority.

What knowledge can be derived from empirical research concerning this
situation? The professional/organizational conflict, while variable in the
degree to which it is felt by any given individual is, nevertheless, a real
one. This was found to be true in several studies which have concluded that
professionalization and bureaucratization are inversley related (Stinchcombe,
1959; Blau, 1968; Hall, 1968; and Heydebrand and Noell, 1973).

Hall (1968) distinguished between structural characteristics of the

organization (e.g., formal education and entrance requirements) and
attitudinal aspects (e.g., reference qroup orientation, sgervice ideal, and
self-regulation). He found that structural and attitudinal aspects of

professionalism do not necessarily vary together, although highly professional
organizations tend to have both aspects present. The strength of professional
attitudes seems to be based on the socialization process which takes place
during initial training and in the work itself. Hall's study revealed that
highly professionalized groups are found 1in settings which are less
bureaucratic (1968:504). His research suggests that more professional groups
do not need the same kind of control as less professional groups in dealing
with problems of decision-making. 1Indeed, he hypothesizes that the presence
of more bureaucratic systems for the less professional groups may deter
further professionalism.

Research has shown that there is variation in levels of commitment to
the profession as opposed to the organization among different workers.
Certain types of workers, among them university professors (Lewis, 1967),

é9—-/?”1‘}1&‘ subject of bureaucratic control and coordination is examined in
greater depth in Chapter V, "Organizational Coordination and Control."
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scientists and engineers (Sheldon, 1971; Miller and Wagner, 1971), and junior
college teachers (Thornton, 1970) appear to be more committed to the
profession than to the organization. This is not to say that professionals
enployed in professional organizations, as opposed to classic business or
educational bureaucracies, are able to avoid this conflict of loyalty. To the
contrary, there may be Jjust as much "bureaucracy" in the professional
organization as in the large school or corporation (Hall, 1967). This
situation, in turn, leads to varying degrees of perceived autonomy by the
professional (Engel, 1970). Nevertheless, Heydebrand and Noell (1973) find
that in organizations where the bureaucratic~hierarchical structure was
staffed by the same professionals, who also constituted the "production
component” of the organization, there was less conflict.

The factors propelling one professional to identify predominantly with
the profession as opposed to the organization are many. Certainly the
structure of the immediate work setting is one. Professional departments or
divisions in larger bureaucracies can organize themselves differently; some
can be as internally bureaucratic as the larger organization, while others can
emphasize peer-group collegiality wherein the department head serves as a
"first among equals." When this latter situation occurs, the professional
employee tends to identify more with the organization than with the profession
(Hill and French, 1967), and may well feel the professional/organizational
conflict less intensely, if at all (Thornton, 1970). Another reason why
professionals tend to identify with their profession rather than with the
organization appears to be related to the degree of their involvement with the
organization and their immediate co-workers.

Professional employees who interact socially with their organizational
colleagues tend to identify more with the organization (Sheldon, 1971) than do
those who avoid office sociability. Yet another factor is "investment," the
length of time already committed to the organization by an employee. At the
bivariate level of analysis, the research results are mixed; some have found a
high 1level of investment associated with a high level of organizational
commitment (Sheldon, 1971) while others have found the two essentially
unrelated (Miller and Wager, 1971). Controlling for professional commitment
helps to resolve the dilemma; that is, high investments are more strongly
related than are high levels of social involvement to organizational
commitments.

What impact does the commitment choice of the professional in the
bureaucracy have on his/her performance, satisfaction, and/or productivity?
The research results seem consistent on these questions. Those who have
chosen the organization as the main focus of their commitments are viewed as
more promotable by their supervisors (McKelvey, 1969) and are less likely to
leave the organization even for a more prestigious Jjob elsewhere
(Lewis, 1967). Those with the best of both worlds--who have made the
commitment to the organization and who work in peer-~groups, collegially-
organized offices--tend to feel higher levels of satisfaction with their jobs
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(Hill and French, 1967; Aram, Morgan, and Esbeck, 1971). An increase in job
satisfaction may be due, in part, to the positive relationship which was found
between task variability and professionalism (Alderfer, 1967; Hage and Aiken,
1969; and Comstock and Scott, 1977).

Employees who were committed to both their organization and profession
appeared to have more contact with other organizations in their environment
(BRaty, Evan, and Rothermel, 1973; Child, 1973b). However, those same
employees are not necessarily more effective in their 7job performance than
anyone else in the organization (Aram, Morgan, and Esbeck, 1971); in fact,
they may even be less productive than their more professionally-oriented
colleagues (Hill and French, 1967).

These results may be summarized in the form of a causal model as
depicted in Figure 11 below:

Figure 11

RELATIONSHIPS OF ORGANIZATIONAL
COMMITMENT TO MANAGERIAL/ADMINISTRATIVE FACTORS

Stratification
of the Job Satisfaction
Immediate Work
Setting + +
! Commitment
Social Involvements |4 to the - Likelihood
with —- Organization E— of
Co-workers (as opposed to the 0 Departure
profession)
+
Investments Productivity
in the and
Organization Performance

In narrative form, the empirical research suggests that:

e Commitment to the organization and to the profession is
more or less mutually exclusive.

° Commitments to the organization take precedence when the
immediate work setting for the professional is
relatively collegial in structure and sociable in

climate.
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@ Commitments to the organization take precedence when,
controlling for professional orientations, the employees
are relative newcomers to or relative veterans of the
organization.

® Commitments to the organization result in higher 1levels
of Jjob satisfaction and lower likelihoods of departure
for alternative Jjobs.

@ Commitment to the organization is, at best, unrelated to
performance, and may actually hinder it.

In summary, the general management literature has shed considerable
light on the nature of individual and organizational professionalism.
Professionalization of the 1labor force has increased markedly over the
years. Hall (1968:490) accurately noted that occupational groups which have
held the status of "marginal professional" are intensifying their efforts to
be acknowledged as full~fledged professionals.

What effect has this movement toward professionalization had on law
enforcement? The police professional model is largely the result of the work
of August Vollmer, Bruce Smith, and O. W. Wilson. The model, according to
Goldstein (1977:2) is based on a commitment made in the early history of
policing to organize police agencies along military lines and, further, to
insulate police administrators from the influence of partisan politics. The
police professional model, somewhat different than the non-police model,
places primary emphasis on efficiency as its ultimate goal. This is to be
achieved by centralized control, distinct lines of organization, better use of
police personnel, improved training and education, and increased use of
technology and equipment (Goldstein, 1977:2). Under Vollmer's concept of
police professionalism, a new breed of police administrator who possessed a
high level of managerial skills emerged in the 1930's. These administrators
created the professional model which has been upheld until recently as the
solution to the problems of police (Goldstein, 1977:228).

Several studies have been conducted which examined the effect of
professionalization on the officer, as well as the police department.
Realizing public support is vital for effective law enforcement, Cooper (1974)
found police officers have become increasingly concerned with their

occupational status and public image. Cooper believes that officers are
responding to this concern by attempting to become more professional (e.g.,
continuing education and training, establishing minimum standards, etc.). 1In

addition, Cooper found that police administrators were still moving in the
direction of greater efficiency and productivity as evidenced by their
tendency to adopt certain managerial techniques and models from business and
industrv (1974:28). Thus, it can be seen that while the "professional model"
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has been defined somewhat differently in the police and non-police literature,
there still exist underlying conflicts between movements toward individual
professionalism and the efforts to retain bureaucratic structures. Ashburn
{1973) pointed out that while police officers are asked to act in a
professional manner, their autonomy as a profession 1is challenged by
bureaucratic review and change.

Much of the police literature does not provide a clear definition and
measurement of professionalism. Rather, several researchers have tried to
define elements of professionalism in organizations. Academiciang in police
science have attempted to operationalize and measure police professionalism.
In doing so0, several have failed to use well-defined empirical methods
(Wilson, 1968; Carlson, Thayer, and Germann, 1971; Pursley, 1974, 1976;
Reppetto, 1975) and instead have equated non-traditional, innovative, and/or
legalistic departments with professionalism. This may possibly be a faulty
assumption. Professionalism was found to be positively related to increased
arrest rates (Wilson, 1968; Reppetto, 1975) but not related to organization
change (Pursley, 1974). The results may be questioned in 1light of the
operational definition of professionalism.

Other researchers (Miller and Fry, 1976a, 1976b; Lotz and Regoli,
1977; Poole and Regoli, 1979) have endeavored to empirically measure the level
of professionalism in the police occupation. Miller and Fry (1976b) wvalidated
a five-dimensional scale of professionalism developed by Hall (1968) and
subsequently revised by Snizek (1972). They found the following five
dimensions of professionalism to be applicable for police:

1. Identification with a professional reference group.
2. Public service orientation.

3. Autonomy.

4. Belief in self-regulation.

5. Sense of calling to the field.

Lotz and Regoli's (1877) study of 324 police officers showed that
those officers who scored high on the Hall-Snizek scale tended to be less
cynical than their colleagues. Using the same scale, Miller and Fry's (1976a)
study indicated that increased education was not related to an officer
endorsing a professional model and the Poole and Regoli (1979) study indicated
that the socialization process appears to affect negatively individual
professionalism,.

In conclusion, it appears, based on the literature reviewed for this
study, that many individuals have become disillusioned with the original
conception of police professionalism (Goldstein, 1977). This may be partially
due to ever—increasing crime rates and the fact the model may be contributing
to an impersonal kind of policing. As a result, citizens' evaluation of the
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police have been low (Chackerian and Barrett, 1973; Chackerian, 1976).
Despite these problems, the literature suggests the following:

° There is a difference in the way the "professional model”
is operationalized in the general management and police
disciplines. The former is concerned with developing
expertise in a body of knowledge, discretion and
autonomy, professional standards, and ethical conduct.
The latter, police professionalism, relates more to a
managerial model which emphasizes centralized control and
clear-cut lines of organizational authority and
responsibility.

@ A highly bureaucratic orientation to coordinating and
controlling employees may be problematic for individuals
in the organization who consider themselves to be
professionals.

® Police departments which adopt a professional identity
based on centralized control and clear-cut lines of
authority tend to have higher arrest and clearance rates
than those which are more traditional.

Stratification of the Work Force in Police Organizations

The final area of knowledge regarding internal structural differention
within police agencies focuses on stratification according to individual
characteristics. Contrary to previous knowledge areas, this is the first area
where virtually all available knowledge for this project comes from the police
management literature. This may be due, in part, to the increasing interest
police administrators have placed on the role of women in police work, racial
composition of police departments in light of increased racial tension in the
community, and higher education. Interestingly, based on the studies reviewed
in the general social science area, organizational theorists did not conduct
extensive empirical research on the impact of women and minorities in the
organization.

The pages which follow are separated into four subsections for each of
the stratification wvariables: sex, race, seniority, and education. A
discussion of major findings and propositions follows these subsections.

Sexual Stratification. Very few studies were identified and reviewed
analyzing the role of women in policing, although certain studies such as the
research by Elmer (1978) begin to offer some explanation for female incentives
in joining the police force. She found the two primary reasons to be salary
and the opportunity to help others. Male officers tended to place more
emphasis on job security than female officers did.
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A study comparing leadership strength of women police executives with
males was conducted by Price (1974). She found that the sampled women police
executives as a gqroup displayed more strength in leadership-associated
personality traits than male executives as a group. Limitations to this
study, as noted by the author, were the small number of police agencies
sampled and the small number (N=26) of women executives within these
departments, This is a fairly common problem in the literature on sexual
stratification and probably one reason why there is so little research on the
topic.

In a study examining the impact civil service systems have on police
administration, Greisinger, Slovak, and Molkup (1979) found that police
departments with a higher proportion of female detectives had higher clearance
rates of Part I offenses, although the proportion of the total number of women
in the department had no effect on clearance rates. They also found that
civil service commissions exhibiting a regulatory role by inhibiting the
inclusion of females and minorities in sworn positions indirectly constrain
police effectiveness and efficiency (1979:132).

The sampled non-police literature offers 1little insight into the
effects that sexual stratification has on the organization. One sampled study
attempted to see if sex had any effect on the employees' commitment to the
organization in Japan (Marsh and Mannari, 1977). They found that women were
more likely than men to leave the organization. The reason most women gave
for leaving was marriage or childbirth. Smith (1979), however, found that sex
had almost no relation to turnover. She did find a greater concentration of
men, rather than women, in occupations with greater advancement opportunities.

There is very little in the form of knowledge base strengths which can
be deduced from these studies. Certainly there is a need for additional
research in policing to explain further the effects of hiring women. Many
departments have been compelled to hire greater proportions of females due to

affirmative action programs. This increase in the number of female officers
will accommodate additional research as larger samples of women will be
present in police organizations. At the current time, as based on the

literature reviewed for this study, however, there is a void in the literature
concerning the role of women in policing.

Racial Stratification. The knowledge to be derived on this topic is

drawn solely from the police management literature. The general social
science literature reviewed for this study did not examine the effects of
racial stratification on the organization. 1In the police field, the racial

composition of the police department has become an increasingly important
issue in cities nationwide. There appears to be two general viewpoints on
this topic. There are those who feel that minorities need to be hired in
police departments in proportion to the number of minorities in the
community. Proponents of this viewpoint believe this will enhance police
community relations, thereby increasing police effectiveness. Those opposed
to this philosophy advocate professionalism as the way to resolve any police-
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community relations problems. They feel that a "good policeman" is good
regardless of race, color, or creed (Kelly and West, 1973).

Some of the available information on racial stratification relates to
the role of the black police officer as compared to the white officer. Other
studies have attempted to focus on the effects racial stratification has on
performance, advancement, and employee adaptation. Bannon and Wilt (1973)
conducted a study which examined the role of the black police officer in
Detroit, Michigan, and found that black police officers felt they would
develop a greater rapport with black citizens because they better understood
the community. Unlike the findings of Alex (1969), Bannon and Wilt did not
find that black officers expressed a loss of identity with other blacks as a
result of their jobs.

Black and white police officers were found to have differences in
their value system (Teahan, 1975). In a study conducted by Rokeach, Miller,
and Snyder (1971) and Teahan (1975), differences were found in terms of
perceived equality. White officers did not feel that black-white problems
were as important as the black officers did. Over an 18-month period, white
officers ceased to feel police-community relations were important and believed
more than ever that separate police associations and more segregated duty
might be the best course of action (Teahan, 1975:53). The black officers
sampled also tended to feel the same way and further believed that white
officers were receiving preferential treatment. Importantly, the author notes
that the findings of this study are not generalizable beyond the city for
which the study was conducted. Only 20 per cent of the officers sampled for
this study were black and, therefore, the results should be treated with
caution.

Despite these methodological problems, it appears from the literature
that racial stratification could cause a lack of cooperation and feelings of
animosity among police officers. Such a situation could influence not only
how officers might handle calls for service in the community, but also how
they would respond to an emergency in which another officer's 1life is
threatened.

Blacks tend to become police officers for different reasons than
whites do. Kelly and West (1973) found that black officers displayed more of
"police" or social service orientation (i.e., desires to be involved in the
community, chance to work with people, challenging and exciting work) while
white officers had more of a "civil service" orientation (e.g., emphasis on
job security, good salary, and benefits). Another study condcted by Hunt and
Cohen (1970) found similar results. These authors interviewed white, black,
and Puerto Rican youth who were applying to become police officers for the New
York City Police Department. Results indicated that black and Puerto Rican
youth stated they wanted to become officers because of the service aspects the
jobs offered rather than any financial rewards. Alex (1969), on the other
hand, found that the majority of police officers he interviewed chose a law
enforcement career for economic reasons, while only a small minority of black
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officers reported they 7joined simply because they really wanted to become
policemen. The conflict in these findings suggests a need for closer and more
careful examination of what influences an individual to become a police
officer and what effect, if any, this has on the officer's 1level of
satisfaction, commitment, and overall performance.

What knowledge can be deduced from the literature on the effect racial
stratification has on officers’' performance and organizational
effectiveness? In a study of the impact of civil service systems on police
departments, Greisinger, Slovak, and Molkup (1979) found a high correlation
between the proportions of minorities and women officers in the police agency
and effectiveness of the department in the apprehension of offenders. Cascio
{1977) found that racial stratification had no effect on police performance,
but that higher levels of education for both black, white, and Spanish
surnamed police officers was associated with improved job performance as
measured by the number of injuries, number of disciplinary actions, number of
physical force allegations, etc.

In a longitudinal study of 1,915 New York City Police Department
officers, Cohen (1970) found that black police officers received more
complaints than white officers who, in turn, had more complaints than Puerto
Rican officers. However, if the charge was brought to trial, ethnicity did
not affect the final disposition.

These data were subjected to further analysis by Cohen and Chaiken
(1972) who also found that black officers had more disciplinary charges than
white officers, but they did not differ from white officers on the number of
civilian complaints, allegations of harassment, or criminal charges. These
authors also found that black officers in New York City did not progress
through civil service ranks as quickly as white officers, although they d4id
progress into and through the detective division better than white officers.

What implications can be drawn from these findings? First, there
appears to be a lack of conclusive findings about the impact of racial
stratification. Many of the studies lack methodological and statistical
sophistication and, therefore, the results should be viewed as tentative.

Secondly, despite the above-mentioned problems, some of the studies
present a gloomy picture of the effects of racial stratification on officer
cohesian. Greater stratification seems to be associated with less group
cohesion {(Juris and Feuille, 1971; Teahan, 1975) within the police department,
thereby promoting separate police associations. The impact racial composition
has on performance is inconclusive. There appears to be discrepancies in the
findings, suggesting the need for additional empirical research. Performance
has been conceptualized in different ways: as individual compliance with
rules and procedures and with effectiveness in apprehensions. The preliminary
findings cited above suggest that increased numbers of minorities may
negatively affect one such criteria (compliance to rules) while positively
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affecting the other criteria (apprehension). Will this inverse relationship
hold in future research? Further, what effects, if any, does increased
proportions of minorities have on the police ability to acquire information
from the community? These gquestions cannot be answered based on sampled
research.

Seniority. What effect does tenure, or the length of time an officer
has worked on the force, have on officer performance, attitudes and/or values
toward the job? The police literature offers knowledge-based findings upon
which one can begin to answer this question. It also provides information
about the process by which officers may become socialized into prevailing
police value patterns, Because the impact of tenure and socialization is
critical to the functioning of the police department, it is important to
assess its effects on the organization and management of the police agency.
Van Maanen (1975:207) defines organizational socialization as "the process by
which an organizational member learns the required behaviors and supportive
attitudes necessary to participate as a member of the organization.” He notes
that studies in the general management 1literature (Herzberg, Mausner,
Peterson, and Capwell, 1957; Schein, 1965, 1971; Berlew and Hall, 1968; Vroom
and Deci, 1971) have found that early organizational learning is an indication
of one's later job-related attitudes and behaviors.

Using both survey and participant-observation techniques, Van Maanen
(1975:220-224) found that police officers progressed along a socialization
continuum which was characterized by "don't make waves" and "we're in the same
boat" philosophy. He suggests that socialization occurs in four stages:

1. Entry - this includes the police recruitment and
selection process.

2. Introduction ~ this occurs at the police academy. Early
stages are marked by rapid attitudinal changes; i.e.,
there 1is a drop in both motivation attitudes and
organizational commitment.

3. Encounter - this igs the officer's first encounter with
the job and his field training officer. During this
period the new officer learns what attitudes and
behaviors are acceptable.

4. Metamorphosis -~ by the end of six months the officer's
job-related attitudes were found to be closely paralled
to those of the more experienced officers.

It would, therefore, appear that the new recruit goes through some
dramatic changes during his/her first six months on the job. Poole and Regoli
(1979) investigated changes in professionalism and professional commitment
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during this same time frame. They found a precipitious drop in all levels of
professionalism and concluded that something during the recruit's initial work
socialization was affecting all aspects of professionalism.

Yet, there are others who have questioned whether police officers’
values and attitudes are shaped by their background characteristics rather
than a socialization process., Some research, such as that performed by
Rokeach, Miller, and Snyder (1971) concluded that certain value orientations
have predisposed some inividuals to select police work and that socialization,
if it occurs at all, comes about in a slow and gradual way. These researchers
found police officers have value systems that are different from other groups
and that their wvalues are also a function of personality predisposition; that
is, police are selectively3£?cruited and their values predispose them toward a
career in law enforcement .=~

This 1is contrary to the findings of McNamara (1967); Bayley and
Mendelsohn (1969), Parker and Roth (1973), Teahan (1975), Van Maanen (1975),
and, Poole and Regoli (1979). Teahan found that most of the police officers
he interviewed felt the greatest changes in their values took place during the
first year of duty. In a study conducted by McNamara {1967) experienced
officers felt that they contributed more to the socialization of new officers,
than their supervisors did. These same officers also felt that the training
academy was not adequately preparing the police officer for his job and,
instead, was offering an "unrealistic and/or impractical orientation."”

Roth and Parker (1973) noted that police officers tend to change with
experience but did not attribute these changes to a unique police
personality. They found that, as experience in police work increased,
officers tended to become "closed-mouthed" and cautious in their relations
with others.

Similarly, Lefkowitz (1973) found that older officers seek less
gratification from their Jjob, feel that personal gratification 1is 1less
important, and as a result are less dissatisfied with the extent to which
their personal needs are met through the job. As expected, older officers
were found to have lower levels of formal education.

Several investigators (Neiderhoffer, 1967; Wilt and Bannon, 1976; Lotz
and Regoli, 1977) have attempted to examine the effects socialization has on
an officer's level of cynicism. In his classic study of patrolmen in New
York, Neiderhoffer found that cynicism was at its lowest when the recruit
first entered the training academy; it peaked between 7 to 10 years of

é—1—-/’I‘he concept of police personality is discussed in more detail in
Chapter 6: "Informal Organizational Structure.”
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service, and cynicism declined thereafter.=% Lotz and Regoli (1977:177)
interpreted Neiderhoffer's results by saying that officers begin by accepting
a somewhat idealized version of their work. Through a socializing process,

the officer learns how unrealistic his expectations were and becomes
increasingly cynical. As the officer realizes the scarcity of occupational
alternatives and the benefit he will reap upon retirement, his cynicism
diminishes and stablizes.

Lotz and Regoli (1977) attempted to replicate Neiderhoffer's study
using a sample of 324 officers from 9 departments in Washington and Idaho.
Like Niederhoffer, they found that cynicism peaks during mid-career and then
tapers off. However, Wilt and Bannon (1976) did not find that cynicism tapers
off as the officer approached retirement. Future studies which examine
cynicism should also focus on structural characteristics which may impact
cynicism and a corresponding lack of commitment.

What relationship does 1length of experience have on authoritar-
anism? Several theorists have studied this, and again some of the results are
conflicting and inconclusive. Bayley and Mendelsohn (1969) found experienced
police officers to be less authoritative, while McNamara (1967) found officers
to have stronger authoritarian attitudes after one year of service. Smith,
Locke, and Walker (1967) discovered that older recruits were more
authoritarian than younger recruits while Genz and Lester (1976) found that
authoritarian attitudes did not change with the number of years of service in
experienced policemen. However, when comparing the inexperienced with the
experienced municipal officer, Genz and Lester found the experienced officers
were more authoritarian.

These results suggest that additional research needs to be conducted
to understand fully the relationship of tenure to cynicism and authoritarian
attitudes. The impact training has on this process also should be
investigated in subsequent studies. Some of the literature reviewed thus far
has suggested that police officers tend to become more cynical and less
interested in their jobs after several years of experience. What difficulties
does this ©pose for supervisors who are responsible for «carrying out
disciplinary actions? In a study conducted by the International Association
of Chiefs of pPolice (1976) and later elaborated upon by Macfarlane and Crosby
(1976) , seniority was associated with an officer's understanding of, and
satisfaction with, disciplinary procedures. Fickenauer (1976), in a study of
209 police officers, found that a key factor in applications of discretion was
the officer's amount of street experience. Officers with more experience were
less inclined to take formal action against individuals involved in

é-2—~/F‘or a more extensive analysis of cynicism, see Chapter VI: "Informal
Organizational Structures.”
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drunkeness, welfare fraud, prostitution, and juvenile offenses. Finally, time
and rank were not found to be related to performance in managerial positions
(Cohen, 1978).

In short, there are too many conflicting findings concerning the
impact of tenure on policing. It can be concluded that socialization has an
impact on police working relations and attitudes, but the precise nature of
this relationship cannot be pinpointed based on existing research.

Educational Stratification. More than a decade ago, the President's
Commission on Law Enforcement and the Administration of Justice advocated
raising educational requirements to the college level as a way of achieving
more effective and fairer law enforcement (1967:653). This was further
reinforced by the National Advisory Commission on Criminal Justice Standards
and Goals which set as an educational standard for the selection of police
personnel that "every police agency should, no later than 1978, require as a
condition of initial employment the completion of at least three years of
education, and by 1982, the completion of four years of education at an
accredited college or university" (1973:369). Those who are in favor of
higher educational standards suggest that a college environment produces less
authoritative, more innovative and resourceful individuals capable of coping
with problems more flexibly and with less need of supervision (Hudzik,
1978:70) .

What knowledge does empirical research provide concerning the effects
higher education has on individual performance? Do better educated
individuals make better police officers than less educated individuals?
Several researchers have conducted studies which provide empirical evidence
that educational level is positively related to performance, albeit these
studies use divergent measures of performance (Cohen and Chaiken, 1972; Bozza,
1973; Levy, 1973; Cascio, 1977; Barry, 1978; Roberg, 1978; and Zelig, 1980).
Bozza (1978) found a significant difference in education between high and low
performers as measured by the number of arrests made. Both Roberg (1978) and
Zelig (1980) found support for the hypothesis that the higher the educational
level of patrol personnel, the higher their 7job performance. 1In these two
studies, Jjob performance was measured by supervisors' ratings. Zeligq,
however, while finding a positive relationship, cautions that the effect
active recruitment of college graduates on performance is tenuous at best, and
suggests that the officer flexibility might make the difference (1980:100).
Cohen and Chaiken (1972) report that officers with at least one year of
college education were found to be very good performers. These officers
advanced through the civil service promotions more rapidly and had fewer
citizen complaints.

Using somewhat different performance criteria, Cascio (1977) found
that higher levels of formalized education were associated with fewer
injuries, assault and batteries, disciplinary actions, sick times per year,
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and physical force allegations (1977:90). However, the author did not find
that such performance measures as Jjob knowledge, 3judgment, initiative,
dependability, demeanor, or attitudes were related to the amount of formal
education. This finding raises the question as to what relationship job
knowledge and skills have on typical performance measures. Cascio's study
suggests that they may not be related.

In order to gain a more complete understanding about stratification by
educational 1level, it is important to assess the effects educational
attainment have on the individual adaptation to the organization and informal

organizational structure. Lefkowitz (1973) found a positive association
between higher educational attainment and increased job satisfaction and job
involvement. However, this finding was not substantiated by research
conducted by Miller and Fry (1976a), Weiner (1976), Griffen, Dunbar, and
McGill (1978), and Slovak (1978). These authors found no significant

differences in levels of satisfaction across educational levels.

Neiderhoffer (1967) predicted that a higher level of education would
lead to less cynicism, yet the reverse was actually found. Similar studies by
Regoli (1976), Weiner (1976), and Wilt and Bannon (1976) found no relationship
between education and cynicism.

As previously mentioned, those who advocate higher educational
standards believe these officers will be less authoritarian and prejudiced
than their noneducated counterparts. Roberg (1978) was interested in
examining the relationship between higher education and personality systems.
He found that the higher the educational level, the less dogmatic (i.e., more
open) the individual's belief system, a £finding 1later confirmed by Zelig
(1980). Officers who had a higher education were also found to have less
formal attitudes toward law enforcement (0O'Neill, 1974), suggesting that they
would be more likely to use means other than arrest to handle a situation.

Despite these positive benefits of increased police officer education,
there are several pragmatic conditions discouraging increased educational
attainment for police officers. Proponents of increased education are faced
with the problem of attracting and retaining qualified individuals with a
college education. There 1is widespread resistance to lateral entry (Eastman
and McCain, 1973), and college-educated recruits are rarely monetarily
compensated for their advanced degree. Without the ability to compete with
other professions in terms of role satisfaction and pay for college graduates,
Eastman and McCain feel it is unlikely that recruitment drives on college
campuses will exceed current levels (1973:120). Further, civil service
commissions exhibiting administrative, regulatory, and policy formulating
roles restrict the adoption of educational incentive programs for police
(Greisinger, Slovak, and Molkup, 1979). Admittedly, there is a wide variation
in the nature of police education programs to be included in such an
incentive~-based system, but these factors discourage the use of such systems
regardless of the nature of such programs.,
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Further, some police employee organizations resist the adoption of
educational incentive programs because of disagreements with the methods of
administering such programs (Feuille and Juris, 1976). One contention is that
incentive systems do not fairly provide benefits for the older officer who may
not be inclined to return to the classroom. Such officers, consequently, may
feel anger and resentment toward younger, college-educated officers who are
promoted past them (Miller and Fry, 1976a.)

Considering these various findings, it is possible to develop so0lid
inferences concerning the effect of education in law enforcement. These
inferences are itemized below:

) It would appear that there 1is some evidence that
educational stratification is positively related to
per formance. Research has shown positive correlations
between education and several performance dimensions
(e.g., arrest rate, supervisors' ratings, advancement,
on-the-job injuries, disciplinary actions, citizen
complaints, and work attendance).

e There does seem to be a positive relationship between
education and more open belief systems, specifically a
decline in dogmatism among police officers.

° Increasing education in police agencies does not appear
to be associated with cynicism 1levels among police
officers, or with variance in police officer
satisfaction.

The relationship between increasing education and job knowledge and
skills as researched by Cascio (1977) cannot be incorporated in this list of
inferences due to the limited number of studies investigating the
relationships between these variables. This subject, however, would present
an interesting concept for further research.

Summary and Conclusion

The focus of this chapter has been the structuring of individual jobs
and work tasks within organizations. Variations in management structuring of
work tasks have been assessed considering the effects of division of labor,
technology, skill structure and professionalism, and individual personnel
attributes on management practices, This chapter has also addressed the
effects of variations in internal structural differentiation on other
management/organizational variables,
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The content of the police studies reviewed for 'this conceptual cluster
was centered primarily on three subjects: skill structure and
professionalism, racial stratification, seniority, and education. The breadth
of studies in these subject areas permitted the drawing of inferences
concerning research findings, although such findings at times revealed
conflicting results. There was considerably less knowledge to be derived from
sampled studies focusing on other variables in the cluster, namely functional
specialization, departmental specialization, technological complexity, and
sexual stratification. The absence of research in these areas contributes to
knowledge base weaknesses concerning these subjects.

The non-police literature reviewed for this conceptual cluster yielded
valuable knowledge regarding the effects of division of labor (functional and
departmental specialization) and technology on organization structure.
Furthermore, this literature contained numerous analyses of individual skill
structure and professionalism in organization. This literature by and large
relies on a different conceptualization of professionalism than is utilized in
much police research.

This chapter has shown that researchers in police science have for the
most part not analyzed the effects of division of 1labor in the police
organization, although there have been efforts toward examining the impact of
decreased specialization in police roles, largely in the form of evaluations
of team policing programs. The notion of civilianization of police functions
has been addressed by several researchers. The results of such research is
not conclusive, however, and in actuality raises more dquestions than it
answers concerning the effects of civilianization.

Research in the general management and social science disciplines
demonstrates that there is a relationship between division of labor and size
of the organization (larger organizations generally have a greater division of
labor), between division of labor and hierarchical levels (organizations with
advanced division of labor generally have a flat rather than a tall
organization structure), and between division of labor and
administrative/management staff. In organizations with a greater division of
labor, there is 1likely to be a greater proportion of management personnel,
while organizations with a tall hierarchical structure are more apt to rely on
technical specialists and administrative support personnel rather than
management personnel.

The non-police literature on technology suggests that technological
complexity is one primary element of organization structure (others are
organization size and division of labor). Increasing technology is shown to
be associated with decreasing management authority and declining perceptions
of worker feelings of autonomy and importance. The wvoid in the police
literature regarding technology does not permit the drawing of inferences
concerning the ultimate effect of technology in police organizations.
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Professionalism has frequently been conceptualized differently in
police research than in research in other disciplines. Certain police studies
have conceptualized professionalism as increased technical and managerial
efficiency, and has not considered "individual professionalism" extensively.
Conversely, the non~police literature analyzes the relationship of
professional commitment to organizational commitment showing that they may not
be directly correlated in many organizations.

Three personal stratification variables have been analyzed quite
extensively in the police literature: racial stratification, seniority, and
education. The effects of greater emplovment of female officers has not been
analyzed with the exception of a few sampled studies, There 1is 1little
knowledge to be derived from these studies. The consequences of increased
employment of females seem relatively unknown.

The sampled literature on racial stratification in policing presents
conflicting findings and, in some instances, lacks methodological
sophistication. Therefore, it is difficult to derive conclusive findings as
to the effects of increased employment of minorities in policing.

The ample body of literature on the role of seniority in police
behavior and attitudes suggests that socialization in the police agency
acquired through increasing tenure and exposure affects police officer
attitudes and performance. The precise relationships between seniority and
these individual characteristics is not known as there is a conflict in the
literature as to the effect of initial police recruit values and belief
systems on these attitudes. Some researchers have noted that police
candidates possess certain personality traits and that these traits in
addition to socialization play a key role in forming ultimate police attitudes
and value systems.

The sampled police research appears to confirm a positive relationship
between increasing police officer education and performance. Performance is
measured according to a variety of criteria in several studies. Education
also appears to have an impact on police officer belief systems, although the
simultaneous effects of socialization on such beliefs have not been shown.
Increasing education does not appear to be related to cynicism and
satisfaction levels among police officers.

The literature reviewed for this conceptual cluster identifies several
needed areas of further research. Among these are:

e A need to investigate the effects of division of labor
in police organizations. Specifically, there is a need
to determine the relationships between increased
departmental specialization and management ratios. This
research could determine if a decline in specialization
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would result in a decrease in police managers. This
result is suggested by research in other disciplines.

There is a related need to ascertain the relationship
between functional specialization and management

authority. This research could consider if greater
generalization of the police task (i.e., less
specialization) results in decreased management

authority and, if this 1is so, determine management's
perception of this change in levels of authority.

Research addressing the impact of technology is needed
in policing. This research should consider the effects
of increasing technology on organization structure,
levels of authority, decision-making systems, and
officer role perceptions.

There is a need to continue to expand the
conceptualization of professionalism in police research
to include not only improved efficiency, but also

enhanced professional status of officers. There is a
distinct split in the literature concerning
professionalism, Some associate professionalism with
improved managerial efficiency, while others define it
as developing expertise and autonomy in the
individual. The literature does not suggest, however,
that the two are correlated, although both forms of
study correlate professionalism with positive
outcomes. The former stream of inquiry correlates

professionalism with organizational effectiveness, while
the latter associates professionalism with job
enrichment.

There is a need to research the effects of education of
police officers on knowledge, skills, and abilities to
ascertain if higher educated officers actually possess
enhanced abilities, or 1if other factors, such as
experience, are more pertinent in developing these
abilities.



V. ORGANIZATIONAL COORDINATION AND CONTROL

Introduction

The fourth conceptual cluster includes 13 distinct variables which
define managerial processes and systems for controlling and coordinating the
human enterprise and the work effort within the organization. Whereas
previous chapters have analyzed primarily conceptual management considerations
in structuring the organization, this chapter moves into a new arena--that of
managing and integrating the work effort to achieve desired goals and
objectives. Previous chapters have addressed management's efforts to adapt
the organization to its larger environment and have examined organizational
structure considerations in light of variations in the task structure of the
organization, the organization's technological complexity, and the human
resources available. This chapter assesses research findings focusing on
management methods of controlling and coordinating these warious human and
material resources within the organization.

The variables in this conceptual cluster can be aggregrated into four
topical areas for purposes of analyzing the state of the art of organizational
coordination and control in police administration. The four topical areas
are: (1) traditional, bureaucratic modes of coordination and control, (2)
non-bureaucratic modes of coordination and control, (3) management/supervisory
systems of coordinating and controlling the human enterprise within the
organization, and (4) organizational maintenance activities to coordinate and
control the human enterprise. Each of these sub-clusters focuses on a unique
facet of organizational and management theory as pertaining to police
organizations.

The sub-clusters addressing traditional, bureaucratic modes of
coordination and control and non-bureaucratic modes of coordination and
control are derived from opposing schools of organization and management
theory. The former emanates from the classical, bureaucratic model of
organizations as proposed by Weber {(Gerth and Mills, 1958), the principles of
management school fathered by Henri Fayol (1949, English translation) and
popularized by Gulick and Urwick (1937), and the scientific school of
management as developed by Taylor (1947). These theories all stressed
management systems emphasizing standardization of work throughout the
organization with activities and work relationships prescribed by formalized
rules and procedures and job descriptions. In essence, these schools of
thought focused on the formal organization structure as a means of
coordinating and controlling the work effort of the organization.

The non-bureaucratic sub-cluster focuses on the principles of the

human relations school of management as first initiated bv the recognition of
an "informal structure" within organizations. The famous Hawthorne studies
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(Roethlisberger and Dickson, 1939) acknowledged the existence of this informal
structure through which unofficial relationships within the work group, other
than those prescribed by structure or work task, helped to coordinate the work
effort. This school of thought received considerable attention through the
1950's and 1960's and evolved into a separate set of management theories
complete with ©prescriptions for coordinating and controlling work in
organizations (see, for example, Likert, 1961). Proponents of this school
urged that management reliance on formal structure and bureaucratic methods of
control and coordination was oversimplified and that attention should alsoc be
given to "informal" devices of coordinating and controlling the human
enterprise and the work process.

A third sub-cluster was constructed to incorporate research addressing
formal and informal management and supervisory means of coordinating and
controlling employee behavior. 1Included within this sub-cluster are analyses
of managerial practices of delegating authority and decision-making within the
organization. One such practice is that of decentralizing authority to work
units or physical locations within the organization.

The topic of police discretion 1is analyzed 1in this third sub-
cluster, It is widely acknowledged that police officers enjoy considerable
discretion in the performance of their duties and responsibilities. The
research literature was analyzed not to verify or refute this contention, but
to ascertain what supervisory and managerial techniques have been utilized to
guide and structure this discretion.

The fourth area of emphasis addresses organizational maintenance
efforts to sustain and develop the human element in the organization.
Included in this sub-cluster are analyses of pertinent management systems
constructed to recruit and select new employees, train these new members,
promote employees, and evaluate employee performance.

It should be pointed out that this aggregation of variables into sub-
clusters does not minimize the importance of each of the unique variables
included in this cluster. Each of these variables are analyzed in the context
of specific sub-cultures, but still retains a unique identity as originally
intended.

Descriptive Findings

The research team identified, retrieved, and reviewed 100 studies
incorporating research on variables in this cluster from police science and
administration journals, books, monographs, and other reports. A total of 80
studies were extracted and reviewed from the general management and social
science disciplines. Thus, the two samples for this conceptual cluster were
quite large. This is explained in part by the number of variables included in
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this conceptual cluster (13). It is also 1likely that the subject matter
itself explains this large sample size. This is particularly true for the
police sample. This cluster includes several variables focusing on topics
which have received considerable attention in law enforcement circles. Topics
such as recruitment, training, and discretion are directly pertinent to the
law enforcement discipline and have been subjected to considerable research.

As with previous chapters, the studies included in the two samples for
this cluster were reviewed and coded to generate a knowledge hase on the state
of the art in organizational coordination and control.,== Descriptive
findings for this cluster are presented in this section. Included are
analyses of the number of studies by specific variables within the cluster and
a discussion of the number and type of studies included in sub-cluster topical
areas. These sub-cluster topical areas are: (1) traditional, bureaucratic
modes of coordination and control; (2) non-bureaucratic modes of coordination
and control; (3) management/supervisory systems of coordinating the human
enterprise within the organization; and (4) organizational maintenance
activities to coordinate and control the human enterprise. This section of
the chapter also includes discussions focusing on the types of research
designs used in sampled studies, the forms of analysis used, and finally, a
synthesis of general descriptive findings.

Number of Studies by Specific Variables

The method of grouping the 13 distinctive variables in this conceptual
cluster into 4 sub-cluster topical areas is presented below. Specific
definitions for each of these variables may be found in Chapter I: Detailed
Project Methodology.

1. Traditional, Bureaucratic Modes of Coordination and
Control--includes variables (25.) Formalization/Written
Rules; (27.) Hierarchical Levels; (28.) Span of Control;
Manager Ratio; and (29.) Administrative Staff and
Communication.

2. Non-Bureaucratic Modes of Coordination and Control--
includes variables (21.) Committees; (22.) Incentives:
Material: (23.) Incentives: Social; and (24.)
Incentives: Normative.

éz/The knowledge base developed for this study is not based on an
inclusive synthesis of all research studies examining organizational
coordination and control wvariables. Rather, it is a knowledge base developed
from sampled research studies reviewed for this project.
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3. Management/Supervisory Systems of Coordinating the Human
Enterprise Within the Organization--includes wvariables
(26.) Discretion; (30.) Decision-Making Systems; and
(31.) Employee Coordination/Control.

4. Organizational Maintenance Activities to Coordinate and
Control the Human Enterprise~-includes wvariables (32.)
Recruitment, Advancement Systems; and (33.) Training
Systems.

In certain instances, the project team defined sub-variables for
variables which proved to be broad in scope. Sampled studies for such
variables addressed divergent managerial or administrative issues. As in
previous chapters of this report, sub-variables were generic in definition--
that is, they could be applied to both the police and non-police samples.

Table 16 contains the itemization of studies reviewed for variables
and sub-cluster topical areas included in this cluster. It should be pointed
out that in some instances reviewed studies addressed more than one
variable. The totals for this table, therefore, will equal more than the
total number of studies reviewed.

The data incorporated in this table reveal that there is a distinctive
difference between the police sample and the non-police sample concerning the
types of studies reviewed. Studies examining four variables in the police
sample constitute 69% of the total number of studies reviewed. Two of these
variables (Recruitment and Advancement Systems and Training Systems) are in
one sub-cluster topical area. The remaining two (Discretion and Employee
Coordination/Control) are included in a second sub-cluster topical area. The
implication of this uneven distribution of studies is that it will be more
difficult to deduce a knowledge base in the police sample for the remaining
two sub-cluster topical areas. In such sub-clusters (Traditional,
Bureaucratic Modes of Coordination and Control) there are a sufficient number
of studies for two variables (Formalization/Written Rules and Hierarchial
Levels) to derive specific conclusions. However, the number of studies in the
police sample even for these variables is much smaller than the sample in the
non-police arena.

The pattern of representation of variables in the non-police sample
almost mirrors that found in the police sample. A total of 85% of the studies
in the non-police sample was composed of studies researching seven
variables. Thesé seven variables were in the two sub-cluster areas not well
represented in the police sample, as well as the cluster on
Management/Supervisory Coordination Systems. Three of the variables
(Formalization/Written Rules, Hierarchical Levels, and Administrative Staff
and Communication) are contained in the topical area entitled Traditional,
Bureaucratic Modes of Control and Coordination. Two additional variables
(Committees and Incentives: Normative) are included in the topical area
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Table 16

NUMBER OF STUDIES REVIEWED BY SPECIFIC VARIABLE

(Conceptual Cluster IV)

Variable
Number Name Police Non-Police
Traditional, Bureaucratic Modes of
Coordination and Control
25. Formalization/Written Rules 9 22
27. Hierarchical Levels 10 21
28. Span of Control; Manager Ratio 1 4
29. Administrative Staff and Communication--Total 4 18
® Management/Administration Staff (2) (5)
) Support Staff {(0) (4)
® Communication Systems (2) (7)
Non~Bureaucratic Modes of
Coordination and Control
21. Committees 4 9
22. Incentives: Material 6 4
23, Incentives: Social 0 4
24. Incentives: Normative 2 9
Management/Supervisory Systems of
Coordinating the Human Enterprise
Within the Organization
26, Discretion--Total 28 3
] Application (18) (3)
® Control and Coordination (10) Q)
30. Decision-Making Systems~-Total 5 22
@ Centralization of Authority (3) (17
® Decision-Making Styles {2) (5)
31. Employee Coordination/Control-~-Total 21 15
® Supervisory Coordination/Control Systems (12) (8)
® Leadership Style (2) {7
® Supervisory Evaluation of Performance (3) {0)
o Supervisory Roles in Discipline (5) (0)
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Table 16 (continued)

Variable
Number Name Police Non~Police
Organizational Maintenance Activities
to Coordinate and Control the
Human Enterprise

32, Recruitment, Advancement Systems--Total 25 2

° Recruitment (21) (2)

e Advancement (2) (0)

® Per formance Evaluation (2) (0)

33. Training Systems—--Total 17 4

® General (3) (2)

) Recruit (7) (0)

® In-Service (5) (0)

) Supervisory/Management (2) (2)
entitled Non-Bureaucratic Modes of Coordination and Control. This

distribution suggests that more conclusive findings will be generated for the
non-police sample for these two topical areas.

The non-police sample also includes a substantial number of studies

which researched decision-making systems. The remaining two wvariables
constituting the 85% figure above are included in this area (Decision-Making
Systems and Employee Coordination/Control). Considering that there is a

significant representation of police studies appearing in this sub~cluster
topical area, it will be possible to generate conclusive findings from each
sample for this area.

This variance in the distribution of studies can perhaps be explained
in two ways. First, the general management and social science arena has
initiated numerous analyses of formal organizational structures with an
interest in testing many theories originally proposed by Weber (Gerth and

Mills, 1958) and other organizational theorists. These analyses of
organizational structure often measure several of the variables included in
this cluster as determinants of structure. The variables on

formalization/written rules, hierarchical levels, administrative staff and
communication and decision-making systems (with a focus on centralization of
authority) are invariably used as measures of formal structure. The police
literature, at least that literature sampled for this study, does not contain
a similar depth of analyses of structure, although selected studies have
recently been published providing empirical evidence concerning structural
arrangements in policing (see, for example, Tifft, 1975; Jermier and Rerkes,
1979).
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Secondly, researchers in police science and administration have tende
to focus on ‘"policy-relevant" issues oriented toward improvements i
policing. This research has concentrated on the role of the police office
with an interest in identifying what the police officer does, how he/sh
performs the job, what elements are most critical to performing the job, hc
management should recruit officers to perform the desired functions, hc
management should train officers to perform these functions, and how th
officer should be supervised. These interests upon close examination paralle
four of the variable areas included in this cluster, respectively discretion
recruitment, training, and supervision (defined as . Employe
Coordination/Control). As is depicted in Table 16, these variables constitut
a major segment of the police sampled studies for this cluster.

As a final thought on this distribution, the small number of studie
in the non-police sample addressing variables 32 and 33 (respectivel
Recruitment/Advancement Systems and Training Systems) can also be explained t
the document selection strategy. The Administrative Science Quarterly, th
prime journal for the general management sample, did not by all account
contain a large number of articles addressing these two subjects. Perhaps
more vigorous review of journals examining behavioral management topics (thos
largely featgz}ng articles by psychologists) would have added substantially t
this sample .=~ Some of these journals (e.g., American Behavioral Scientist
Personnel Psychology, Public Personnel Review, Training and Development
undoubtedly include additional empirical examinations of these two topics.

Research Designs

Bach study selected for this conceptual cluster was reviewed t
determine the type of research design utilized and the treatment ¢
variables. - Members of the research team coded each study as fitting one ¢
four possible research designs: Exploratory, Case Study, Quasi-Experimental
or Experimental. As part of the analysis of research designs, members of th
research team also determined if the variables in this cluster were treated a
dependent or independent variables in selected studies.

Research Design Types. The results of the analysis of researc
designs appears in Table 17. The majority of studies in the police sampl
were exploratory in design. This pattern is typical of studies appearing i
the entire police sample, as is evidenced by reviews of reviewed researc
designs for other conceptual clusters. The non-police sample, however
contains a significant percentage of studies with either quasi-experimental c
experimental designs (18%). These studies were mostly rigorous analyses ¢

éi/The resources of this study limited the number of such Jjournsz
articles that could be reviewed.
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changes in organizational structure, decision-making systems, or supervisory
leadership styles. Social scientists in many instances set up sophisticated
research designs which analyzed the results of such changes on some other
organizational design characteristics (e.g., the effect of changes in
hierarchical structure on internal communication), or on some measure of
organizational output (e.g., effectiveness, innovation). Other researchers
also evaluated the result of changes in structure, or in supervisory styles on
the informal organizational structure in efforts to ascertain what changes in
employee commitment or satisfaction were produced.

Table 17

TYPES OF RESEARCH DESIGNS FOR SAMPLED STUDIES

Police Non-Police

Types of Designs N 2 N 3

e Exploratory 52 52 50 63
® Case Study 43 43 16 20
e Quasi-Experimental 4 4 4 5
® Experimental 1 1 10 _12
100 100% 80 100%

|
”

It is more 1likely that researchers analyzing variables in this
cluster, as opposed to previously analyzed conceptual clusters, would have the
opportunity to use gquasi-experimental or experimental research designs.
Specific managerial actions producing modifications in structure, procedures,
or management style in many situations can be pinpointed by time of occurrence
with subsequent measures of results traced. The fact that only 5% of the
studies in the police sample utilized quasi-experimental or experimental
designs demonstrates that management research in the police arena is much less
advanced than in the social science disciplines.

The - distribution of studies by individual variables in the police
sample provides further insight into the state of the art of research in the
police field. Whereas much of the general management research focused on
modifications to structure, procedures, and supervision, a considerable
proportion of the police studies dealt with personnel matters and addressed
management issues secondarily, The fact that much of the police sample
analyzes discretion, recruitment, and training demonstrates this point.
Rather than analyzing changes in managerial systems, police researchers have
tended to place a greater emphasis on issues concerning police personnel.

Treatment of Variables in Research Designs. To provide a further
analysis of the state of the art, the treatment of pertinent variables (either
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dependent or independent) was determined. This analysis sought to provide
information about the way researchers have analyzed the subjects in this
cluster. Ascertaining whether a variable is treated as a dependent or
independent variable can suggest possible levels of knowledge development
regarding that variable. If, for example, a variable is mostly treated as an
independent variable, it will be likely that inferences can take the form of
suggesting how that variable affects other managerial and organizational
factors. But, if the given variable is treated mostly as a dJdependent
variable, it will be possible only to deduce findings explaining the effects
of individual or managerial actions on that given subject.

The results of this analysis are portrayed in Table 18. It should be
pointed out that certain of the selected studies researched more than one

variable. Therefore, the totals in this table will equal more than the total
number of studies reviewed for this cluster.

Table 18

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

Variable Police Non-Police
Number Name Independent Dependent Independent Dependent
21 Committees 3 1 5 4
22 Incentives: Material 2 4 4 0
23 Incentives: Social 0 0 2 2
24 Incentives: Normative 2 1 3 6
25 Formalization/Written
Rules 7 4 13 9
26 Discretion 1 27 2 1
27 Hierarchical Levels 4 6 12 7
28 Span of Control:
Manager Ratio 0 1 1 3
29 Administrative Staff
and Communication 1 3 9 8
30 Decision-Making Systems 5 1 9 14
31 Employee Coordination/
Control 7 15 7 11
32 Recruitment/Advancement
Systems 16 9 1 1

33 Training Systems 12 3 1 0
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These data reveal a significant wvariation in the treatment of

variables between the police and non-police samples. In the non-police
sample, there are a significant number of studies for many variables in both
the columns headed as "dependent" and "independent" (e.g.,

Formalization/Written Rules, Hierarchical Levels, Administrative Staff and
Communication, Decision-Making Systems). This is not the case for the police
sample. With some exceptions, there appears to be a pattern of similarity in
the way researchers analyze and treat variables in this cluster. Consider,
for example, the following variables: Discretion, Decision~Making Systems,
Training Systems. The sampled studies for these variables treat the key
variables similarly in the research designs.

This 1is especially true for the wvariable entitled Discretion.
Researchers have almost entirely examined what factors in the police working
environment affect discretion. These studies fall into one or two treatments
of discretion. Some researchers analyze the application of discretion
primarily describing what factors impact the discretionary decision-making of
a patrol office (e.g., citizen demeanor, individual personality of the
officer, social peer pressure within the organization). Others examine the
potential for control and coordination through factors such as rules and
procedures or supervisory initiatives. Very 1little work has been done, at
least as can be identified in thig study, researching the effects of
discretion on other organizational and management characteristics, such as
hierarchical structure, span of control: manager ratio, the informal
organization, or levels of police performance.

Methods of Analysis

A third step in the analytical process was the specification of the
methods of analysis used in sampled studies. This analysis was also performed
to add to the state of the art of police management research by depicting the
analytical sophistication of available research. Four levels of statistical
analysis were incorporated in the coding system: qualitative, univariate,
bivariate, and multivariate.

The results of this analysis are presented in Table 19. These data
again reveal a difference in the police and the non-police samples. Those
studies sampled in the non-police arena relied on more sophisticated forms of
analysis than those in the police sample, although the police studies sampled
for this cluster employed more bivariate or multivariate analytical techniques
than in previous conceptual clusters. The difference between the two samples
is in part explained by the selection of The Administrative Science Quarterly
as the target journal in the non-police sample. As illustrated earlier in
this report, this Journal by design features studies utilizing more
sophisticated types of analysis.
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Table 19

METHODS OF ANALYSIS FOR SELECTED STUDIES

Police Non-Police

Methods of Analysis N % N %
. Qualitative 23 23 4 5
® Univariate 9 9 2 2
® Bivariate 33 33 30 38
e Multivariate 35 _35 44 _55
100 1008 8 1008

The difference between the samples is also partly explained by the
variables that were researched. Again considering the variable entitled
Discretion, the police sample contains a number of studies which rely on
qualitative analytical techniques in describing the application of
discretion. This is due to both the relative recency of police research on
this topic and the difficulty in collecting data that would facilitate more
sophisticated analyses (e.g., data explaining personal demographic and
experiential characteristics of police patrol officers, or personal attitudes
and demographics of citizens receiving police services.

There were a substantial percentage of police studies which did

incorporate multivariate analytical designs. A close look at the police
sample, however, demonstrates that a considerable proportion of these studies
researched two variables: (1) Recruitment, Advancement Systems, and (2)

Training Systems. A total of 20 of the 25 studies addressing the variable
entitled Recruitment/Advancement Systems (80%) incorporated either bivariate

or multivariate statistical designs. One hundred percent of those studies
researching training systems (17) used either bivariate or multivariate
statistical designs. This finding is not altogether surprising considering

that both of these topics concern behavioral measures and that personal
demographic data are often available to include in analytical designs. What
this finding does suggest, however, is that these studies influenced the
findings for the police sample for this cluster quite heavily.

Presentation of Descriptive Findings Produced by Sampled Research Studies

As in previous chapters of this report, patterns of relationships
between variables were coded and analyzed for all studies in this conceptual
cluster. These relationships in sum portray descriptive findings as to the
state of the art for unique variables included in the cluster. Such
descriptive findings are presented in Exhibit D entitled Synthesis of
Descriptive Findings: Organizational Coordination and Control.
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The descriptive findings for this cluster take on a somewhat different
form than was used for previous clusters. The variables for this cluster were
grouped into sub-cluster topical areas; the descriptive findings are grouped
by such areas. Findings for each variable are also included in the exhibit.

As was stressed for previous chapters, it should be remembered that
these findings are descriptive in nature. This indicates that these are
specific findings from empirical research, but does not indicate that they are
necessarily generalizable. All generalizable findings are discussed in the
context of knowledge base strengths and weaknesses which appear in the section
entitled "Inferential Findings," immediately following Exhibit D.



Exhibit D

SYNTHESIS OF DESCRIPTIVE FINDINGS:
ORGANIZATIONAL COORDINATION AND CONTROL

Police Studies

Non-Police Studies

Traditional, Bureaucratic Modes of Coordination and

Control

25. Formalization/Written Rules

Indication that police agencies employing
a more "legalistic" style of enforcement
place more emphasis on formalized written
directives than do other agencies.

Research finding that decentralization of
decision-making and increasing skill
structure in policing is negatively
associated with utilization of formalized
rules and procedures.

Indication that a greater amount of
training in formalized/written rules and
more thorough supervisory explanations of
reasons for formalized rules are
associated with a more favorable
perception of rules and procedures by
police officers.

Research suggests that formalization of
written rules is not associated with
employee compliance to prescribed
standards of conduct.

Traditional, Bureaucratic Modes of Coordination and

Control

25. PFormalization/Written Rules

Indication that larger organizations are
more likely to have formalized written
rules and procedures than are smaller
organizations.

Research shows that workers with a highly
variable task structure are less likely
to have formalized written rules
governing a majority of day-to-day task
activities.

Indication that organizations with a
greater degree of technological
complexity are less likely to place
reliance of formalized written rules to
govern behavior than are organizations
with less technological complexity.

Indication that a greater concentration
of authority by management is positively
associated with implementation of
formalized rules and procedures.

LLT



Exhibit D (continued)

Police Studies

Non-Police Studies

27. Hierarchical Levels

Finding that formalization/written rules
is negatively associated with police
officer satisfaction; the explanation of
written directives by supervisors,
however, tends to foster more positive
police officer satisfaction.

27.

Indication that more "legalistic" police
agencies are more likely to rely on
hierarchical management structures to
coordinate and control employees.

Research indicates that increased
training of police officers is negatively
associated with a reliance on
hierarchical management structures to
coordinate and control police behavior.

Research findings suggest that
hierarchical management structures are
not correlated with individual

per formance, organizational
effectiveness, or innovation in police
agencies.

Research suggests that a greater emphasis
on formalization/written rules is
associated with less commitment of
employees to the organization and a
greater likelihood of social cohesion
among work groups, and is not associated
with organizational effectiveness or
supervisory span of control. The
research sample includes mixed findings
on the relationship of formalization/
written rules to individual performance,
satisfaction, and propensity to adopt
organizational changes.

Hierarchical Levels

Indication that size of organization is
directly associated with taller
organizational structures.

Research findings indicate that a high
degree of "environmental uncertainty" is
associated with less reliance on
hierarchical management structures to
coordinate/control employee behavior.

Diversity of organizational objectives
and variability of task structure is
positively associated with taller
organizational structures.

Research suggests that an increase in
division of labor in organizations is
associated with less reliance on
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Exhibit D (continued)

Police Studies

Non-Police Studies

28.

Span of Control; Manager Ratio

Suggestion that in recent years police
agencies have exhibited a greater
proportion of officers at higher ranks
resulting in larger
supervisory/subordinate ratios.

28.

Span of

hierarchical structures to coordinate/
control the human enterprise within the
organization.

Hierarchical structure is found to be
positively associated with concentration
of decision-making authority and social
cohesion of the work force, negatively
associated with individual performance,
employee commitment and satisfaction, and
team related decision-making systems.

The research studies reviewed provide
mixed findings concerning the
relationship between hierarchical
structures and organizational
effectiveness.

Control; Manager Ratio

Indication that larger organizations have
a smaller ratio of managers to workers
than is evident in smaller organizations.

Suggestions that there is a positive
relationship between administrative staff
and span of control between supervisors
and subordinates, (This suggests a
tendency toward a larger administrative
component is associated with a smaller
supervisory complement.)

6L1



Exhibit D (continued)

Police Studies

Non-Police Studies

29.

Administrative Staff and Communication

Q.

Management/Administration Staff

®

Research findings indicate the
decentralization of police decision-
making authority is positively associated
with a larger management/administration
staff in police agencies.

Research indicates that division of labor
is negatively associated with span of
control (i.e., the greater the division
of labor, the smaller the ratio of
supervisors to subordinates).

29, Administrative Staff and Communication

a. Management/Administration Staff

Research finding that a greater
proportion of administrative/managerial
personnel is negatively associated with
the likelihood of adopting innovations,
is positively associated with the
perceived need for employee
coordination/control, and is not
associated with actual control and
coordination of employee behavior.

Finding that division of labor is
positively associated with the size of
the administrative staff component (i.e.,
the greater the division of labor, the
more administrative/managerial personnel
in the organization).
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Exhibit D (continued)

Police Studies

Non-Police Studies

b. Support Staff

° Indication that police chief executives
in larger police organizations perceive a
greater need for administrative support
personnel than do police chiefs in
smaller agencies,

¢. Communication Systems

b. Support Staff

Research findings show that the following
organizational and management attributes
are positively associated with a larger
staff support component: geographical
dispersion, technological complexity, and
legal/political autonomy.

Indication that division of labor in
organizations is negatively associated
with size of the staff support component.

c. Communication Systems '

® Indication that managerial and ® The research studies included in this
supervisory communication is positively sample suggest that managerial
associated with police officer communication is positively associated
satisfaction. with employee satisfaction and commitment
to the organization.
Non-Bureaucratic Modes of Coordination and Control Non-Bureaucratic Modes of Coordination and Control
21, Committees 21. Committees
® Employee participation in the development & Research finding that "environmental

of written rules and procedures is found
to be positively associated with
perceived fairness of rules and
procedures and disciplinary actions.

uncertainty" is positively associated
with utilization of participatory
management systems and that use of such
systems results in effective
organizational adaptation to
environmental changes.

181



Exhibit D (continued)

Police Studies

Non-Police Studies

22. Incentives:

9

Indication that participatory leadership
behavior is positively associated with
police officer satisfaction.

Material 22.

Indication that educational levels and
perceived professionalism in police
agencies has no relationship to material
incentives.

Research finding that civil service
systems emphasizing administrative and
regulatory roles over police
organizations are less likely to permit
the implementation of pay incentive plans
for police officers.

The research literature presents mixed
findings concerning the relationship
between material incentives and minority
selection of a police career. Certain

Incentives:

Research studies suggest that there is a
positive association between division of
labor (functional and departmental
specialization) and utilization of
participatory management schemes.

Finding that participatory management is
positively related to managerial
performance and to organizational
effectiveness.

Material

Finding that use of material incentives
by management is positively associated
with employee satisfaction and acceptance
of innovation.

Indication that normative incentives has
no relationship to employee retention
rates in organizations.
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Exhibit D (continued)

Police Studies

Non-Police Studies

22, Incentives:

Z24. Incentives:

studies suggest that material motives are
of paramount importance while others
conclude that normative incentives are
more important.

Social

The literature reviewed is silent on this
variable.

Normative

Research finding that increased
realization of normative incentives
(feelings of meaningfulness in work) is
negatively associated with role stress in
police organizations and positively
associated with public support of police
officers.

23. Incentives:

24. Incentives:

Social

Research suggests that individual
employee autonomy is negatively
associated with social incentives.

Indication that the use of social
incentives by management is positively
associated with commitment of employees
to the organization.

Normative

Research suggests that cutbacks in the
economy, greater reliance on technology
in organizations, and a lack of
individual autonomy are negatively
associated with normative incentives
(feelings of importance, intrinsic
motivation, and job involvement).

Indication that individual employee
challenge, job rewards, and increased
personal responsibility are all
positively associated with individual
performance and increased individual
satisfaction.
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Exhibit D (continued)

Police Studies

Non-Police Studies

Management/Supervisory Systems of Coordinating the

Human Enterprise Within the Organization

26. Discretion

a. Application

Research findings suggest that the
application of police officer discretion
is applied according to situations faced
by the individual officer. Several
factors, including the demeanor of the
citizen, the presence of bystanders, and
the socioeconomic status of the
complainant or offender all affect the
application of discretion.

Indications that the application of
discretion is positively affected by
officer education, peer influences, and
professional identity among police
officers.

Research finding that the use of
discretion by police officers militates
against referrals by police to social
service agencies.

Management/Supervisory Systems of Coordinating the

Human Enterprise Within the Organization

26. Discretion

a. Application

Sampled research studies suggest that
increased autonomy in the work
environment is positively associated with
normative incentives, employee
commitment, and technological

complexity. Increased autonomy also is
negatively associated with functional
specialization and realization of social
incentives in the work place.
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Exhibit D (continued)

Police Studies

Non~Police Studies

b. Control and Coordination

Sampled research studies indicate that
formalization/written rules, training
systems, and existing supervisory
practices have little or no effect on
police officer discretion. Suggestion
that social cohesion (peer influence) may
have the most predominant influence over
discretion.

30. Decision-Making Systems

a. Centralization of Authority

Suggestions from sampled research studies
that decentralization of authority in
police agencies is positively associated
with improved client (citizen)
evaluations of police services, with
increased realization of normative
incentives (feelings of meaningfulness in
work), with officer job satisfaction, and
with larger management/administrative
complements in police agencies.

b. Control and Coordination

The literature reviewed is silent on this
variable. (This topic is addressed in
Chapter IV: Internal Structural
Differentiation under the topic of Skill
Structure, Professionalism.)

30. Decision-Making Systems

a. Centralization of Authority

®

Research studies indicate that the
following organizational/management
dimensions are positively associated with
concentration of decision-making
authority: geographic dispersion,
hierarchical structures, higher levels of
management-~worker conflict, and a greater
propensity of employees to conform to
organizational rules and procedures.

Concentration of decision-making
authority is shown to be negatively
related to the following
organizational/management dimensions:
variability of tasks, technological
complexity, changes in environment (e.g.,
fiscal, legal/pclitical, regulatory).
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Exhibit D (continued)

Police Studies

Non-Police Studies

b. Decision-Making Styles

] Indication that supervisory
participativeness in decision-making is
positively associated with police officer
satisfaction.
31. Employee Coordination/Control 31.

a. Supervisory Coordination/Control Systems

Research findings suggest that
variability in police task structure is
positively associated with a greater need
for supervisory coordination and control.

Indication that police occupational
culture makes it difficult for managers
and supervisors to control effectively
police officer behavior.

® Research findings indicate concentration
of decision-making authority is not
associated with organizational size.

Decision-Making Styles

® Finding that the use of participatory
management systems is positively
associated with increased authority of
managers.

. Suggestion that a collegial decision-
making model is positively associated
with employee satisfaction, adoption of
normative incentives by employees, and
increased individual performance.

Employee Coordination/Control

Supervisory Coordination/Control Systems

® Research finding that larger
organizations are more likely to
institutionalize mechanisms for assuring
supervisory control of organizational
outputs than are smaller organizations.
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Exhibit D (continued)

Police Studies

Non-Police Studies

Supervisory explanations of the reasons
for rules and procedures is positively
related to favorable ratings of those
rules by officers.

Indication that favorable perceptions of
supervisors is positively associated with
high police officer satisfaction and that
negative perceptions of supervisors is
associated with low commitment to the
organization by employees,.

b. Leadership Style b.

Research finding that supervisory
participativeness in decision-making is
positively associated with police officer
satisfaction.

Suggestion that leadership on the part of
police sergeants is critical to the
institutionalization of professionalism
in policing.

¢. Supervisory Evaluation of Performance c.

Supervisory evaluation of probationary
police employees is positively associated
with predictions of police officer
performance in later years.

® Indication that increased environmental
uncertainty due to economic,
legai/political, or regulatory changes is
negatively associated with emphasis on
supervisory control of organizational
outputs.

e Research finding that the implementation
of an MBO program is positively
associated with individual performance,
but also has a positive association with
the filing of more grievance procedures
against supervisors,

Leadership Style

® Indication that the adoption of an
initiating structure style in supervision
and management (i.e., a style which
encourages interaction between workers
and managers) is positively associated
with employee performance and
satisfaction.

Supervisory Evaluation of Performance

® The literature reviewed is silent on this
variable.
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Exhibit D (continued)

Police Studies

Non-Police Studies

Research suggests that seniority in
policing is negatively associated with
supervisory performance evaluation
ratings.

d. Supervisory Roles in Discipline

Indication that seniority of police
officers is positively associated with
favorable perceptions of supervisory
disciplinary actions.

Indication that off duty violations of
police rules and policies are more likely
to receive negative sanctions from
supervisors than are on duty violations.

Organizational Maintenance Activities to Coordinate

and Control the Human Enterprise

32. Recruitment, Advancement Systems

a. Recruitment

L]

Research results demonstrate that a
number of formalized recruiting practices
(e.g., psychological tests, aptitude
tests, role playing, background
investigations) are positive predictors
of police performance.

d. Supervisory Roles in Discipline

The literature reviewed is silent on this
variable.

Organizational Maintenance Activities to Coordinate

and Control the Human Enterprise

32. Recruitment, Advancement Systems

a. Recruitment

Finding that formalized recruitment
practices (i.e., advertising for
personnel with specific qualifications)
has no effect on likelihood of
organizations adopting innovations.
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Exhibit D (continued)

Police Studies

Non-Police Studies

Research finding that police recruit
testing systems must be modified if
police agencies wish to recruit and hire
more minority officers,

Indication that civil service systems
significantly affect police recruiting
practices. Where civil service systems
exhibit a policy making role, they
positively influence police recruiting
practices. Where civil service systems
take on an adjudicatory role, they
negatively influence the formalizing and
adoption of more sophisticated selection
devices.

b. Advancement

®

Indication that individual per formance
and employee education levels are
positively related to the likelihood of
promotion; seniority is negatively
related to promotion.

c. Performance Evaluation

Finding that police performance
evaluation systems can be effective in
accurately predicting performance.

b. Advancement

® The literature reviewed is sgsilent on this
variable.

c. Performance Evaluation

® The literature reviewed is silent on this
variable.
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Exhibit D (continued)

Police Studies

Non-Police Studies

33.

Training Systems

33.

a. General a.

L 4

Research findings that total weeks of
training has no bearing on police officer
attitudes toward lateral entry, towards
use of force, or the limits imposed by
probable cause in conducting searches and
interrogating citizens.

b. Recruit Training b.

&

Indication that police recruit training
programs have no relationship to police
officer commitment or to police officer
use of discretion, have a positive
relationship to the development of
dogmatism among police officers, and have
a negative relationship to police
performance.

Finding that there is no relationship
between police recruit training and
feelings of preparedness in handling
family disturbances, civil disorders,
traffic accidents, narcotics cases, and
court appearances.

&

Training Systems

General

Research finding that training in
organizational development increases
group cohesion among employees.

Recruit Training

The reviewed literature is silent on this
variable.
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Exhibit D (continued)

Police Studies

Non-Police Studies

c. In-Service Training

Indication that most police in-service
training programs have no effect on
police performance. Specifically,
training in methods of handling mental
health problems has no effect on
application of police discretion.
Training in community relations programs,
however, has been found to have a
positive influence on citizen evaluations
of the police.

d. Supervisory/Management Training

Indication that police supervisory
training programs do not satisfactorily
prepare supervisors for managerial duties
and responsibilities.

In-Service Training

The literature reviewed is silent on this
variable.

Supervisory/Management Training

The literature reviewed is silent on this
variable.
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Inferential Findings

The second analytical component for this and other conceptual clusters
is the development of inferential findings which in turn facilitate the
identification of a knowledge base on the applicable variables within the
conceptual cluster. This section of this chapter presents knowledge base
strengths and weaknesses produced from this inferential analysis. The
discussion of such a knowledge base also includes an examination of the policy
relevance of available, sampled empirical research.

This inferential analysis has generated certain specific knowledge
about the four sub-cluster topical areas incorporated in this cluster entitled
"Organizational Coordination and Control." It should be reiterated here that
knowledge as used in this analysis is developed from empirical research that
is methodogically sound and is generalizable. Many of the studies reviewed
for this cluster, as well as others, developed information and not
knowledge. Certain shortcomings in methodology in these studies precluded the
produced findings from being generalizable.

The findings for this cluster are presented in order of the four sub-
cluster topical areas configured earlier in this chapter. These sub~cluster
topical areas are:

1. Traditional, Bureaucratic Modes of Coordination and
Control.

2. Non-Bureaucratic Modes of Coordination and Control.

3. Management/Supervisory Systems of Coordinating the Human
Enterprise Within the Organization.

4. Organizational Maintenance Activities to Coordinate and
Control the Human Enterprise.

These four topical areas in sum define managerial concepts and
activities specifically structured to guide and monitor the "process"
dimension of organizations. The distinctive variables in this cluster all act
to move "inputs" or "resources" made available to the organization through
some process wherein an output is produced. From the view of a systems model,
then, this cluster serves as the throughputs segment of the organization.

From a somewhat different perspective, that of the school of
scientific management, the variables in this cluster define those managerial
and administrative processes known as “directing,” “staffing,™ and
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"coordinating.mig/ It also examines that administrative process known as
"decision-making."=- It does not examine those managerial processes
associated with principles of "organizing," "planning,” or "budgeting." These
topics have been addressed in earlier chapters. Research focusing on the
informal organization, specifically examining the role of the individual and
the group in police organizations, will be analyzed in a forthcoming chapter.

Traditional, Bureaucratic Modes of Coordination and Control

The <c¢lassical theory of management and organization as first
constructed by Weber (Gerth and Mills, 1958) stresses hierarchically
structured organizations wherein work is rationalized and performed according

to procedural specifications. Authority in such organizations is delegated
from the top of the organization downwards, clearly delineating those actions
for which a subordinate is responsible to a supervisor. This school of

management also espouses the principles of "unity of command" and "unity of
direction™ (Gulick and Urwick, 1937; Fayol, 1949) and stresses the need for a
limited "span of control" so as to optimize coordination of employees (Gulick
and Urwick, 1937). The concepts articulated by these organizational theorists
can be transformed to the specific variables aggregrated into this sub-~cluster
topical area; namely:

® Formalization/Written Rules

® Hierarchical Levels

e Span of Control: Manager Ratio

) Administrative Staff and Communication

This is not to say these variables alone constitute all of the
managerial concepts incorporated in the classical theory of management. Other

concepts, such as "division of labor" and "centralization of authority" are
also included in these works. The former has been examined in an earlier

éé-/These elements of the managerial and administrative process were
first identified and popularized by Gulick and Urwick (1937:13).

36/mhe concept of "decision-making" was examined in the early writings
of Henri Fayol (1949) in the context of authority and responsibility and
centralization. These two subjects were postulated as general principles of
management by Fayol.
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chapter of this report.él/ The latter will be addressed in this chapter under
the heading of Management/Supervisory Systems of Coordinating the Human
Enterprise Within the Organization.

What knowledge does empirical research reveal concerning the
applications of the principles of the classic school of management in
contemporary police administration? Moreover, what lessons can be learned
from research 1in other disciplines and how can it be applied to law
enforcement? It is certainly appropriate that these questions be asked, for
many authors in police science and administration have advocated the adoption
of these principles for many years.—

Formalization/Written Rules. Written rules and policies, or written
directives, are promulgated by management to apprise employees of the
organization's expectations of employees in carrying out day-to-day activities
to achieve a desired goal or objective. 1In policing, the diversity of the
goal and task structure and inherent discretion in the police function
necessitates that policies, rules, and procedures are developed and
disseminated to gquide individual behavior. Although this is true for all
organizations, it becomes increasingly evident as organizations grow (Inkson,
Pugh, and Hickson, 1970; Mansfield, 1973).

Research findings suggest that factors other than size are critical in
defining the degree to which rules and policies are formalized. In the
general management sample it was found that increasing technological
complexity (Pugh, Hickson, Hinings, and Turner, 1969) and a high level of
variability in tasks (Hage and Aiken, 1969; Comstock and Scott, 1977) are
negatively associated with formalized/written rules. It is likely that these
findings are applicable to police. A change in operating style oriented
toward greater management control of the work force with greater concentration
of management authority also tends to exert a greater emphasis on
formalized/written rules (Hage and Aiken, 1967). This tendency has been
described in policing as a movement toward a "legalistic" style of enforcement
wherein less discretion in enforcement is tolerated by management (Wilson,
1968, Repretto, 1975, Ferdinand, 1976).

él/For further information on this topic, see Chapter IV: 1Internal
Structural Differentiation.

-§§/See, for example, O. W. Wilson and Roy C. McLaren, Police
Administration, 4th ed. (New York: McGraw~Hill, 1977) and George D. Eastman
and Esther M. Eastman (eds.), Municipal Police Administration, (Washington,
D.C.: International City Managers Association, 1969).
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Decentralization of authority, on the other hand, tends to minimize
the importance of written rules (Pugh, Hickson, Hinings, and Turner, 1969;
Dimieri, 1976). Dimierei (1976) in a study of the New York City Police
Department, suggested that such decentralization tends to stress the need for
more flexibility in rules and procedures to enable officers to respond
adequately to the varying demands placed upon them in a decentralized working
environment.

Recognizing this need, researchers from the Boston University Center
for Criminal Justice (1978) initiated a project to develop workable policies
to guide and control police discretion. This project was spurred in part from
other efforts to devise and implement rules to guide police behavior (see, for
example, Caplan, 1971; American Bar Association, 1973). The researchers at
Boston University sought to influence police discretion by developing flexible
policies for criminal investigations. The project utilized a participatory
management scheme to enhance employee acceptance of the rules and convened
special training programs to promote understanding of the mechanics of the new
rules. These efforts, however, did not show beneficial results. The rules
did not result in the effective structuring of officer discretion.

This finding is not atypical of other research examining the results
of the adoption of formalized/written rules. Other researchers (0'Neill,
1974; Sykes and Clark, 1975) have observed that formalized rules and policies
designed to control police discretion do not meet their expected result.
Further, Wagoner (1976) has shown that written policies actually promote
alienation of police employees. Thus, it is not surprising that the Boston
University researchers found that their devised policies had no effect on
discretion or on performance (Boston University Center for Criminal Justice,
1978).

These findings parallel those of researchers in other organizational
environments wherein formal rules are shown to have little effect on emplovee
attitudes and behavior. In three studies (Rosner, 1968; Hage and Dewar, 1973;
Blau and McKinley, 1979), researchers found that formalized/written rules had
no relationship to adoption of innovations in organizations. The second study
cited here addressed the degree to which observance of rules was correlated
with adoption of new programs in health and welfare organizations, while the
third assessed patterns of formalization as pertaining to adoption of
innovations in architectural firms.

Further, formalized rules have been shown to at best have a neutral
relationship and at worst a negative relationship to individual performance,
satisfaction, and commitment. Evan and Simmons (1969) found that written
rules had no bearing on individual conformance to organizational standards of
conduct while Child (1973a) found that structuring of work activities is
positively associated with employee-management conflict, but not associated
with conferming behavior. Concerning employee satisfaction, Aiken and Hage
(1971) and Dewar and Werbel (1979) observed that satisfaction and commitment
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decreased as formalization increased, while Baumler (1971) found that written
rules and policies have a negative relationship to organizational commitment.

What do these findings suggest for police management? Essentially, it
appears that written rules and policies are 1likely to induce a negative
response from employees, although it has been shown that effective training in
rules of conduct and supervisory explanations of the reasons for specific
rules enhance police officer acceptance of such rules (Macfarlane and Crosby,
1976). Certainly the fact that many police agencies do a less than adequate
job in standardizing the development of rules and procedures, training
employees in management expectations, and assuring that all affected personnel
receive copies of pertinent directives (International Association of Chiefs of
Police, 1976), inhibits the likely acceptance of written rules. It may be,
however, that police officers are not 1likely to view written rules and
procedures favorably regardless of what actions management takes to promote
successful implementation of such rules. Furthermore, the inherent
variability in day-to-day tasks 1in the police occupation minimizes the
possibility of successful adoption even if employees were to view rules and
policies favorably.

In short, the management and organization attributes associated with
adoption of, or decreasing reliance on, formalized/written rules, as well as
the apparent consequences of the utilization of such rules, can be depicted
graphically as is shown in Figure 12.

Figure 12

RELATIONSHIP TO MANAGEMENT AND ORGANIZATION
ATTRIBUTES TO FORMALIZED/WRITTEN RULES

Organizational Adoption of
Size + Innovations
Technological 0 Employee
Complexity Satisfaction
Adoption of __
Formalized/
Written/Rules —
variability \ Employee
of Tasks 0 Commitment
Concentration Employee
of Authority Performance
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The positing of these relationships by no means suggests that
additional research is not necessary to confirm these relationships. Certain
of these relationships should be tested in the police environment. Such tests
should pay considerable heed to the operationalization of key variables, such
as employee satisfaction and performance. Before definitive statements
regarding these relationships as applied to policing can be set forth,
research should be conducted which concurrently measures other organizational
and managerial variables which may have an effect on satisfaction and
performance. Studies which incorporate multivariate measures of these
variables such as the study by Child (1973a) are needed to help confirm these
relationships.

Further, the relationship regarding adoption of written rules and
performance is largely based on studies which operationalize performance as

conformity to rules and procedures. The question of whether or not
formalized/written rules have any bearing on operating effectiveness or
efficiency cannot really be answered by this research. Those studies

suggesting that written rules have no relationship to control of police
discretion (0O'Neill, 1974: Sykes and Clark, 1975; Boston University Center for
Criminal Justice, 1978) at first glance imply that rules and policies have
relationship to operating effectiveness. It may not be possible, however, to
infer from these studies that performance is not affected. To do so would be
to infer that control of discretion produces operating effectiveness. This
conceptual 1linkage cannot be supported from the research reviewed for this
study.

Hierarchical Levels. Classic organizational theory suggests that
management can better assure control and coordination of the organization if
it structures the enterprise so that lines of authority follow the chain of
command ranging from the ultimate authority at the head of the organization to
the lowest ranks (Fayol, 1949). Following this principle and that of "unity
of command" (Fayol, 1949), organizations have tended to institutionalize
hierarchical management structures to control better and coordinate the day-
to-day activities of the organization. Specialization of tasks and
departmentalization of functional activities act to flatten the organization
structure (Rushing, 1967; Meyer, 1968). However, lines of authority within
differientiated work units normally follow the same principles associated with
hierarchical control and coordination.

Police agencies have been traditionally structured hierarchically with
communication patterns and decision-making dictated by the chain of command
(McNamara, 1967; Reiss, 1971; Sandler and Mintz, 1974; Reams, Kuykendall, and
Bruns, 1975; Guyot, 1979; Shanahan, Hunger, and Wheelan, 1979). This form of
organizational structure was adopted primarily to mobilize the police for
swift action and decision-making when facing emergency and crisis situations
(Sandler and Mintz, 1974). This model also has been institutionalized to
achieve greater control over police interactions with the community, thus
limiting discretion and the likelihood of corruption. Changes in the police
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"operational style" from a "watchman" style of policing to a "legalistic"
style often foreshadow a movement toward increased hierarchical structures
(Wilson, 1968; Ferdinand, 1976).

What implications does this reliance on hierarchical structures have
for the operation and management of the police organization and what
influences do such structures have on the informal organization? 1In addition,
what factors in the police working environment tend to foster the adoption and
retention of hierarchical control systems? These inquiries were raised in
conducting a review of the empirical research on this subject.

The dysfunctions of the hierarchical, command bureaucracy in policing
have been acknowledged by several observers of police work (see, for example,
Van Maanen, 1972; Rubinstein, 1973; International Association of Chiefs of
Police, 1976). These researchers deduced their findings from observations of
police agencies and suggest that such a form of organization promotes
arbitrary and inconsistent discipline, advancement based on deference to rank
and formal rules and procedures (Rubinstein, 1973), and a conformance to
authority syndrome "where officers learn that their future is based to a great
extent on an unquestioning conformity to the organizational system (Van
Maanen, 1972). This ethos is furthered by the socialization process evident
in policing wherein police recruits are indoctrinated into the police culture
(see, for example, Skolnick, 1966; Niederhoffer, 1967; Wilson, 1968; Bayley
and Mendelsohn, 1969; Genz and Lester, 1976) .~

The bureaucratic model, moreover, has been correlated with low police
officer perceptions of role performance and organizational effectiveness
(Harrison, 1975). This exploratory study, although suggestive of a
relationship between hierarchy and effectiveness, cannot be interpreted as a
justification for abandonment of the hierarchical structure. Nevertheless, it
does when taken in conjunction with other observations on the bureaucratic,
hierarchical model, indicate that such a system is dysfunctional.

Interestingly, another stream in the 2literature suggests that the
"police ©personality"™ (Rokeach, Miller, and Snyder, 1971; Bennett and
Greenstein, 1975; Lefkowitz, 1975) fosters and encourages the reliance on
hierarchical structures.==/ Whether this tendency is due to the socialization
process, or to inherent personality attributes in police officers, it
indicates that the police prefer a highly structured management system

ég/further information on this subject is presented in Chapter 1IV:
Internal Structural Differentiation.

fﬂl/The topic of the "police personality" is examined in depth in
Chapter VI: Informal Organization Structures.
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(Trojanowicz, 1971; Leireu, 1973) and that they desire standards of conduct
closely monitored by management and more stringent than those developed for
other governmental employees or the citizenry at large (Macfarlane and Crosby,
1976) .

This somewhat conflicting trend in the literature raises still further
research questions about the hierarchical structure of police agencies. One
is left with the impression that although the police desire a rigid,
hierarchical structure where lines of reporting relationships are clearly
drawn, the actual application of such a structure leaves much to be desired
and fosters dissatisfaction. Although this deduction has been implied through
the research alluded to above, there 1is 1little empirical evidence to
substantiate this relationship. No research studies could be identified in
this study which carefully comgf}ed the bureaucratic, hierarchical structure
to other organizational models.—=

The general management literature provides some insight into
interpretions of the implications of hierarchical structures for policing.
This literature also indicates that variability of tasks is associated with
hierarchical structures (Stinchcombe, 1959) and suggests that such management
and organizational styles are more likely to be found in large as opposed to
small agencies (Meyer, 1968; Blau and Schoenberr, 1971). As was the case for
the police literature, this research demonstrates that hierarchical structures
are either non-related or negatively associated with individual satisfaction
(Engel, 1970; Carpenter, 1971; Ivancevich and Donnelly, 1975) and negatively
related to adoption of innovations (Ivancevich and Donnelly, 1975). Further,
hierarchical structures may -actually inhibit organizational effectiveness
(Bridges, Doyle, and Mahan, 1968; Fouraker and Stopford, 1968).

These studies at first glance do not indicate many positive benefits
of the classic, hierarchical structure. Is this observation true, however,
for all organizations? As suggested by Parsons (1960), there are two types of
authority in organizations: professional and bureaucratic. Professional
organizations, or those with a diverse task structure, rely on rational
performance of the work force and self enforced control (Stincombe, 1959).
Bureaucratic organizations, on the other hand, rely on hierarchical authority
to rationally organize and coordinate work in mass production environments.
As demonstrated by Udy (1959) in a study of organization of production in 150
non-industrialized societies, expertness (associated with professional
authority) may not be correlated with bureaucracy, but may be an alternative

él--/'rhe concept of the decentralized, discretionary model of policing
has been examined, but not in comparison to the hierarchical structural
model., See the sub-section of this chapter entitled "Concentration of
Authority" for further information.



200

to bureaucracy. His study showing that expert qualifications in specialized
tasks and functions are not associated with bureaucratic controls gives
further credence to the notion that advancing professionalism minimizes the
need for hierarchical control.

In applying this to policing, 1is it possible that police officers
viewing themselves as developing professionals consider hierarchical
structures to be antithetical to performance?Z% This self perception also
helps to explain the tendency of police to expect high standards of conduct.
Professionals who are prone to control their own behavior are more apt to
expect high standards of conduct from professional peers. The opposing tenet
here 1is that those police officers who do not consider themselves as
professionals may desire hierarchical structures to guide and control everyday
activity.

The remaining issue of concern here is whether policing is advanced
enough as a profession to inculcate management systems stressing professional
authority. Perhaps policing is in a stage where developing technical
expertise is moving the organization away from hierarchical structure and that
greater technical expertise, as suggested by Udy (1959), is a forerunner of
professionalism.

In summary, the findings of researchers can be depicted graphically,
as in Figure 13, focusing on the concepts of professionalism and division of
labor. Organizations with a high degree of professionalism and greater
division of labor will experience difficulty in relying on hierarchical
authority to control behavior. Alternatively, those organizations with less
technical expertise among functions will not experience as much disenchantment
among emplovees with hierarchical structures.

Span of Control; Manager Ratio. A third variable included in this
sub-cluster topical area is Span of Control; Manager Ratio. This variable
addresses the subject of the number of subordinates responsible to any one
manager and in so doing facilitates a consideration of what ramifications for
the broader organization are created through wvariations in this ratio.
Classic organizational theory dictates that any manager can only direct a
limited number of persons. The manager must then depend on these subordinates
to direct others, and then on these employees to direct still others (see, for
example, Gulick and Urwick, 1937). Varieties in organizational task and goal

i4—-2-/1“urther discussions concerning professionalism in policing are
presented in Chapter IV: Internal Structural Differentiation.



201

Figure 13

RELATIONSHIP OF HIERARCHICAL STRUCTURE TO ORGANIZATIONAIL ATTRIBUTES

In Complex Organizations Where Profegsionaliam is Advanced:

Division — Employee

of Labor \ Satisfaction

Hierarchical
Structure

Self Enforced — Adoption of
Standards Innovations

In Less Complex Organizations Where Professionalism is
not Advanced:

Employee
Satisfaction
+
Hierarchical
Structure

+

Employee
Commitment

structure impact the appropriate span of control. Two key factors which
influence this variable are the technical skill 1levels and the physical
proximity of the work force. As stated by Gulick and Urwick (1937:7):

Where the work is of routine, repetitive, measurable, and
homogeneous character, one man can perhaps direct several
score workers. This is particularly true when the workers
are all in a single room. Where the work is diversified,
qualitative, and particularly when the workers are
scattered, one man can supervise only a few.

This principle has been applied to contemporary writings on police
administration (see, for example, Wilson and McLaren, 1972:68-70). General
management theory has been incorporated in such writings indicating that the
span of control may vary for executive pngitions, such as the office of Chief
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of Police and other division chiefs, where the span of control more than
likely will be small to operating units where similarity in work tasks permits
a larger span of control.

Research for this study on police management did not reveal any
studies on span of control; manager ratio. This is not to conclude that such
research has not been performed, only that results of any such research did
not appear in the target journals reviewed for this study and, in addition,
were not cited in any such journal articles. Thus any conclusions to be
derived relative to the effects of variations in the span of control must be
deduced from the general management literature.

A study by Blankenship and Miles (1968) indicates that a larger span
of control is 1likely to be found 1in organizations where authority is
concentrated or centralized. Organizational size does not appear to be a
determinant of the span of control (Indik, 1964). Division of labor, however,
is shown to be such a determinant. As shown by Blau and Schoenherr (1971),
increases in functional and departmental specialization may be accompanied by

a smaller span of control. This appears quite logical since greater
specialization of tasks will likely produce the need for more supervisors to
direct such specialized tasks. As pointed out earlier in this report,

however, organization size and structural differentiation are positively
correlated, thus larger organizations with gr§§ter specialization of tasks are

likely to exhibit a smaller span of controlfﬂu

Division of labor may, in fact, be an intervening factor here. Where
division of labor is low and concentration of authority is high, the span of
control will likely be high. The positive relationship between concentration
of authority and hierarchical levels as alluded to earlier (Hage and Aiken,
1967) also suggests that this relationship may hold for managers in highly
structured organizations with centralized decision-making authority. Such
organizations may be less likely to place as great a number of managers and
supervisors in work units further down the chain of command. A large degree
of division of labor, however, may counteract this effect even if authority is

concentrated. Supervisors in such organizations may be held responsible for
assuring that work is performed according to management expectations but may
not be given much authority in the management process. These relationships

are suggested by the available research reviewed for this study. However, the
small number of studies reviewed precludes developing explicit propositions
for this review of span of control; manager ratio.

How can these relationships be applied to police management and

ﬁé/This relationship is addressed in depth in Chapter III: Complexity
of Goal and Task Structure.
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administration? It can be inferred that division of labor in policing may
have an impact on the span of control in police agencies. A greater degree of
specialization and hence differentiation in the structure of police
organizations may generate the need for more supervisors. In the context of
police organizations, this can apply to specialized functions such as
investigations, crime prevention, planning and research, community relations,
or tactical operations. The interesting question which remains, however, 1is
how does such specialization affect the span of control in other operational
functions, specifically patrol? Does the need for more supervisors in
specialized functions mean that the span of control in patrol will increase,
or are more supervisors promoted from the ranks to f£ill the supervisory
vacancies? This question cannot be answered based on available research
reviewed for this study but would be an interesting subject for further
research.

Administrative Staff and Communication. The third variable included
in this cluster 1is Administrative Staff and Communication. Classic
organization theory suggests that as organizations become diversified they
tend to adopt more functional specialties, thus necessitating functional
supervision (see, for example, Fayol, 1949). The opposite tendency is for
those organizations with a smaller number of specialized units to create a
greater number of staff support positions to respond to variations in workload
needs and tasks (Klatzky, 1970; Child 1973c). Size of organization is not as
critical to this variation in use of administrative staff as is division of
labor (Klatzky, 1970), although the high correlation between size and division
of labor often will suggest that both are critical determinants of
administrative staff configurations.—

The nature of this configuration--that is, relying on a large cadre of
managers and supervisors or instituting a large number of staff support
positions--will invariably affect the communication process in
organizations. A substantial increase in the number of management layers in a
bureaucratic structure increases the likelihood that communication from top to
bottom, or vice versa, can be misconstrued. An overreliance on specialized
staff support positions may produce the same effect. Individuals in such
positions are often removed from the chain of command and, therefore, are not
part of the general communication flow in the organization.

The police literature sampled for this study does not provide much
knowledge concerning administrative staff support configurations. Three
studies on team policing programs {Sherman, Milton, and Kelly, 1973; Dimieri,
1976; Schwartz and Clarren, 1977) shed some insight into the impact of

éi/This relationship is discussed in further detail in Chapter III:
Complexity of Goal and Task Structure.
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decentralization of ©police services on administrative staff positions.
Schwartz and Clarren (1977) suggest that the implementation of team policing
in Cincinnati generated the need for increased reliance on centralized support
services to assist patrol operations units in performing the variety of
enhanced tasks introduced with team policing (e.g., referrals as alternatives
to arrest, information gathering, budgetary analysis). Sherman, Milton, and
Kelly (1973) also indicated that there was an increased need for such services
although at least one of these functions (dispatching) acted to hamper team
policing programs in eight cities (Sherman, Milton, and Kelly, 1973:94).
These findings are not unlike those observed by Child (1973c) showing that
geographical dispersion is positively associated with increasing numbers of
staff support positions.

Decentralization under team policing will likely result in a larger
administrative support component, because it generates a greater need for
centralized support services and a greater need for management personnel to
coordinate team efforts, although this may not require an increase in the
number of supervisors. It is likely, however, that this increase may occur.
As shown by Rushing (1967), 1increased problems of coordination 1in
organizations tend to be positively associated with more administrative
staff. Thus, it can be inferred that such a change in operations will impact
the administrative staff configuration in policing. There will be an
increased need for mid- management to coordinate activities more than under
previous systems. This is suggested by Sherman, Milton, and Kelly (1973:93)
indicating that middle management must assume more of a "support" role to team
units than a direct supervision role. This would lessen the need for
specialized support services.

It appears then that the specific roles assumed by managers and
support functions will determine to a great extent the attendant results of
increases in management/administrative staff. One of the critical outcomes of
such an increase may be an increase in hierarchical authority and a breakdown
in communication within the organization (Meyer, 1968). This may consequently
restrict organizational effectiveness {(Ouchi, 1977) or inhibit the adoption of
innovations (Blau and McKinley, 1979). This is a dysfunction which should be
avoided, for communication and feedback to employees is essential for employee
satisfaction and commitment (Assael, 1969; Brown, 1969; Klein, Kraut, and
Wolfson, 1971; Alderfer, Kaplan, and Smith, 1974). Such breakdowns ultimately
may have restricted the possible benefits of team policing programs wherein
communication channels were not improved as expected (Dimieri, 1976).

These findings can be graphically depicted as in Figure 14 below. It
should be pointed out that the actual characterization of the management role
is not incorporated in this graphic because the sampled literature does not
necessarily  demonstrate that some  of the pitfalls of increased
administrative/managerial staff can be negated by alternative management
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rolesfﬁi/ The relationships characterized in this figure certainly could be
subjected to testing in a police environment.

Figure 14

RELATIONSHIPS OF ADMINISTRATIVE/MANAGERIAL
STAFF TO OTHER ORGANIZATIONAL DIMENSIONS
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The human relations school of management, evolving in the 1940's and
1950's, has endeavored to go beyond the scope of traditional organizational
theory based on such principles as task specialization, chain of command,
unity of command, and span of control. It has been carried forth largely by
psychologists and has as 1its main thrust the understanding of human
interactions in organizations. These scholars and researchers have shown that
informal patterns of human interaction deviate from those patterns imposed by
the formal organization structure (see, for example, Roethlisberger and
Dickson, 1939; Blau, 1960; Likert, 1961). These findings have led other
scholars to propose the open system concept of organizations where structure
in organizations is defined based on a consideration of patterned activities
between any number of individuals (Katz and Kahn, 1966:16). Such interactions

i§/lt should be pointed out here that this discussion pertains to
increases in the administrative/management component, not necessarily
supervisory/management styles. More information on this topic can be found at
a later point in this chapter.
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may or may not follow prescribed organizational channels for individuals and
tend to combine both autonomous and controlled behavior in organizations, as
suggested by Barnard (1938). It is the manager's role, as indicated by
Barnard (1938:227) to harness the informal process of interaction together
with the formal processes to create a cooperating system,

This section of the chapter will examine four elements of the human
relations school. These four variables all refer to managerial efforts to
achieve employee integration into the organization and hence an increased
sense of commitment to the enterprise. The four variables are:

® Committees.

® Incentives: Material.
) Incentives: Social.

] Incentives: Normative.

This analysis will treat the three variables addressing incentives as
one subject.

Committees. The subject of participative or consultative management
has been written about extensively in both the management literature and in
writings on police science and administration (see, for example, Munro,
1¢74:168; Whisenand and Ferguson, 1978:41-43). The basic premises of
participative management, also referred to as management by committees or by
task forces, are those of job enrichment for the individual and integration of
individual and group perceptions of needs and problems. As stated by
Whisenand and Ferguson (1978:43) quoting studies from the National Training
Laboratory, Institute for Applied Behavioral Science, participative management
can produce several positive results, such as:

® Increased psychological commitment to objectives.
) Collective sense of purpose and involvement.

® High performance standards.

® Self discipline and motivation.

® Increased enjoyment of job.

) Adaptability to the new and unexpected; feelings that
change spell opportunity, and innovation can be fun.

What knowledge can be gleaned from research on the application of
participative management in policing and how can knowledge gained from
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research in the private sector be applied to policing? The police literature
demonstrates that participatory management does have salutary effects. In
studies of team policing programs it has been suggested that officer
involvement in planning for new programs is critical to successful program
implementation (Sherman, Milton, and Kelly, 1973; Schwartz and Clarren, 1977},
and that participation in decision-making by officers was positively
associated with increased officer satisfaction and feelings of independence
(Schwartz and Clarren, 1977).

These studies, although based on actual observations of police
agencies, do not include multivariate analysis of the relationship between
officer participation and other managerial/organizational factors. Such an
analysis was, however, performed by Jermier and Berkes (1979) showing that
participatory leadership, as well as task wvariability, was the most
significant predictors of satisfaction and commitment. Participatory
leadership styles were found to be correlated with such outcomes, while
typical bureaucratic structure measures (e.g., specification of rules and
procedures, and work assignment) were not.

Further, a study of police disciplinary processes by the International
Association of Chiefs of Police (International Association of Chiefs of
Police, 1976; Macfarlane and Crosby, 1976) showed that mechanisms to solicit
officer opinion in the development of rules of conduct and operational
procedures was associated with perceived quality of written directives.
Police agencies which incorporated both informal and formal means _of

46/

soliciting input (International Association of Chiefs of Police, 1976:95) :—

. . . seemed to establish the feeling among officers that
top level management does have the interests of the troops
in mind, and therefore tends to instill greater support for
administrative decisions and policies.

These findings are not dissimilar to research results in the private
sector. Perhaps one of the most renowned studies of the effects of
participative management is a study by Likert (1961) comparing participatory
to hierarchical management styles in an industrial setting. Likert (1961:64-
67) found that participative techniques resulted in significant increases in
employee degree of satisfaction with a supervisor's ability to represent
employee needs, perceptions of managers as "employee oriented," and in
employee feelings of responsibility to see that work gets done. Likert

ié/"lnformal“ in this context refers to a process of the police chief
executive taking strides to meet with individual officers on off duty hours to
discuss organizational policies and procedures. "Formal" refers to a process
of submitting in writing and receiving responses to suggestions for
organizational policy or procedural changes.
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(1961:71) also concluded that reliance on non-participatory styles can result
in short—-term successes in productivity, but at costs to the human enterprise,
such as "increased hostilities; a greater reliance on authority; decreased
loyalties; reduced motivation to produce; together with increased motivation
to restrict production, and increased turnover."

Other research studies, however, have shown that participatory
management does not necessarily produce greater productivity or satisfaction
(see, for example, Fielder, 1966). Palumbo (1969) concludes that the results
of participatory management are dependent on the skill levels of workers:
more skilled workers desire greater input in decision-making.

The findings then concerning participatory management are mixed. As
suggested by Strauss and Rosenstein (1970:171) based on a study of worker
participation in eight countries, the chief value of participatory management
may be its tendency to promote a vehicle for resolution of conflict in order
to induce compliance to directives. The use of committees can, therefore, be
said to produce benefits from an employee attitudinal perspective, but may not
influence greater productivity.

From another perspective, social scientists have also examined the
influence of extra-organizational conditions on participative management. The
subjec§7/pf environmental uncertainty has been discussed elsewhere in this
paper .— A perceived change by managers or supervisors in economic
situations, legal/political autonomy, or regulatory autonomy have been shown
to generate increased internal uncertainty, thereby stimulating managerial
action to adapt the organization to its environmentally induced changes. One
such action is increased reliance on employee involvement in decision-making
or a more open structure of soliciting input (Lawrence and Lorsch, 1967;
Duncan, 1973; Pennings, 1975). Encouraging such input has been shown to
influence changes which wultimately improve organizational effectiveness,
usually defined here as adaptation to environmental changes (Lawrence and
Lorsch, 1967; Duncan, 1973).

These same authors have shown that organizations with a high degree of
task interdependence (i.e., differentiation) are likely to initiate
participative management schemes to respond to environmental changes. This
suggests that perceived environmental uncertainty alone is not sufficient to
induce management to form committees to consider changes in organizational
structure or policies. Organizations having greater hierarchy in structure
may be less likely to initiate such participative decision-making.

£Z/This subject 1is examined in greater detail in Chapter II:
Environment and Organizational Autonomy.
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Participative management systems cannot necessarily be implemented
without organizational difficulty. Experience in policing has shown that
apparent participatory management schemes where employees are asked to approve
plans already developed is not sufficient (Sherman, Milton, and Kelly,
1973:63-64). Similarly, the use of outside consultants in policing may
jeopardize the ultimate benefits to be derived from participatory management
if the consultants and police managers do not make it known that police
officers and not consultants are responsible for program planning (Sherman,
Milton, and Kelly, 1973).

In summary, it can be stated that the push for participatory
management often stems from perceived environmental changes and that
structurally differentiated organizaticns may be more apt to implement
participatory systems. The apparent benefits of such management, as
demonstrated in policing and in other organizational settings, are a feeling
of greater involvement on the part of the worker and a greater likelihood of
accepting prescribed standards of conduct and policies. This tendency may be
more prevalent for highly skilled as opposed to lower skilled workers. The
ultimate effects of participatory management on productivity or effectiveness
cannot really be shown, at least based on studies reviewed for this project,
A number of relationships, however, may be depicted as in Figure 15 below.

Figure 15

RELATTIONSHIPS OF PARTICIPATIVE MANAGEMENT TO
OTHER ORGANIZATIONAL/ADMINISTRATIVE VARIABLES
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Employee Incentives. Incentive systems constitute another set of non-
bureaucratic modes of coordination and control. These systems are also
derived from the human relations school of management and focus on the need to
induce desired employee behavior through means other than bureaucratic
controls. The recognition of the need for incentive systems stemmed initially
from the realization that employees have a hierarchy of needs to be fulfilled
in the work environment. This was based on the work of Maslow (1954)
suggesting that all individuals have basic needs: physiological, safety or
security, love and belongingness, esteem or status, and self actualization.

Other researchers have expanded on this theory developing various
observations about how different incentives motivate different workers. 1In an
analysis of these various systems, Clark and Wilson (1961) state that there
are material, solidarity, and purposive incentives based respectively on
material or monetary, status and sociability-related, and normative-
ideoclogical rewards. It is these three forms of incentives which have been
incorporated into the framework for this current study. 1In this study, the
three types of incentives are classified as material, social, and normative.

Research studies in police science and administration, based on the
sample for this current research, have focused primarily on material
incentives and to a lesser degree on normative incentives. No studies on the
application of social incentives were located for this project.

The sampled 1literature indicates that expenditures for police
personnel appear to have no relationship to organizational professionalism
(Pursley, 1976) and that education levels in policing have no bearing on

material incentives (Barry, 1978). This 1last research suggests that
variations in police officer education are not accompanied by variations in
incentives. Both of these studies are exploratory, however, and do not

necessarily posit a knowledge base. Pursley's study in particular may be
questioned on methodological grounds. He utilized expert opinion of police
executives to define professional as opposed to traditional police agencies,
and further employed only <descriptive statistics in his analysis.
Consequently, there is a need for additional research to further examine the
findings produced by Pursley (1976), as well as those of Barry (1978).

Two other studies in the police sample provide information concerning
the use of material incentives by police managers. A study by Greisinger,
Slovak, and Molkup (1979) of the impact of civil service systems on policing
in 42 cities showed that civil service systems that tended to exhibit either
an administrative or regulatory role restrain police managers from instituting
pay incentive systems (1979:133). This study differentiated the roles of
civil service systems as either policy formulating, adjudicatory,
administrative, regulatory, or advisory. As suggested by Greisinger, Slovak,
and Molkup (1979:131), "there is a discernible hierarchy of roles played by
civil service commissions or personnel boards."” This hierarchy respectively
follows the 1listing of civil service roles itemized above with the policy
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formulating role located at the apex of the hierarchy and the regulatory role
at the bottom. As defined by Greisinger, Slovak, and Molkup (1979:XIv, 131),
administrative roles are largely "housekeeping"” in form, administering routine
personnel operations, while regulatory roles are found in cities where the
civil service function takes on the capacity of a monitor, reviewer, and
regulator of decisions and actions of other city agencies. The significance
of this study is that it demonstrates that options to employ material
incentives to improve performance in policing are on occasion beyond the
control of the police chief executive.

An additional study by Alex (1969) shows that decisions to utilize
material incentives may affect certain segments of the police agency more than
others. Alex demonstrated that material motivations (salary and security) are
stronger motivations than family influences or normative incentives, inducing
black officers to join the police force. Alex's study is qualitative in
design, however, and does not distinqguish between black and white officers.
Thus, one cannot conclude that white officers in the department studied (New
York) were motivated differently.

This issue is addressed by Kelly and West (1973) in a study of black
and white officers in the Metropolitan Police Department in Washington, D.C.
These researchers show that a higher percentage of black police officers join
the force for "police orientation reasons" (normative incentives) than do
white officers. Their research results, conflicting with Alex's findings, are
also supported by a study of police applicants (Hunt and Cohen, 1970) wherein
it was concluded that "Black and Puerto Rican youths, unlike their white
counterparts, find the service aspects of police work more attractive than the
pay, fringe benefits, or job security" (Hunt and Cohen, 1970:xiii).

The Kelly and West study (1973), however, includes primarily bivariate
statistical techniques (Chi Square) and, while it does analyze differences in
personal demographic data between white and black officers, it does not
conduct multivariate analysis of many personal attributes which may influence
an individual to join the police force.

These studies do not provide any conclusive findings concerning the
effects of material incentives. Several of the reviewed studies use
exploratory designs and qualitative analytical methods and, therefore, cannot
be said to produce generalizable findings. Thus it is not possible at this
juncture to assess accurately the ramifications of material incentive systems
in policing.

The general management literature provides some assistance in
assessing such ramifications. Rosner (1968), in a study on 24 short-term
voluntary hospitals, concluded that economic incentives are positively
associated with innovation (in this case defined as the adoption of new
drugs). Further, Pfeffer and Lawler (1980) showed that material incentives
may have positive effect on an individual's 3job satisfaction, although
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behavioral commitment, often associated with length of time in the job,
influences this relationship. Employees not behaviorally committed showed a
positive relationship between salary and satisfaction. Committed individuals,
on the other hand, did not show this relationship. This finding conflicts to
a degree with the suggestion of March and Simon (1958) that when extrinsic
rewards are reduced, the attitudes of the persons toward the task or the
organization should become less favorable. Thus, the offering of material
incentives may not have the same effect on all employees.

This raises the question of what effect other incentives (i.e., social
and normative) have on employees, Sheldon (1971), in a study of research
scientists, has shown that social involvements do have a positive relationship
with employee commitment to the organization, but the "investments" (defined
as age, tenure, and hierarchical rank) have a more influential effect on
individual commitment. This finding is supported by research by Rossel (1971)
through which he showed that greater hierarchical structure influences social
incentives and hence social cohesion. These studies indicate that social
incentives are important, but only when other individual "investments" are
realized.

Normative incentives have been shown to be positively associated with
employee satisfaction, commitment, and performance (Hall and Lawler, 1970).
These researchers define normative incentives as feelings of job challenge,
involvement, and degrees of responsibility. Research in the police
environment gupplements this work. Aldag and Brief (1978) found that greater
normative incentives (defined as experiencing meaningfulness in the work
place) reduce police officer alienation from the organization.

Several administrative and organizational characteristics have been
shown to influence these feelings. Hill and French (1967) found that
collegial models of decision-making were positively related to perceptions of
importance in the work environment. Payne and Mansfield (1973) researched
organizational climate in 14 different private sector organizations and found
that feelings of intellectual challenge and readiness to innovate (normative
incentives) were more prevalent in large organizationg that were dependent on
outside resources--that 1is, had more resources being funneled into the
organizations, This latter finding is similar to that of Hall and Mansfield
(1971) showing that cutbacks in the economy due to a recession reduce
intrinsic motivations and job involvement. Finally, the study by Payne and
Mansfield (1973) indicates that lack of autonomy negatively affects
achievement of normative incentives.

Considering these factors simultaneously, it can be concluded that
research has shown that normative incentives are positive in nature and if
realized may result in greater Jjob satisfaction, commitment, and
performance, However, environmental and organizational factors often restrain
the achievement of such incentives. In particular, a reduction in resources
available to the organization and a lack of individual autonomy may inhibit
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the fulfillment of feelings of meaningfulness and intellectual challenge in
the work place.

From the perspective of police administration and management, this
suggests that reductions in police discretion (similar to autonomy) may
restrict achievement of normative incentives. In addition, officers 1in
organizations with a more secure resource base may be apt to realize greater
feelings of importance in their Jjob. Size of police agency may have an
influence on this relationship if larger agencies have more available funds.

In summary, it can be concluded that the literature reviewed here
provides several answers to the question of what significance employee
incentives have on police organization and management. The literature
providing such answers is largely located in non-police disciplines. Many of
the findings in these disciplines, however, may be applicable. Most of the
research on incentives in policing is fairly limited in methodology, at least
that research sampled for this project. The findings from those studies
addressing incentives can be summarized as follows:

* Civil service systems which exhibit administrative or
requlatory roles may restrain the police manager from
utilizing material incentives to increase performance
and/or satisfaction.

° There 1is a conflict in the literature concerning the
influence of material as opposed to normative incentives
on the recruitment of black police officers.

® Research in the private sector indicates that economic
incentives may positively influence adoption of
innovations and satisfaction, but this relationship is
affected by an employee's behavioral commitment to the
organization: where behavioral commitment is high, a
reduction in material benefits may not be accompanied by
a reduction in job satisfaction.

o The realization of social incentives in the work
environment has a positive relationship to individual
commitment, but this relationship is affected by age,
tenure, and hierarchical rank: where these factors are
high, the relationship between social incentives and
commitment may not be as pronounced.

® Normative incentives are positively related to employee
satisfaction, commitment, and performance, but the
achievement of normative incentives is negatively
affected by decreasing resources in the organization and
lack of autonomy.
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Management/Supervisory Systems of Coordinating and Controlling the Human
Enterprise Within the Organization

The third sub-cluster topical area addresses managerial behavior in
organizations. Specifically, this section examines empirical research
findings pertaining to managerial and supervisory methods of coordinating and
controlling human behavior. Previous sections have focused on organizational
structure or sociological and psychological methods of coordinating and
controlling behavior. The variables in this section examine three topics of
direct concern to all managers: individual autonomy and how it can be
coordinated and controlled, concentration of authority and management
decision-making, and supervisory techniques and styles of monitoring
performance. The three variables examined in this section are:

e Discretion.
® Decision-making systems.
e FEmployee coordination/control.

Discretion. The police science literature is replete with research on
police discretion. These studies generally fall into one of two methods of
examination of this phenomenon--its application by police officers and how
such application affects citizens and its control, or how management attempts
to guide and structure police discretionary behavior. This analysis of
discretion will analyze each of these treatments of this variable
separately. It should be pointed out that discretion is virtually synonymous
with individual autonomy in the work place. The sampled studies in the non-
police arena define this variable in the context of autonomy, not discretion.

The topic of the application of police discretion has been discussed
in depth in an earlier chapter of this report.— This topic was diagnosed
from the perspective of how interrelationships between citizens and officers
affect police discretion. In brief, the 1literature reviewed here and
discussed in Chapter II demonstrates that demeanor of the client (suspect or
complainant) affects the application of discretion. Where deference is
offered by the citizen to the police officer, the officer will show more
respect to the citizen and more likely comply with his or her wishes (Piliavin
and Briar, 1964; Sykes and Clark, 1975). Secondly, it has been demonstrated
that discretion is also influenced by community norms and by the specific
interests of particular citizens, either complainants or bystanders (Black and
Reiss, 1967; Black, 1970). This chapter will not re-explore these issues, but

48/ mhis topic is examined in Chapter II: Environment and
Organizational Autonomy.
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address other administrative/managerial issues having an effect on the
application of discretion.

Several studies in police science and administration have shown that
the application of police discretion affects the quality and quantity of law
enforcement (Goldstein, 1960; Banton, 1964; Skolnick, 1966; Bittner, 1967b;
Wilson, 1968; Reiss, 1971; Rubinstein, 1973; Muir, 1977). These studies have
shown that discretionary actions often result in nonenforcement of the law or
selective enforcement against certain classes of citizens, citizens involved
in certain situations where enforcement becomes the most viable alternative
for resolving the problem. What organizational factors have been identified
as having influence on the application of discretion?

Two studies have shown that peer influence has a significant impact on
the application of discretion. Petersen (1971) has demonstrated that the
influence of the work group on the behavior of the uniformed traffic officer
is evident in the handling of traffic tickets. Petersen indicates through a
qualitative discussion that an informal quota system is the prime determinant
in the number of traffic tickets written per month. An officer who exceeds a
certain informally set standard of number of tickets written will be viewed
scornfully by fellow workers., This peer pressure has also been observed by
Banton (1964); Skolnick (1966); Skolnick and Woodworth; and Gardiner (1968);
showing that intense group cohesion mediates the amount of actual enforcement
in a variety of police functions. As stated by Banton (1964:117):

The (police) locker room decides informally, and perhaps
even without realizing that it is doing so, Jjust how much
work is to be done. If a man shows up his colleagues by
working too hard, or if he is lazy and wants to spend most
of his night shift sleeping in the car, or if he carries
tales to supervisors, then the others will ostracize him.
His partners will ask to be put with someone else and, if no
one wants to work with him, then there is little chance that
his superiors will view him with favour either.

A study by O'Neill (1974) further confirms the influence of peer
pressure on police actions, Through a multivariate analysis of several
attitudinal data affecting police role expectations bearing on the application
of discretion, such as personal demographics, length of service, functional
assignment, clientele confronted in day-to-day activities, ©peer group
interaction, and supervisory influence, O'Neill (1974:171-172) found that the
work group had the most relation to an officer's role expectation. This
influence was stronger than any other variable measured, although race and
education appeared to exert a slight influence on officer propensity to apply
discretionary actions.

The finding that education appears to affect discretionary action
matches the finding of Finckenauer (1975) wherein he showed that college
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educated recruits were less likely to invoke the criminal process in a number
of operational situations.

Similarly, O'Neill's observation that a police officer's rank may
influence his or her discretion has also been noted in previous research
(Alex, 1969). O'Neill (1974:172) considers the relationship of this
observation and the indication that education appears to affect role
expectations and concludes that education and race may act as sub-cultural
influences on discretionary action and role expectations within the work
group. These individual attributes are important, but primarily in the
context of the social group.

Studies by Walsh (1973) and Schaefer (1978) provide evidence of still
further differentiation in personal characteristics which may influence
discretion. Walsh analyzed self perceived professionalism in police officers
from Ireland and the Netherlands, as measured through an attitudinal
instrument, in an effort to show how such perceptions (measured as 1low,
medium, and high) affect law enforcement tendencies. Walsh showed that
officers who viewed themselves as more highly professional were more apt to
exchange favors with individuals giving a potential arrestee a "break"” in
exchange for information which could be used for broader enforcement
purposes, Walsh's study, however, is qualitative and does not include
multivariate analysis of many of the factors noted above which may also
influence discretion.

A final determinant of discretionary action is managerial influence.
Studies by Skolnick (1966), Wilson (1968), Gardiner (1969), and Lundman (1979)
suggest that quota systems or performance norms in policing affect the
application of discretion. These studies indicate that a police chief
executive may influence discretionary decisions, but that the effect is
usually short 1lived. By cracking down on traffic citations, incidents of
disorderly conduct, drug arrests, or other community problems, a police
administrator may achieve some temporary influence. However, the myriad of
police functions and conflicting demands for resources usually makes this
influence temporary at best. Further, such influence is usually demonstrated
only for incidents where formal processing occurs {(e.g., arrests, tickets,
warnings). It is much more difficult to impact other police activity where no
involvement in criminal processing or formal records of activity are
generated.

These studies indicate that a variety of factors influence the
application of discretion. Unfortunately, the sampled literature does not
vield sufficient evidence upon which to base a theory of predominant
influence. A majority of the studies sampled in policing are only qualitative
and thus do not include multivariate analysis of these diverse variables. The
study by O'Neill (1974) comes closest to including such an analysis, but his
data are attitudinal and not behavioral. It would seem premature to derive a
theory using only attitudinal data. Thus, it can only be concluded that a
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number of variables: environmental (including community cultural and
demographic factors), situational factors (attitude of citizen, presence of
bystanders), peer influence, personal police officer characteristics
(primarily race and education), and supervisory quotas all have an impact on
the application of discretion. Further research examining the use of
discretion in a variety of police functions (e.g., patrol, traffic,
investigations) would be beneficial in isolating the various effects of these
factors. Figure 16 depicts the relationships of these variables on police
discretion.—~

Figure 16

RELATIONSHIPS OF ENVIRONMENTAL, SOCIAL, PERSONAL,
AND SUPERVISORY INFLUENCES ON POLICE DISCRETION

Environmental Situational Managerial
Factors Factors Demands

+ *+
Police Discretion

+
L
+ +

Peer Personal
Pressure Characteristics

If, in fact, discretionary action is influenced by these various
contingencies, what role do managerial actions, other than implementing a
quota system, play in the <coordination and control of discretion?
Specifically, what influence do rules and procedures, training, and
supervisory action have on the application of discretion? The sampled
literature provides some insight into the relationships between these factors
and coordination of discretion.

ig—/'I'his diagram was extracted by O'Neill's (1974:34) dissertation on
police role expectations, The model posited here is a modified version of
0'Neill’s model.
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A study of discretion and arrest by Sykes, Fox, and Clark (1976) in
three midwestern communities indicates that rules and procedures are needed to
govern those incidents where discretion without an arrest option or discretion
limited to arrest are not applicable. These so-~called "low visibility"
encounters are those where situational enforcement is most likely to occur.
Considering this fact, researchers at the Boston University Center for
Criminal Justice (1978) initiated a project to implement model policies to
guide discretionary actions in such situations. These researchers found,
however, that such policies did not have the desired effect, because there was
no means of assuring compliance to these policies or of providing positive
incentives (in the way of rewards) for police officers to comply.

Training, similarly, has not been found to lead greater control of
discretion. A study by McNamara (1967) was perhaps the first to show that
recruit training in particular does not have the desired effect of guiding
officer actions as to when to enforce the law. Blankenship and Cramer (1976),
in addition, show that training in techniques of handling mental health
problems do not affect police discretion in such situations.

Supervision has also been shown to have little effect on discretion
(Skolnick, 1966; Moran, 1979), with the exception of urgings of supervisors to
have officers reach performance norms, as discussed above. Skolnick (1966)
elaborates on this issue stating that the police occupational culture shields
officers from sanctions imposed by supervisors and sometimes leads officers to
questionable behaviors on their own. This argument again emphasizes the
significance of the work group in influencing discretion.

Tifft (1975) has examined the relationship between supervision and
control of officer behavior. Tifft (1975:71) shows that the police patrol
sergeant is in a relatively weak structural position to control individual
behavior or to exercise influence on subordinates. The variety in police
situations encountered, coupled with the relatively vague nature of many
police departmental guidelines, tends to strengthen the operational
application of discretion and limit the supervisor's power. Tifft (1975:71)
concludes that the patrol supervisor's influence can only be heightened by an
altering of the social bases of power in the police agency. This conclusion
is also suggested by Moran (1979) indicating that current supervisory styles
are not conducive to coordinating activity in an occupation with much
discretion.

These findings indicate that police management actually has very
little control over discretion. If this is so, what actions can be initiated
to coordinate better police actions? Research in other disciplines helps to
answer this question. Payne and Mansfield (1973), 1in a study of
organizational c¢limate, suggest that lack of autonomy among employees
restricts the achievement of normative incentives and commitment to the
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organization. Further, Hall (1967) has shown that greater autonomy for
employees tends to restrict achievement of social incentives while not
affecting group cohesion.

The implications of these studies for police are that a greater
recognition of the need for autonomy may yield salutary effects on individual
commitment and decrease some of the negative factors resulting from peer
influence. The achievement of this desired effect, however, would not be
easy. As shown by the studies of Tifft's (1975) work and the Boston
University Center for Criminal Justice (1978), such a change would necessitate
alterations in the reward systems in policing and would mandate a new role for
police sergeants.

In summary, it cannot be concluded, based on research reviewed for
this study, that present research has yielded much constructive knowledge
about the control and coordination of discretion. Such research has indicated
that many variables tend to influence the application of discretion, but even
this research does not help in pinpointing the main determinants of such
discretion. In short, additional research is needed to further isolate these
effects and to understand optimum control and coordination methods better.

Decision-Making Systems., The second variable in this sub-cluster
topical area 1s decision-making systems. Because the vast amount of
literature sampled examining this variable focused on decision-making as a
function of concentration of management authority, this is the predominant
subject of this section.

Analyses of the concentration of management authority 1is often
addressed in the context of centralization vs. decentralization of decision-
making authority. This topic has been the subject of a considerable number of
investigations by social scientists (see, for example, Hage and Aiken, 1967;
Pugh, Hickson, Hinings, and Turner, 1969; Inkson, Pugh, and Hickson, 1970;
Pheysey, Payne, and Pugh, 1971; Hage and Dewar, 1973). These researchers
focus on the issue of centralization because it pertains to the locus of
decision-making authority in organizations. Such research is 1likely to
include inquiries as to the final decision-making authority before legitimate
action 1is taken--even if others 1in a decision-making hierarchy must
subsequently confirm the decision (Pugh, Hickson, Hinings, and Turner,
1968). Often, this topic 1is incorporated into analyses of organizational
structure and considered a measure_ of formal, bureaucratic organizational
coordination and control mechanismsai— This attention on centralization, it
should be emphasized, does not necessarily imply analyses of geographical

éQ-/For this reason, this variable could have arguably been analyzed in
conjunction with other variables measuring this topic and appearing in an
earlier section of this chapter. The decision to examine this topic here was
made to accommodate the various police studies.
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location of decision-making. Rather, it pertains to the organizational locus,
which may or may not necessitate an analysis of geographical 1location of
decision-making.

These studies in the social science arena constitute the primary data
base for analyses concerning concentration of authority. The police
literature sampled for this study contained only a small number of analytical
investigations of this variable. The police studies which do analyze this
topic do so in conjunction with other measurements of the impact of team
policing programs (Sherman, Milton, and Kelly, 1973; Dimieri, 1976; Schwartz
and Clarren, 1977). Such research does not include in-depth analyses of the
ramifications of shifts in locus of decision~making authority., Instead, such
research investigates the benefits or dysfunctions of decentralization of a
new program or critical component of the police function.==/ Team policing by
definition incorporates many administrative and managerial changes, only one
of which is decentralization of decision-making authority. It is difficult,
therefore, to develop from these studies a sound knowledge base concerning the
effects of decentralization of decision~making authority.

The implications ©posed by these research efforts are that
decentralization in a team policing program produces improved police-citizen
relations (Sherman, Milton, and Xelly, 1973; Dimieri, 1976; Schwartz and
Clarren, 1977), improved officer satisfaction with their djob (Schwartz and
Clarren, 1977), increased social cohesion among the work force (Dimieri,
1976); increases in the size of administrative and support component to manage
the decentralized operation {(Dimieri, 1976; Schwartz and Clarren, 1977); by a
decreased reliance on formalized rule (Dimieri, 1976), although there was
still a need for flexible policies under decentralization as shown by Dimieri
(1976), increased organizational effectiveness (Schwartz and Clarren, 1977) as
measured by increased arrests for burglaries. As shown by Schwartz and
Clarren, however, this improvement in effectiveness was not sustained over an
extended period of time.

How do these results compare with findings in the general social
science disciplines? Similar to the police research, such studies indicate
that concentraion of authority (centralization) is negatively associated with
social cohesion among employees (Pheysey, Payne, and Pugh, 1970; Child,
1973a), and employee satisfaction (Aiken and Hage, 1968; Cohen, Robinson, and
Edwards, 1969). This decreased satisfaction may be accompanied by a

él/Such studies usually have as their primary evaluation objective the
determination of changes in organizational outcomes produced by such a
program. Among those outcomes invariably measured are arrest rates, clearance
rates, citizen perceptions, and officer satisfaction.
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decreasing conformity to organizational and managerial policies (Child, 1973a)
and less reliance on structured rules to guide activities and behavior (Hage
and Aiken, 1967; Inkson, Pugh, and Hickson, 1970). This latter study suggests
that a decreasing concentration of authority seems to follow a structuring of
activities, indicating that as management enacts structured rules to govern
behavior in work units there is a concomitant decreasing of the concentration
of authority in the work environment.

What knowledge can be transferred from this sampling of literature
concerning the relationship between decentralization and organizational
effectiveness? Only one study examined researched this relationship and
found, through an experimental investigation of the effects of concentration
of authority on the work unit's ability to solve organizational problems, that
a decentralized system was most effective (Cohen, Robinson, and Edwards,
1969). The results of this study are complemented by those of researchers
investigating the effects of environmental wuncertainty on management
practices. As observed by Negandhi and Reimann (1975) and Pennings (1975),
increasing environmental uncertainty (due to perceived instability or change
in economic conditions, legal/political autonomy, or regulatory conditions)
will result in a decreasing concentration of authority, greater participation
of the work group in problem solving and developing new ideas, less formalism,
and increased adaptability to the environment (a measure of effectiveness).

The general management literature also provides insight into what
organizational characteristics are associated with concentration of
authority. As shown by Hage and Aiken (1967) and Blankenship and Miles
(1968), hierarchical structural levels are positively associated with
concentration of authority. These latter researchers also found span of
control; manager ratio to be positively associated with concentration of
authority (i.e., larger spans of control are found when authority is
centralized).

Researchers have also noted that increasing technological complexity
is negatively associated with concentration of authority (Pugh, Hickson,
Hinings, and Turner, 1969) and that increasing task variability is negatively
correlated with concentration of authority (Hage and Aiken, 1969; Pugh,
Hickson, Hinings, and Turner, 1969). Interestingly, it has also been observed
in the study by Pugh, Hickson, Hinings, and Turner (1969) that size of
organization is not related to concentration of authority.

The amount of research on this topic makes it possible to synthesize
these findings and develop a list of propositions concerning centralization of
authority. Such a 1list has been derived and is presented below. These
propositions appear to be applicable to a variety of organizational
disciplines including law enforcement.
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1. Organizations with a high degree of variability in task
structure and high levels of technological complexity
are more likely to decentralize decision-making
authority than organizations with a routine ‘task
structure and less technological complexity.

2. Organizations exhibiting a hierarchical structure and
large spans of control are more likely to rely on
centralized decision-making systems than are
organizations that do not have hierarchical structures
and low spans of control.

3. Perceived change in the organizational environment
(environmental uncertainty) is likely to be followed by
greater decentralization of authority and subsequent
adaptations of the organization to environmentally
induced changes.

4. A greater decentralization of decision-making authority
is conducive to the resolution of organizational
management problems.

5. 1Increasing formalization of written rules and procedures
is more 1likely to be found in organizations where
management centralizes decision-making.

6. Organizations which decentralize decision-making are
likely to realize an increase in employee satisfaction
in individual work units and greater social c¢ohesion
among and within such work units.

These relationships can be depicted graphically as shown in Figure 17
below. It should be stressed here that these relationships are based on a
relatively small sample of research studies in the general management
discipline. Thus, additional research may provide confirmation of these
findings, or discover conflicting results as observed by other researchers
examining management and organization practices.

What implications do these relationships have for police
administration and management? First, it should be pointed out that these
relationships do not necessarily indicate that organizations with a
decentralized decision~making structure are in the long run more effective.
The 1literature on environmental uncertainty suggests that decentralizing
decision-making authority fosters adaptation to environmental changes. The
achievement of this goal does not, however, presuppose that such adaptation
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Figure 17

RELATIONSHIPS OF CONCENTRATION OF AUTHORITY TO
OTHER MANAGEMENT/ORGANIZATION DIMENSIONS
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will automatically produce sustained improvements in effectiveness. As noted
in the evaluation by Schwartz and Clarren (1977), the advent of team policing
in Cincinnati was followed by improved increases in police-citizen relations,
greater satisfaction of police officers, but only a short-term improvement in
organizational effectiveness.

Police managers considering decentralization of authority may then
experience some benefits in employee relations and perhaps in relations
between the police and the community. At what cost may these outcomes be
achievedr They may be realized perhaps only if police organizations
relinquish their adherence to hierarchical management structures and rigid
rules and procedures. Such changes may be abhorrent, however, to some police
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managers. In their view, which may be well founded in many jurisdictions, the
police function by nature presents too many opportunities for misconduct or
lack of adherence to management standards of conduct and that these possible
transgressions can only be controlled through centralized control and
formalized rules, regulations, and procedures.

In summary, there appear to be several advantages and disadvantages of
a decentralization of authority, but the ultimate result--that of what
sustained effect decentralization will have on effectiveness and efficiency--
has not really been demonstrated, at least in the research reviewed for this
study. Additional research in police organizations would help to confirm
these noted advantages and disadvantages and provide additional knowledge
concerning the relationship of concentration of authority to organizational
outcomes.

Employee Coordination/Control. The third and final variable addressed
in this sub-cluster topical area 1is employee coordination/control. This
variable encompasses a number of management tasks and activities undertaken to
control and coordinate work tasks and ensure maintenance of the human

enterprise within the organization. Specifically, three elements of the
management process are subsumed under this variable and addressed in this
section. These three elements are: supervisory styles in

coordinating/controlling the work effort, management and supervisory roles in
evaluating performance, and management and supervisory roles in the
disciplinary process. These three topics are discussed in this section.

A considerable number of prescriptive te%}s have been authored
concerning the exercise of supervision in policing.-lr’—2 These texts contain a
number of recommendations for achieving supervisory practices. How well do
these practices actually work when implemented and what other organization and
management issues impact upon supervision? These inquiries were initiated in
conducting this synthesis of research in police management and administration.

Several law enforcement research efforts have examined the role of the
first line supervisor and the mid=level in manager police agencies (see, for
example, Skolnick, 1966; Reiss, 1971; Rubinstein, 1973; Tifft, 1975; Brief,
Aldag, and Wallden, 1976; Moran, 1978; Jermier and Berkes, 1979). These
studies by and 1large indicate that the traditional supervisory role in
policing produces only a minimal degree of control and coordination of
discretionary behavior. Skolnick (1966), Reiss (1971), Rubinstein (1973), and

éZ/See, for example, William B. Melnicoe and Jan Mennig, Elements of
Pelice Supervision (Beverly Hills, Calif.: Glencoe Press, 1969) and Nathan F.
Iannone, Supervision of Police Personnel, 2nd ed. (Englewood Cliffs, N.J.:
Prentice-Hall, Inc., 1975).




225

Moran (1978) show that the occupational culture of police officers minimizes
the actual control of behavior. Tifft (1975) suggests that variability in the
task structure of policing makes it difficult for supervisors to control
effectively police activities. And, Tifft (1975), Moran (1978), and Jermier
and Berkes (1979) have shown that the traditional bureaucratic organizational
structure, complete with its formal conferring of authority on the supervisor
through the chain of command and expectation that supervisors can resort to
formally documented rules and procedures to govern police officer behavior, is
not satisfactory to coordinate police activities. This point is elaborated
upon by Rubinstein (1973:447-450) showing that police officers do not comply
with a supervisor's wishes because the sergeant "orders" them to perform a
task, but because of personal relationships established with officers.
Rubinstein (1973:450) explains that supervisors do not enjoy the authority
conferred upon them by the formal organization by stating:

The sergeant does not lead his men into their work, he
supervises them, He needs their active cooperation or he
will be a failure. Every sergeant understands this. If his
men dislike him or feel that he is not competent, there is
no way he can force them to do the work in a way that will
satisfy the captain and the inspector.

Tifft (1975:72) has summarized reasons for this lack of influence
through his analysis of power bases in police organizations by stating that
the "supervisor position had few and weak social bases of power." Several
factors, according to Tifft (1975:72) create this situation, among them:

1. The nature of the work supervised.

2. The impermanence of sergeant-patrolman relations.

3. The environmental "high crime" task demands.

4. The nature of manpower deployment decisions.

5. The lack of executive policy gquidelines for handling
non-crime incidents.

6. The pressures of subordinates.
7. The nature of his superior's task expectations.

This is not to say that police supervisors do not exert some influence
over their subordinates. Police sergeants and mid-managers have the ability
to mediate punishment and, to a certain degree, have the ability to affect
day-to-day working conditions through work assignments. Because these two
modes of influence are often manifested in a negative context--that is, by
cracking down on selected rule violators or assigning officers to less than
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desirable work tasks, the patterns of interaction between supervisors and
subordinates often are narrowed to only specific forms of communication, and
these generally do not involve giving advice in discretionary situations
(Tifft, 1975). The supervisor is only able to check to see that by all
appearances the police officer is performing his or her job effectively (i.e.,
by checking reports to make sure they are written correctly, by assuring that
officers answer their radio calls in a timely manner). Consequently, police
officers often tend to avoid contact with the supervisor.

The supervisor's role in performing even these tasks, however, is
limited by management's seeming inability or intentional avoidance of
conferring responsibility for disciplinary actions upon the supervisor. Many
police agencies fail to delegate appropriate responsibility for supervisory
disciplinary actions, creating inequities and inconsistencies in the
administration of discipline and, consequently, lack of satisfaction with the
police agency's disciplinary process (International Association of Chiefs of
Police, 1976:36). McNamara (1967) and Macfarlane and Crosby (1976) have
examined this phenomenon and observed that seniority often affects police
officer perceptions of supervisors and discipline because senior officers
become more accustomed to the realities of the supervisory role.

These dysfunctions in the administration of discipline are, gquite
logically, extensions of the overall problem of accurately defining the
supervisor's position in policing. Consequently, supervisors are often not
viewed as part of the management team (Rubinstein, 1973, International
Association of Chiefs of Police, 1976).

How then can supervisors influence behavior, or how can they generate
a positive evaluation by subordinates? Such outcomes do occur and where
supervision is viewed as favorable, officers cite this factor as an attribute
of police satisfaction (Slovak, 1978; Jermier and Berkes, 1979). Upon
examining this question, Jermier and Berkes (1979) found that supervisors who
exhibited a ‘"participative" leadership style were rated more highly by
subordinates. Similarly, Brief, Aldag, and Wallden (1976) found that there
was a positive relationship between perceptions of supervisor initiating
structure (that 1is, the extent to which a supervisor structures the
subordinate's task) and employee commitment and satisfaction. Aldag and Brief
(1978) examined this relationship and inquired as to whether "consideration
structure" (i.e., supervisory behaviors leading to friendship, mutual trust,
respect, and rapport) alsc contributes to positive perceptions and low amounts
of stress in police officers. These researchers analyzed the relationship
between stress and role ambiguity (the extent to which tasks are not well
defined) using measures of initiating structure and consideration structure.
They found (1978:366) that role ambiguity was negatively related with employee
satisfaction, commitment, and satisfaction with supervisors, and that both
initiating structure and consideration structure were negatively related to
role ambiguity. They concluded, therefore, that role ambiguity 1is a
significant correlate of satisfaction and commitment, but that supervisors who
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display an initiating structure and a consideration structure in day-to-day
activities can help minimize role ambiguity and thus improve satisfaction and
likelihood of commitment. They conclude (1978:366-367) that "while a variety
of other potential causal mechanisms deserve exploration, these results imply
that . . . role ambiguity may intervene between supervisory style and
subordinate responses (concerning satisfaction and commitment)."

Interestingly, these findings parallel those of researchers in the
general social science arena. Lowin, Hrapchak, and Kavanagh (1969) and House,
Filley, and Kerr (1971) have shown that perceived supervisory initiating
structure 1is positively related to satisfaction. Lowin, Hrapchak, and
Kavanagh (1969) have gone further and shown that perceived initiating
structure is ©positively related to perceived consideration structure,
suggesting possible multicollinearity between these two measures.

If it is assumed that such a supervisory style is positively related
to employee perceptions, how can this supervisory style be related to
per formance? Wager (1965) has shown that supportive behavior (generally
similar to initiating structure and consideration structure) is positively
associated with supervisory fulfillment of role obligations (i.e., motivating
the work force). This finding is similar to those of Lowin, Hrapchak, and
Kavanagh (1969) and Misumi and Seki (1971) showing that supportive styles of
supervision may be positively related to both satisfaction and performance.

Do these findings hold for all forms of organizations? Research in
the general social science arena suggests that they may not. Rossel (1970)
shows that two different levels of leadership may exist simultaneously in an
organization, He defines these as instrumental and expressive leadership
styles. Instrumental leadership is ©primarily <concerned with  task
effectiveness; worker satisfaction is thought to be a byproduct of the
organization of work. Expressive leadership orientations are classified as
those concerned with the elimination of interpersonal friction that interferes
with production. Rossel found that in organization work units with a high
level of required labor commitment to the 3job, there was a pronounced
instrumental orientation among high 1level managers and an expressive
orientation among lower level supervisors. The pattern is reversed in
organizations with a low required labor commitment. This suggests that the
form of task structure and technological complexity affects supervisory
style. This observation was similar to that of Wofford (1971), wherein he
showed that organizations with simple, centralized, structured operations were
more likely to exhibit effective supervisory styles that accentuated personal
interaction among the work force (similar to Rossel's instrumental
leadership). In organizations with a more complex environment and diverse
structure, Wofford (1971) found that supervisory styles that highlighted group
achievement were most effective {(similar to Rossel's expressive leadership).

A study by Wager (1965:390) helps to put this difference in clear
perspective. Wager, like other researchers (Lowin, Hrapchak, and Kavanagh,
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1969; Misumi and Seki, 1971), found that supportive leadership styles were
more effective than hierarchical influence styles, but that the "magnitude and
pervasiveness of this effect of influence varies markedly by area of
supervisory role obligation and employee category." Role obligation refers to
autonomy, promotional opportunity, and layoff equity. Employee category
refers to organizational sub-group, perceived work autonomy, and perceived
professionalism. Wager (1965) found that employees perceiving their job to
exhibit low autonomy and high professionalism reacted favorably to a
supportive style of leadership, Employees perceiving their position to
exhibit high autonomy and low professionalism were not as favorably influenced
by supportive leadership styles.

Thus, it can be said that the work style and environment of an
organization helps to dictate to what extent supportive supervisory behavior
will be effective. Where:

e Task wvariability is 1low, autonomy is high, labor
commitment is high, and perceived professionalism is
low, supportive leadership (utilizing an initiating
structure and/or a consideration structure) may not
produce high performance.

° Task variability is high, autonomy is 1low, labor
commitment is not high, and perceived professionalism is
high, supportive leadership (utilizing an initiating
structure or a consideration structure) may produce high
per formance.

In the context of policing, the latter of these two scenarios may be
appropriate, provided of course that professionalism reaches a certain
workable level among police officers. Contingent upon the attainment of such
a level, then the findings of Brief, Aldag, and Wallden (1976), Aldag and
Brief (1978), and Jermier and Berkes (1979) may hold in further research
studies, and the actualization of such supervisory styles may produce improved
performance. This would be an interesting subject for further research
efforts.

Organizational Maintenance Activities to Coordinate and Control the Human

Enterprise

All organizations institutionalize systems to recruit, select, and
train new employees, They also incorporate managment systems to evaluate
their personnel and promote individuals to increasingly responsible positions
as they become available or are created. These management processes of
recruiting, selecting, training, evaluating, and promoting personnel are more
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advanced 1in certain organizations, and often are carried out by specialized
units. Regardless of the form of system exhibited, however, management relies
on these systems to help control and coordinate the human enterprise within
organizations. This section of this chapter analyzes these sgystems in
policing with a view toward examining knowledge produced from empirical
research. This section is subdivided into two sub-sections following two
variables in the conceptual framework:

e Recruitment, advancement systems.
® Training systems.

Recruitment, Advancement Systems. There was a considerable amount of
research discovered in the police literature addressing techniques and
practices of recruiting, evaluating, and promoting police personnel. The
majority (85%) of the studies reviewed examined recruitment practicesgég/
This seemed a disproportionate number which may have been spurred by the push
through the late 1960's and 1970's to bring a greater number of better
gqualified recruits into policing. There were a small number of studies
identified on performance evaluation and promotion systems, but this reduced
sample makes it more difficult to produce a comprehensive knowledge base on
these topics.

The subject of recruitment, performance evaluation, and promotion were
not extensively represented in the non-police sample. This does not
necessarily indicate that the general social science does not analyze these
topics. It may be that the journals reviewed for this study did not cover
these subjects in depth.

The considerable number of studies on police recruitment practices can
be divided into two groups: those which provide descriptive information on
police candidates or officers, and those which attempt to validate
relationships between predictors of performance and actual on the Jjob
per formance (Poland, 1978). Those studies researching descriptive criteria
associated with police officers, generally speaking, were initiated first,
although in recent years there have been increasing attempts to correlate such
descriptive data to actual performance data. The sampled research studies can
generally be classified as assessments of at least one dimension of three
selection categories: intelligence testing, personality assessments, and
personal biographical evaluations.

éé/This does not necessarily mean that a comparable proportion of all
research on this wvariable addressed recruitment practices, only that the
sample researched for this study displayed such a proportion.
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One of the earliest studies on intelligence and police selection was
the research study by Matarazzo (1964) which showed that a civil service test
correlated with basic measures of intelligence (as analyzed using the Otis
Intelligence Test). This study found that police recruits displayed
intelligence higher than the average individual. Earlier studies, however,
had demonstrated that despite this relationship a large percentage of
candidates had failed to pass the initial civil service test (Dubois and
Watson, 1950). This result, however, may have been due to a lack of
uniformity in the design and application of civil service tests.

More recently, researchers have sought to develop predictors of future
performance using intelligence scores, as well as other test data. In one
such study, Marsh {1962) found, through a 1l0-year predictive study, that two
components of civil service written scores (i.e., sentence completion, number
series completion) were significant predictors of performance. BAzen, Snibbe,
and Montgomery (1973) conducted a 20-~year predictive study of written civil
service tests and other criteria and found that employment status (still
employed or not), rank status (promoted or not), job type (patrol or other),
and supervisory ratings were all positively related to selected written test
output. A study by Mullineaux (1965) shows that scores on the Army General
Classification Test correlated positively with recruit candidate scores at the
end of training and, although Mullineaux reports no statistical data to
confirm this relationship, between test scores and probationary performance
ratings.

Findings from these studies are in concert with the results of a
series of studies conducted for the Chicago Police Department, by Furcon,
Froemel, Franczak, and Baehr (1971) and Furcon, Froemel, and Baehr (1973)
where supervisory performance ratings, as well as other performance criteria,
were used as criterion-dependent variables and it was concluded that there
were significant positive relationships between test scores and all eight
per formance criteria. The eight performance criteria were:

® Supervisor's semiannual performance rating.

® Tenure.

® Departmental awards.

@ Internal investigation division record.

® Disciplinary action.

® Arrest performance.

® Attendance.

e Paired comparison rating (independent ratings of
performance by separate supervisors).
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The intelligence measures used here included nonverbal reasoning,
closure flexibility and speed, perceptual speed, and verbal comprehension.
This is perhaps one of the most thorough research efforts of this type, in
that it includes numerous performance criteria as identified from an
occupational analysis of the tasks and activities ©performed by a
representative sample of patrol officers. The initial study based on a cohort
of 490 officers selected in 1966 was followed up by repeated analyses,
continuing through 1969, of battery test scores and independent measures of
performance with the ultimate finding that such scores were significant
predictors of performance.

These studies were also significant contributors to the state of the
art because they included personality and biographical data, as well as
measures of intellectual ability. These researchers found that each of these
measures were also significant predictors of performance. Their finding that
behavioral (personality) measures and background factors were valid predictors
is complemented by several other research studies addressing this element of
an applicant's capability.

The issue of how personality characteristics can be used to predict
performance has also been investigated by Marsh (1962), Colarelli and Siegel
(1964), Hogan (1971), Lefkowitz (1971), Azen, Snibbe, and Montgomery (1973),
Leiren (1973), Snibbe, Azen, Montgomery, and Marsh (1973), Landy (1976),
Rhead, Abrams, Trosman, and Margolis (1976), and Saxe and Reiser (1976).
These studies all substantiate positive predictive ability between measures of
personality and performance. These researchers use several personality
inventories in their research. Among those tests used were the Kuder
Preference Record, the Minnesota Multiphasic Personality Inventory (MMPI), and
the Guilford-Martin Temperment Inventory. The study by Leiren (1973) is quite
revealing in that it uses the MMPI to profile the police personality. Leiren
suggests that several of those candidates screened possessed a personality
with a propensity for acting out, a willingness to take chances, a less than
average score on a "paranoid scale." This finding gives rise to the notion of
a distinct police personalityrii Nevertheless, the predictors showed valid
utility for selection and recruitment.

The study by Landy (1976) 1is an interesting departure from other
studies. Landy investigates the use of the interview as a means of assessing
future performance. Included in Landy's (1976:194) interview measures were
several variables assessing personality factors (e.g., social sensitivity,
emotional maturity, responsibility/maturity, sincerity of purpose). Landy
(1976:195) demonstrated that three performance factors: technical competence,
demeanor, and communication can be predicted from interview scores.

éi/This topic is discussed in depth in Chapter VI: Informal Organization
Structures,
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Researchers have also assessed the relationship of several
biographical factors to performance (Marsh, 1962; Levy, 1967,1972; McAllister,
1970; Furcon, Froemel, Franczak, and Baehr, 1971; Cohen and Chaiken, 1972;
Azen, Snibbe, and Montgomery, 1973; Furcon, Froemel, and Baehr, 1973; Snibbe,

Azen, and Montgomery, 1973; Landy, 1976). These researchers have shown that
background characteristics of police applicants can also be used as predictors
of future performance. One study in particular (Levy, 1967) was quite

comprehensive analyzing biographical data from 14 police organizations and
using 140 predictor wvariables to ascertain valid predictors of performance.
Levy found that prior work experience, least amount of education, older age at
time of appointment, and experience with some police science courses were
characteristics of successful officers.

This study is similar in some ways to the study by Cohen and Chaiken
{1972) which demonstrated that prior employment record, military disciplinary
actions, repeated appearances, and education were significant positive
predictors of later performance. Cohen and Chaiken's study (1972) is perhaps
the most comprehensive analysis to date of background factors and
performance. Thus, it is noteworthy to add that Cohen and Chaiken found that
several biographical data, as well as intelligence measures, were not valid
predictors. Among these were {(Cohen and Chaiken, 1972:144-155): civil
service examination score, IQ score, arrest for a petty crime, father's
occupation, number of residences, aspects of early family responsibility,
number of children, place of residence, and number of summonses.

The additional significance of this study is that it demonstrated that
early job performance, as measured by recruit training score and probationary
rating, are significant predictors of 1later performance. This work
complements the work of Van Maanen (1975) showing that more senior officers
receive lower supervisory ratings and suggests that accurate predictions
should likely be made before socialization in the police force occurs.=—=

Cohen and Chaiken (1972) also demonstrate that the police background
investigation is a positive predictor of future performance since this process
acsesses prior employment record, military disciplinary actions, repeated
appearances in court, and education. This finding conflicted with the results
of an earlier study by McAllister (1970), although this latter study
essentially sought to determine if future performance could be predicted by
discrimination across background investigation ratings (e.g., ratings of good,
fair, poor). McAllister did not necessarily distinguish as to reasons for
specific ratings in background investigations.

éi/The subject of police officer socialization is examined in greater
detail in Chapter IV: 1Internal Structural Differentiation.
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In summary, it can be stated that the police literature on selection
demonstrates that a combination of intellectual, personality, and biographical
factors should perhaps be used to develop a total officer performance
prediction capability. Further, this research suggests that the interview in
selection processes and initial supervisory ratings are also likely predictors
of future performance. These elements of the selection process are diagrammed
in Figure 18 below,

This graphic also presents a diagram of influence effected by civil
service systems on police selection techniques. As noted by Greisinger,
Slovak, and Molkup (1979:xix, 116) civil service systems may significantly
affect the nature of the police selection process. Those civil service
systems which are requlatory by design (systems which monitor, review, and
regulate decisions or actions taken by others) are associated with less
extensive sets of police selection standards. Civil service systems which
exhibit other roles (i.e., advisory, administrative, adjudicative, and policy
formulating) do not have such an impact. Therefore, the nature of civil
service systems may limit the diversity of selection techniques utilized in
policing.
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This study discovered only two studies examining police performance
evaluation systems. One such study was the previously mentioned treatment by
Cohen and Chaiken (1972) of recruit and probationary evaluations of
performance, wherein it was shown that such evaluations can be positive
predictors of performance. One other study (Balch, 1974) assessed the use of
paired-choice ratings by supervisors to evaluate performance. Balch tested
such systems in three dissimilar police agencies with the intent of
determining to what extent supervisor ratings and peer ratings {incorporated
in the paired rating system) were similar. He found (1974:49) that peer and
supervisor ratings were "nearly identical.” Balch, however, did not correlate
these measures to broader, long-term measures of performance (e.g., tenure,
promotions, disciplinary actions), thus leaving the reader to wonder if such a
system would have predictive ability for future performance.

The small number of studies examining performance evaluation in
policing and the limited generalizahility of the two studies reviewed makes it
difficult to develop a generalized knowledge base on this subject. Additional
reviews of research, or the initiation of new research, is needed to develop
such a knowledge base. '

Tt mavy be, as suggested by ILevine and Parker (1980), that police
performance measurement has generally relied on the "hiring process as a means
of selecting desirable candidates for police 3jobs." Little effort may be
devoted to subsequent evaluations of performance due to this reliance on
selection processes. Or, it may be that lack of credibility in present
performance evaluation systems minimizes their importance in policing. As
observed by Allan and Rosenberg (1980), municipal 1level performance
evaluations are often based on general characteristics and traits, such as
judgement, quality, and accuracy of work, administrative ability, and
leadership, and not on behavioral dimensions, Psychologists have devised
systems which rely on behavioral measures of performance (see, for example,
Landy and Farr, 1975) but, at least as can be ascertained from this present
project, such systems have not been empirically evaluated.

Similarly, 1little empirical work on police promotion systems was
discovered in this research study. As was the case for the topic of
performance evaluation, this does not necessarily mean that empirical work on
this topic has not been completed, only that it was not well represented in
sampled studies.

In one study identified, Maniha (1975) investigated the relationships
of bureaucratic development in policing to promotion. He hypothesized that
promotion based on seniority as opposed to merit would be more prevalent as
police organizations become more bureaucratic. His hypothesis, however, was
not confirmed.

In an additional study hy Roberg and Laramy (1980) the relevance of
promotional tests, departmental performance evaluation, number of college
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hours earned, and seniority were correlated with promotion patterns in one
agency. Noting the void in the literature on this topic, these researchers
re—~analyzed original data to determine if weighting the independent variables,
as noted above, would have any influence on promotion patterns. These authors
found that seniority is not a predictor of promotion potential, but that
college hours taken are positively related to promotion potential.

Again, the small number of studies selected and reviewed makes it
impossible to derive a knowledge base on promotion practices. This subject
should be researched further to develop such a knowledge base.

Training Systems. The second topic investigated in this sub-topical
cluster area is police training systems. This variable encompasses training
for initial recruits, in~service training for special programs or skill
development, and supervisory and management training. The literature reviewed
for this study identified research studies on each of these topics. However,
the considerable majority of selected research was in the police science
discipline. Little research efforts on training was identified in sampled
studies in the non-police arena. For this reason, this review will be based
primarily on work undertaken in the police discipline.

As a general descriptive finding on police training, research by
Ostrom and Smith (1976) suggests that size of police agency may influence
amounts of police recruit training, but that this relationship is 1likely
explained by the fact that police officers in the large agency observed (St.
Louis) operated their own training program, while officers in smaller agencies
attended a two week recruit training program operated by the State Highway
Patrol (Ostrom and Smith, 1976:195). This study represents the only
available, sampled study which provides information on organization and
management as related to training programs. No research studies were analyzed
addressing the impacts of environmental factors, structural factors, or
management style characteristics as related to training.

The topic of police recruit training has been researched by several
investigators in the police science discipline (McNamara, 1967; Niederhoffer,
1967; Reese, 1973; Smith and Ostrom, 1974; Rafky, Lawley, and Ingram, 1976).
All of these studies, except the work of Smith and Ostrom, deal with a police
officer's role perception as he or she enters the police agency and subsequent
changes as affected by experiences in recruit training. Two of these studies,
in particular, have examined the subject of police cynicism as affected bv
training.

Niederhoffer's (1967) classic study of police cynicism shows that
recruits become cynical once they come into the police academy, but that this
cynicism is often temporary and is a different form of cynicism than the
permanent cynicism which he describes 1is associated with older police
officers. This cynicism is more associated with disillusionment as the rookie
cop 1is told that the training he or she receives in the academy is not
pertinent to the real job of being a policeman (Niederhoffer, 1967:47).



237

Rafky, Lawley, and Ingram (19276) also assessed the relationship
between training and police cynicism. Their research inquired as to whether
cynicism originated from experiences in the police academy or from other
experiences. These researchers administered a c¢ynicism questionnaire to
officers at several different intervals in their recruit training program and
found that recruits are not cynical and, in fact, have professional leanings.

This finding complements the work of Reese (1973) and Poole and Regoli
{1979). Reese (1973) assessed police racial prejudice as affected by recruit
training. He found that little or no change in racial prejudice occurred as a
result of recruit training. Such prejudice begins to develop, however, as
recruits undergo their field training program. Following the fifth month of
field training, there 1is a considerable worsening of attitudes toward
minorities. Poole and Regoli (1979) similarly found a precipitous drop in
perceptions of professionalism in police recruits after completing training
and entering the police occupational environment.

These studies suggest that recruit training programs may be out of
touch with the real world of policing and that police attitude sentiments
regardinag their job are not formed in the academy, but through experiences on
the street or in the precinct. This observation is consistent with findings
of the research study by McNamara (1967) showing that there is a disparity
between what the academy teaches and what the majority of working police
officers judge to be more practical and customary field practices.

The study by McNamara (1967) was one of the earliest examinations of
police training. He observed (1967:207) that recruit training in one city
{New York) did not satisfactorily prepare recruits to cope with uncertainties
in police work concerning the legality of police action and in use of
effective interpersonal skills. McNamara (1967:207) interpreted recruit
training more effectively to prepare a recruit for uncertainties regarding
organizational difficulties (e.g., supervision, rules, and regulations), but
not in coping with situations to be confronted in field experiences.

A recent research study by Smith and Ostrom (1974) finds similar
insufficiencies stemming from police recruit training. Smith and Ostrom
{1974:54-56) observed that total weeks of training has little or no bearing on
attitudes toward police use of force, probable cause limits on searches and
interrogation, attitudes toward Supreme Court decisions, attitudes toward
rights to protest and dissent, and only a negligible bearing on feelings of
preparedness to handle family disturbances, c¢ivil disorders, traffic
accidents, narcotics <cases, court appearances, and problem Jjuveniles.
Moreover, Smith and Ostrom (1974:56) found that most police recruits after
undergoing training felt that the militarv model of policing is a "good model
for a police department.” This finding supports the observation of McNamara
that recruit training is more effective in developing in recruits an ability
to cope with the demands placed upon them by the organization, or as suggested
bv Niederhoffer {1967:45), the capacitv to inculcate discipline in the model
of the military organization,
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These studies then provide a portrayal of recruit training emphasizing
adherence to rules, reliance on the formal chain of command, and compliance
with supervisory orders. Such studies do not indicate that recruit training
satisfactorily enables police to develop the capability of dealing with
discretionary enforcement situations, or in developing a sense of
professionalism accentuating self reliance and autonomy in action.

How does in-service training assist the police officer in coping with
the demands of the job? Sampled and reviewed literature presents conflicting
findings concerning this question. Two studies (Blankenship and Cramer, 1976;
Levinson and Distefano, 1978) assess the relationship between training in
mental health problems and police attitudes. 1In each case, it was found that
the training had little impact. Blankenship and Miles (1976) showed that in-
service training had 1little or no effect on discretion while Levinson and
Distefano (1978) indicated that this training only promoted greater police
cynicism in dealing with cases where mental health problems were evident.
Similarly, a study by West (1975) shows that in-service training oriented
toward encouraging police to adopt closer ties to the communlty only resulted
in increased fears of the community.

A contrary effect of in-service training has been observed by Pfister
(1975). In a study of the effects of a special communications workshop on
officer ability to handle interpersonal relationships, solve problems, and
improve interactions with citizens employing a quasi-experimental design,
Pfister (1975) found not only positive changes in officer personality, but in
citizen attitudes toward the police. Pfister (1975) concluded that officers
in the experimental group rated themselves more favorably following training
on three personalitvy dimensions: "yirtuous," "critical of others," and
"understands self," as measured by the Edwards Personality Inventory. He also
found that citizens perceived officers to be more "sincere" and "helping”
after receiving the training.

These studies provide only sufficient information to develop
preliminary conclusions concerning police in-service training. The key
question here seems to be whether a short duration training course, although
perhaps administered intensively, is able to counteract the experience and
occupational culture of policing, both of which significantly affect the
police officer's attitudes and application of discretion. Certainly
additional research would be helpful in further assessing this issue.

Further, there seems to be a void in the police literature concerning
organizational and management conditions affecting predispositions to initiate
in-service training, or to actually deliver the training. Several questions
remain unanswered. Can police agencies effectively conduct their own in-
service training, or is it more appropriate for them to utilize outside
consultants to conduct such training? Should in-service training be delivered
to a homogeneous group of police officers with similar experience, or by
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functional work unit (e.g., patrol, investigations), and how often should in-
service training be conducted? These and other guestions remain unanswered.
Additional research would certainly help fill the apparent voids regarding
these topics.

The final subiject appearing in the literature on police training
concerns supervisory/management training. Despite the importance attached to
this form of training due to the need to continuvally dJdevelop managerial
abilities, there appears to be 1little empirical research in the police
discipline on this topic. Available research presents a picture of
differential priorities over supervisory training needs (Goodgame, 1978) and a
portrayal of missed opportunities received by police agencies from specialized
management training programs delivered externally to the police agency (Buren,
1973) .

Lefkowitz (1972) presents an analysis of a supervisory training
program by utilizing a gquasi-experimental, pre-post evaluation design.
Lefkowitz (1972:102-103) found a positive relationship between changes in
supervisory initiating structure and the sergeant's evaluation of the training
program, It was concluded, however (1972:104), that although these positive
evaluations of the program were achieved, there was little evidence of changes
in attitude among trainees, Lefkowitz (1972:105) suggests that personal
characteristics of the trainees may have affected this outcome and recommends
that further work controlling pre-training expectations be conducted to
further address this issue.

The general management literature would seem to support the notion of
supervisory training having an ultimate benefit for the organization. As
shown by Miller and Wager (1971), length of management training programs can
have the effect of increased professionalization and improved group
cohesion. Furthermore, specific training in organizational development
techniques has been shown to have a positive effect on interpersonal and
intergroup relations {(Golembiewski and Carrigan, 1970a). This latter research
follows the findings and implications of the landmark study by Likert (1961)
showing that managers who rely on the principle of supportive relationships
and the technique of integrating the work group are most effective.

Certainly the suggestions, as posed earlier in this report, that
effective supervision can be gained from use of an "initiating” and a
"consideration" structure should give rise to the need for more
supervisory/management training in policing, emphasizing these concepts.
Further research could investigate the effects of such training programs.

In summary, the sampled literature on training has not shown many
conclusive relationships between organizational/administrative characteristics
and training. ©Nor has the literature demonstrated evidence of effectiveness
of police training programs. The literature has shown that recruit training:
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® Does not foster cynicism among police recruits.

® Does not prepare police officers for the uncertainties
to be experienced in police work, especially those
arising from discretionary situations.

& Does appear to equip the police officer to cope with the
uncertainties generated from the formal, militaristic
police organizational structure.

Beyond these propositions, however, little knowledge can be deduced,

particularly regarding the applications of and results of in-service training
and supervisory/management training in police agencies,

Summary and Conclusions

This chapter has analyzed research addressing numerous issues
pertinent to managerial control and coordination of the human enterprise and
work tasks in organizations. Four topical areas were constructed to present
findings concerning uniqgue themes appearing in the management Jliterature.
These four topical areas were:

) Traditional, Bureaucratic Modes of Coordination and
Control.

o Non-Bureaucratic Modes of Coordination and Control.

®© Management/Supervisory Systems of Coordinating the Human
Enterprise Within the Organization.

) Organizational Maintenance Activities to Coordinate and
Control the Human Enterprise.

A review of the content of sampled research studies in police science
and in general social science yields the finding that there is a distinct
difference in the subject matter in these two samples. Research in policing,
as analyzed from this sample, tends to focus on employee related concerns such
as discretion, supervision, recruitment, and training, while devoting much
less attention to organization structural issues or ongoing administrative
processes, such as decision-making. The non-police sample contributes
substantially more knowledge on these structural and administrative subjects.

The studies on police science and administration in most cases (95% of
studies reviewed) utilized either an exploratory or a case study design. A
majority of the non-police sample (76% of the studies reviewed) also chose
these forms of research design. The almost exclusive reliance on these less



241

sophisticated research designs in policing demonstrates that research in
management practices of coordination and control is either descriptive in that
it seeks to describe a phenomenon in the organization, or is performed using
previously existing data with a view toward generating inferences concerning
some particular dimension of management or organization. There are very few
examples in the sampled literature of research of intentional, experimental
changes being instituted in management and organization practices in police
agencies. This is due, in part, to the difficulty of measuring such changes,
but also to the relative recency of concentrated research 1in vpolice
management.

The police studies sampled for this cluster contained a greater
proportion of multivariate analyses of collected data than was the case for
previous clusters. This is Aue primarily to the nature of the variables
included in this cluster. Many of these variables facilitated analyses of
biographical and attitudinal data; these were often subjected to multivariate
analysis.

The specific findings for each sub~cluster topical area are summarized
in order of their appearance in the chapter.

Traditional, Bureaucratic Modes of Coordination and Control

This study examined a considerable number of studies investigating the
effects of four elements incorporated in traditional, bureaucratic management
systems. The majority of studies utilized in developing a knowledge base on
these elements were found in non-police sources, although for two variables in
this sub-cluster (Formalization/Written Rules and Hierarchical Levels) the
pclice sample included a sufficient number of studies to permit the
development of inferences concerning the state of the art. Kev findings for
each variable are summarized below.

The reviewed research studies in the police and the non-police
disciplines contained analyses of relationships between several organizational
and management characteristics and the formalization of written rules.
Findings for these studies infer that formalized/written rules have 1little
bearing on employee performance, primarily defined as degrees of compliance
with formalized written rules.

Research in hoth the police and the non-police disciplines depicts
several dysfunctions associated with hierarchical organization structures. 1In
the police sample, for example, arbitrary discipline and advancement based on
deference to rank are shown to be dysfunctions of hierarchical organizational
structures, A number of studies in the police arena, however, suggest that
police officers may actually prefer hierarchical structures to other forms of
organization. A number of studies in other disciplines suggest that this
preference may be prevalent in non-professional organizations and that
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professionals are opposed to hierarchical authority; professionals are judged
to rely on professional authority to coordinate activities.

There were virtually no examinations of variations in span of
control;manager ratio in the police literature. The non-police literature
contained studies suggesting that division of 1labor in organizations is
associated with 1low spans of control. Concentration of decision-making
authority is associated with larger spans of control.

The police sample also contained only a small number of studies on
administrative staff and communication. Those studies that were reviewed
provide the inference that decentralization of decision-making authority leads
to increased need for administrative support and generates a need for role
changes in managerial and administrative staff: such staff need to provide a
greater degree of support to operational units. These findings parallel those
in the general management sample. Staff communication is found to be
positively related to employee satisfaction and commitment.

The reviewed research on this sub-cluster topical area provides
several suggestions for further research in police organizations. Among the
topics discussed are the following:

® Additional research is needed exploring the relationship
between formalized written rules and performance. This
research should control the effects of peer influence
and social cohesion on performance and should include
analyses of the effects of management incentives on
performance. Further, the research optimally should
consider various measures of performance and should not
only be 1limited to analyses of employee compliance to
rules and procedures.

o The effect of perceived professionalism among police
officers on perceptions of hierarchical control should
be researched to analyze the effect of professionalism
on hierarchical structure.

® Additional research on the effects of variations in the
span of control; manager ratio in policing should be
initiated to consider the relationship of such
variations to performance. Furthermore, the effect of
division of labor on span of control; manager ratio
should be ascertained.

Non-Bureaucratic Modes of Coordination and Control

The number of sampled studies focusing on non-bureaucratic modes of
coordination and control was considerably smaller than the number examining
traditional, bureaucratic coordination and control systems. The number of
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studies in the police sample was particularly small, although a considerable
number of studies were located examining the impact of normative incentives on
police officer candidates.

Participative management systems were shown to be associated with
employee satisfaction and commitment in both the police and the non-police
samples. Such management systems, however, were not found to be positively
related to individual performance or organizational effectiveness. Perceived
environmental uncertainty was shown to be positively related to the use of
committees or participative management structures. Research in the non-police
disciplines suggests that degree of employee professionalism may be a factor
in the ultimate receptivity of participatory management schemes, Individuals
in positions wherein professionalism is advanced may be more prone to be
positively affected by participative management.

The sampled research studies on incentive systems examined primarily
material and normative incentives, especially in policing. The police studies
suggest that civil service systems may affect police management propensity to
apply material incentives and presents mixed findings pertaining to the
relevance of material incentives in the selection of a police career by black
police candidates. The sampled literature in general social science suggests
that material incentives may be conducive to improved satisfaction and
likelihood of adopting innovations, but primarily for individuals committed to
the organization.

The relevance of social incentives as a management tool appears to be
effective when individuals have investments (e.g., seniority, hierarchical
rank) in the organization. No police studies addressing social incentives
were located and reviewed.

Normative 1incentives were shown to be positively related to
satisfaction, conmitment, and performance in general management
environments. A decrease in available revenues to the organization was linked
to decreasing realization of normative incentives among emplovees.

The use of incentives as a tool for management should be researched
further in police organizations. The use of material incentives may be
difficult to research given police management's reliance on external
funding. Social and material incentives, however, are within the control of
police managers, although research studies provide little examination of their
utility in motivating police employees.

Management/Supervisory Systems of Coordinating the Human Enterprise Within the
Organization

This subject area, addressing supervision and management systems of
coordinating the work effort, contained three topics that have been subjected
to considerable research in policing. The topic of discretion, in particular,



244

has been researched by numerous social scientists endeavoring to explain the
actual police role in day-to-day situations. Similarly, supervision systems
and practices have been examined in numerous studies in the police sample.
The non-police sample, on the other hand, contains a large number of studies
focusing on concentration of authority as an element of decision-making. The
police sample contains only a small number of studies on this topic.

The sampled literature in police science and administration provides
several descriptions of organizational and environmental conditions
influencing the application of discretion. The research indicates that peer
influence may have the predominant influence, although situational factors
encountered in Jday-to-day law enforcement, variations in environmental
conditions (e.g., community socioeconomic status, community norms and values),
management expectations, and police officer personal characteristics all have
a bearing on the application of discretion.

Management practices and organizational maintenance systems do not
seem to be influential in structuring police discretion. Research has shown
that neither formalized written policies, training, nor supervision are
effective in controlling officer discretion.

There was only a limited analyses of concentration of authority in the
police sample; a large number of studies in the non-police sample facilitated
the development of a knowledge base on this topic. The police studies on this
subject research the effects of team policing programs. Concentration of
authority is only one of several variables considered in assessments of these
programs. Team policing programs were shown to be positively associated with
citizen evaluations of the police, police officer satisfaction, social
cohesion among police officers and increased administrative staff support.
These findings were similar to conclusions developed in selected studies in
the non-police disciplines. Such studies also suggested that hierarchical
structure and technological complexity are positively related to concentration
of authority. Perceived environmental uncertainty was shown to promote
decentralization of authority.

Research of police supervisory practices suggests that first 1line
supervisors have little control over police officer behavior due to the police
occupational culture, variability in the police task structure, and a limited
power base in the supervisory position. Certain research studies also suggest
that adoption of an initiating structure and/or a consideration structure by
police supervisors enhances employee satisfaction and commitment. This
finding is similar to conclusions in several studies in the social science
arena.

The reviewed research studies included in this sub-cluster topical
area identified certain research needs in policing. These research needs are:

® The need for additional research in policing concerning
concentration of authority. The ultimate impact of
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decentralization on the organization and on the
community cannot be fully assessed based on the research
reviewed in this study. Such additional research should
include multivariate analysis of the effects of numerous
elements of organization structure, as well as decision-
making authority.

® The finding that initiating and consideration structures
on the part of police supervisors generate satisfaction
and commitment should be furthered with research
focusing on the effects of such supervisory styles on
performance.

Organizational Maintenance Activities to Coordinate and Control the Human
Enterprise

The sampled literature on this sub-cluster was primarily drawn from
the police arena. There were numerous studies on recruitment and advancement
systems, although most of these studies addressed recruitment and selection
systems, There was only a limited amount of research identified addressing
the subjects of performance evaluation and promotion.

The large sample of studies focusing on recruitment and selection
demonstrates that a varietv of selection characteristics, including recruit
intelligence, personality, and selected biographical factors have been
positively correlated with ©performance «criteria including supervisory
ratings. One set of studies, in particular, showed that all three sets of
factors may be related to selected performance criteria.

Research on training systems was categorized as either examining
recruit training, in-service training, or supervisory training. The sampled
literature suggests that police recruit training systems do not adequately
prepare police officers for uncertainties to be faced in day-to-day
situations. Only a small number of studies were identified addressing the
effects of in-service training, albeit the selected studies showed that such
training systems may not be totally effective. Similarly, the limited number
of studies on supervisory/management systems suggests that such training also
may be ineffective.



VI. INFORMAL ORGANIZATION STRUCTURES

Introduction

This chapter presents material which moves from an emphasis on
organizational structure and managerial processes to a focus on the individual
and the work group in the police organization. All organizations are
comprised of individuals with diverse sets of values and norms, as well as
divergent skills and abilities, Organizations are social systems in which
these individuals are grouped together to achieve some common purpose. The
"open systems" perspective of management as proposed by psychologists stresses
that this grouping of individuals is a contrived process wherein a social
structure is developed to prescribe patterns of events and happenings among
individuals. As such, organizations are "made by men and are imperfect
systems" (Katz and Kahn, 1966:33). The essential lifeblood of organizations,
according to social psychologists who have studied management, is not the
formal structure and prescribed interrelations between management and
individuals, but the social functioning of the individual.

The "open systems" view of management and organization relies on this
model of analyzing organizations and consequently describes interdependence
among unique subsystems within organizations. To be successful, management
must integrate these various subsystems. Perhaps the first task for
management is to recognize the various subsystems which exist in all
organizations., Katz and Kahn (1966:39-47) have defined five such
subsystems: (1) production or technical, (2) supportive, (3) maintenance,
including reward and sanctioning systems, (4) adaptive, and (5) managerial.
Each o0f these subsystems extends beyond the narrow lines of the formal
organization structure and relies on interpersonal and intergroup interaction
to function effectively. Thus, it may be said that integration of these
subsystems is effected by informal organization structures--or those processes
occurring outside the formal chain of command. A critical managerial
responsibility is managing such interaction.

This chapter examines the extent to which knowledge is available
describing these interactions in law enforcement and seeks to determine what
managerial practices are most effective in addressing individual and group
integration. The general social science literature contains an extensive body
of research studies addressing the role and interaction of the informal
organization. This research was initially spurred by the landmark Hawthorne
studies performed by Mayo and his colleagues (Roethlisberger and Dickson,
1938) and continued with several other studies on the individual and the work
group (e.g., Maslow, 1954; McGregor, 1960; Likert, 1961, 1967). These studies
and others will be examined as they pertain to law enforcement.,

247
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A fundamental task essential to managing individual and group
interaction is recognizing the values and norms within the organization. This
is particularly important in policing because of the autonomy inherent in the
police role and the pattern of organizing individuals by homogeneous work
group {(e.g., shift, watch) where the group itself is an entity in the
organization. Police officers, like all employees within any organizational
setting, bring certain values and norms to the job and have these values
shaped through their experience in the organization. These value systems have
an effect on the performance of individual police officers and groups of
officers. As stated by Chwast (1965:152):

The social and personal values of the law enforcement
officer strongly conditions the quality of service he
delivers to different segments of the populace at
large.

What are these values and do they comprise a unique police working
personality? Moreover, how do these values affect performance and to what
extent does management consider these wvalue systems in efforts to integrate
the individual and the organization. These and similar questions are examined
in this chapter.

The specific role of the work group is also addressed in this chapter
with a keen interest in analyzing empirical research on the role and impact of
police unions as a manifestation of organized group behavior. The experiences
of managers in the private sector concerning the topic of social cohesion are
also considered.

This chapter also inquires as to what knowledge is available on police
officer satisfaction. Based on existing research studies, what can be said
about satisfaction: is it important for productivity, how is it measured,
what variations in individual experience and background affect satisfaction,
and what managerial practices appear to be correlated with satisfaction, or
its corollary alienation? These questions and others are raised in the course
of this chapter considering both empirical treatments of satisfaction in law
enforcement literature and in general social science disciplines.

Descriptive Findings

A review of the police management literature for the fifth conceptual
cluster entitled, "Informal Organizational Structures," revealed 88 empirical
studies. This sample was augmented by an additional 51 studies in the non-
police area. These 139 empirical studies were carefully reviewed and coded to
provide a knowledge base pertaining to the informal structure of the
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organization. Although the general management studies reviewed do not
represent the total number of studies on this topic, they do provide an
indication of the state of the art and are used for comparative purposes.

This portion of the chapter presents the descriptive findings based on
the review and analysis of each selected study. This section includes
information on the number of studies reviewed by specific wariable, the type
of research design utilized, the level of analysis, and a summary of
descriptive findings by each variable,

Number of Studies by Specific Variables

The conceptual framework for the c¢luster on Informal COrganizational
Structure consists of three variables: (1) Employee Adaptation, (2) Group
Cohesion, and, (3) Satisfaction/Alienation. Definitions for each of these
variables can be found in Chapter 1: Detailed Study Methodology. Two of
these variables, employee adaptation and group cohesion, were found to be too
broad in scope and, therefore, were further broken down into key sub-
variables. These sub-variables provide a more accurate description of the
content area of similar studies.

Table 20 contains the number of studies reviewed for each variable in
this conceptual cluster, Several studies reviewed examined more than one
variable, thus the totals in the table will equal more than the total number
of studies reviewed on this topic.

As table 20 indicates, the majority of police studies examined
employee adaptation and, more specifically, issues surrounding the
individual's personality, values, attitudes, and role perception, as well as
individual police officer satisfaction. The non-police literature also tended
to focus on the degree to which employees were satisfied with their jobs, as
well as group interaction. The sampled non-police 1literature contained
considerably more studies addressing managerial issues concerning work groups
than did the sampled police literature. This variance reflects the influence
of social psychologists in the management literature.



250

Table 20

NUMBER OF STUDIES BY SPECIFIC VARIABLE

(Conceptual Cluster V)

Variable
Number Name Police Non-Police

34 Employee Adaptation (Total) 57 11
® Cynicism (14) (0)

® Individual Personality,

Values, Attitudes, and
Role Perception (41) (1)
° Commitment (2) (10)
35 Group Cohesion (Total) 13 20

e Employee Organization:
Role and Impact (5) (1)
e Group Interaction (8) (19)
36 Satisfaction/Alienation 24 29

Research Designs

The second step in the descriptive phase of the analysis was to
determine the type of research design employed. To complete this analysis,
studies were classified as exploratory, case study, quasi-experimental, or
experimental. Additionally, each study in this cluster was reviewed to
determine if the variables were treated as independent or dependent in the
research design.

Type of Research Design. Table 21 displays the analysis of research
designs, As is depicted by this table, the vast majority of the sampled
studies utilized either an exploratory or case study design. This finding is
consistent with reviews of other conceptual clusters reviewed for both police
and non-~police studies in previous chapters.
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Table 21

TYPES OF DESIGNS FOR SAMPLED STUDIES

Police Non-Police

Types of Designs N _ % N _ %

® Exploratory 45 51 33 64
8 Case Study 41 47 14 27
® Quasi-Experimental 2 2 0 0
® Experimental 0 _0 _4 8
8 Loos 5 1008

The subject matter included in this cluster is primarily attitudinal
and is usually considered as outcome measures in research designs. As such,
it is surprising to see that more experiemental studies have not been
conducted in which researchers attempted to experimentally manipulate some
management and/or organizational factor(s) and then assess their impact on job
satisfaction or organizational commitment. It would be interesting, for
example, to see what effect participatory management and decentralization of
decision making has on the employee's level of organizational commitment and
job satisfaction. In order to determine effects of such actions, researchers
could use a randomized block design in which work units were first matched on
selected variables and then randomly assigned to either an experimental or
control group. After the management change was effected and a specified
amount of time passed, a questionnaire could be administered to gather
information about the effects of such changes on the informal organizational
structure. If this type of experimental design were utilized, inferences
could be drawn and the results would be generalizable.

The overwhelming pattern of types of design for research on the
informal organization has been exploratory or case study. This may be due to
(1) general disagreement among scholars and researchers about aspects of the
informal organization (e.g., the police personality) and/or (2) the general
lack of development of the state of the art in policing. Social scientists
and management theorists have only recently (within the last 10-15 vyears)
examined the inner workings of police organizations. Their first endeavor has
been to describe these inner workings, hence the reliance on exploratory and
case study designs. Perhaps the emphasis on describing the informal workings
of the organization have precluded more sophisticated research on the effects
of management practices and organizational structures on the informal
organization.



252

Treatment of Variables in Research Designs. As a secondary analysis,
the sampled studies were reviewed to determine if the variables were treated
as independent or dependent. Table 22 presents the results of this
analysis. As previously indicated, many of the studies reviewed more than one
variable, thus the total number may equal more than the total number of
studies reviewed.

Table 22

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

Vari-
able Police Non-Police
Number Name Independent Dependent Independent Dependent
34 Employee Adaptation 9 49 1 10
35 Group Cohesion 6 7 5 16
36 Satisfaction/Alienation 3 23 4 25

As shown in Table 22, most studies treated the majority of the
variables as dependent or outcome measures. This is the first conceptual
cluster in which researchers have assessed the possible relationship between
other management and organization variables and the degree of employee
adaptation and satisfaction/alienation. In the police sample, group cohesion
was conceptualized almost equally as an independent and a dependent variable,
while in non-police literature it was used primarily as an outcome measure.
Because most studies treated these variables primarily as outcome measures,
this chapter will address and begin to provide answers to key questions about
the effect environmental, organizational, and managerial factors have on the
informal organizational structure.

Methods of Analysis

Specifying the type of analysis researchers used was the third step in
the descriptive analysis. The 139 studies in this conceptual cluster were
carefully reviewed and <categorized as utilizing either qualitative,
univariate, bivariate, or multivariate analytical methods.

The results of this analysis are presented in Table 23. As has been
the case in previous conceptual clusters, virtually all of the non-police
studies sampled utilized either bivariate (45%) or multivariate (51%)
analytical techniques. As mentioned in earlier chapters, this was due in part
to the fact that the Administrative Science Quarterly was the target journal
used to gather information on general management and social science topics,
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This Jjournal uses a standardized format for reporting research; articles
published tend to use more sophisticated analytical techniques.

Table 23

METHODS OF ANALYSIS FOR SELECTED STUDIES

Police Non~-Police

Methods of Analysis N % N %
® Qualitative 14 16 2 4
® Univariate 12 14 0 0
® Bivariate 37 42 23 45
& Multivariate 25 28 26 _51
88 100% 51 100%

Py —

l!

Although the wvariables measuring attributes of the informal
organization were primarily treated as outcome measures and were analyzed
using multivariate analyses, 16 percent of the police studies reviewed were
classified as qualitative and 14 percent of the studies provided only
frequency distributions of collected data. Of the 13 police studies which
examined group cohesion, 10 utilized either qualitative or univariate
analysis. Most of these studies provided descriptive information about
employee organizations, rather than addressing the impact these employee
organizations have on the police department, or the effects of management
practices on the employee organization. The police studies which applied
either bivariate or multivariate methods were evenly distributed among the
variables employee adaptation and satisfaction. As a result, researchers
attempted to infer relationships between these two variables and other
environmental and organizational variables.

Presentation of Descriptive Findings Produced by Sampled Research Studies

The final step in this phase of the analysis was to examine the
patterns of relationships among the three variables within this conceptual
cluster, and between these variables and those in other clusters. This
descriptive synthesis is presented in Exhibit E entitled, Synthesis of
Descriptive Findings: 1Informal Organizational Structures, which follows. The
findings have been ordered by variable and sub-variable to facilitate a
comparison between the police and non-police literature. It should be noted
that the results presented are descriptive in nature and, therefore, do not
necessarily produce a knowledge base. The subsequent section of this chapter,
entitled Inferential Findings, presents a discussion of knowledge base
strengths and weaknesses.



EXHIBIT E

SYNTHESIS OF DESCRIPTIVE FINDINGS:
INFORMAL ORGANIZATIONAL STRUCTURES

Police Studies

Non-Police

34. Employee Adaptation

a. Cynicism

Niederhoffer (1967) conducted a study of
police cynicism and found that
professionalism and cynicism were
inversely related: more educated officers
are more cynical, and cynicism peaked in
the 9th-10th years of service, dropped
off after 11-14 vyears of service, and
leveled off for the last 15-19 years.
Several other individuals have replicated
this classic study. Another study
confirmed that professionalism was
inversely related to cynicism. However,
two other studies found no relationship
between educational attainment and
cynicism. One investigator found that
ethnicity was not related to cynicism,
but that officers with the highest levels
of cynicism also were the best
performers. There were conflicting
results concerning the relationhip
between seniority and cynicism. One

34,

Employee Adaptation

Qe

Cynicism
® The literature reviewed is silent on this

variable.

T4



EXHIBIT E (continued)

Police

Non~Police

author confirmed Niederhoffer's results,
while another researcher found that
cynicism continued to increase with
length of service.

Three studies were located which examined
the validity and reliability of
Niederhoffer's cynicism scale.
Niederhoffer suggested that the scale was
unidimensional., However, these other
researchers found the scale to be
multidimensional: two authors found 5
dimensions of cynicism, and the third
researcher found 3 dimensions of
cynicism.

Other studies which examined cynicism,
but did not specifically use
Niederhoffer's scale, found that younger
officers are more cynical and close-
minded than older officers.

Reviewed research indicates the existence
of a positive relationship between
cynicism and police officer alienation.

Variability of task appears to be related
to increased levels of cynicism, in terms
of the officer's attitudes toward the
public.

14



EXHIBIT E

Police

{continued)

Non-Police

Training does not appear to effect
cynicism, although racial stratification
was related to the officer's level of
cynicism during training.

b. Individual Personality, Values, Attitudes,

and Role Perceptions

Several authors attempted to determine if
police officers had a distinctive
personality from citizens, or if the
officer's values changed as a result of
occupational socialization. There is a
discrepancy in the findings. Several
investigators found a significant
difference in the value systems of police
and civilians, while others found that
occupational socialization will result in
values and behavior which render the
recruit indistinguishable from
experienced officers.

Indication that as experience in police
work increases, self-disclosure
(willingness to divulge information about
actual work activities) decreases,
Additionally, more experienced officers
appear to be more dogmatic.

Individual Personality, Values, Attitudes,

and Role Perceptions

® It appears that in more bureaucratic
organizations, employees display higher
levels of stress.

96¢



EXHIBIT E (continued)

Police Non-Police

Finding that officers who are more highly
educated were less dogmatic.

The literature indicates that police
officers are more authoritarian than
social workers and students who are not
police career orientated.

It appears that authoritarian attitudes
do not increase or decrease with
experience, although one study suggested
that more experienced municipal officers
tend to be more authoritarian. Another
study found "innovative" officers are
less authoritarian than "traditional"
officers.

c. Commitment c. Commitment

[

Higher organizational commitment was e Finding that job satisfaction was
found for officers who had been on the positively related to organizational
force for a longer period of time. commitment.

Indication that a participatory ® There appears to be some discrepancy
management style was a significant concerning the relationship of group
predictor of organizational commitment cohesion and organizational commitment.

under conditions of high task Two studies found a positive
variability, while supportive leadership relationship, while a third study found
behavior was the most significant no relationship between employee

predictor of organizational commitment cohesiveness and commitment to the
under conditions of low task variability. organization.

LST



EXHIBIT E (continued)

Police

Non-Police

35. Group Cohesion

a. Employee Organization:

Role and Impact

Several studies have been conducted which
examine the development and impact of
police unions. Results indicated:

- That police unions do not support a
professionalization program unless
officers are given tangible incentives
(primarily monetary incentives).

- DUnionization appears to represent a
response to the efficiency, cost-
cutting perspective of police
administration,

- A key factor underlying unionization
seems to be a sense of alienation.

35.

The literature indicates that
professionalism, seniority, and
communication were associated with higher
levels of organizational commitment.

Indication that in larger organizations,
employees felt less committed to the
organization.

The realization of social and normative
incentives appears to be positively
related to commitment.

Group Cohesion

a. Employee Organization:

Role and Impact

Indication positive relationships between
city expenditures. One study found that
economic difficulties (recession)
negatively affects group cohesion.

857



EXHIBIT E (continued)

Police

Non-Police

- There appears to be no consistent
union position on education, although
education has been shown to lead to
greater compensation for those who
become educated. A concern among
police unions is that management
develop some means of providing equity
for those who do not have the
opportunity to pursue additional
education.

~ The literature suggests that most
police unions are opposed to minority
recruitment, lateral entry,
civilization, and the use of civilian
review boards.

b. Group Interaction b.

L]

Finding that informal means (group peer
pressure) affects the application of
discretion.

Group cohesion appears to have positive
effects on satisfaction.

Decentralization seems to positively
impact group cohesion, although one study
found that the more cohesive the work
group, the greater the tendency to
violate rules.

Group Interaction

¢ Finding that formalization of activities
positively affects group cohesion, while
centralization of decision making reduces
employee cohesion.

e The literature indicates that
hierarchical structure has differing
effects on group cohesion. Low levels
were positively associated with cohesion,
while middle management tends to promote
less cohesion among employees.

. Indication that in organizations that
have greater "team collaboration",
employees were more satisfied.

667



EXHIBIT E (continued)

environmental uncertainty was negatively
associated with satisfaction and
commitment.

Police Non-Police
Collaboration does not appear to be
related to organizational effectiveness.
® It apears that discretion has no effect
on group cohesion.

° Training in organizational development
appears to positively affect group
interaction.

Satisfaction 36. Satisfacton

Finding that level of education is not @ Finding that task variability was

associated with satisfaction. positively related to employee
satisfaction. Further, centralization of

Finding that supportive leadership decision making leads to greater feelings

behavior was a significant predictor of of alienation.

job satisfaction. PFurther, officers were

satisfied when their supervisor played a ® Finding that leadership behavior (i.e.,

supportive role and helped clarify their showing support and consideration) has a

role. positive effect on employee satisfaction.

Preliminary indication that functional ® Alienation from work tasks and

and departmental specialization was not environment seems to be more prominent in

associated with satisfaction. highly-centralized and formalized
organizations,

Indication that police perceptions of

turbulence in the environment or ® Indication that greater communication

within the organization positively
affects employees' satisfaction with
their job.

097



EXHIBIT E (continued)

Police

Non-Police

Cynicism, role stress, and ambiguity in
job tasks negatively impact job
satisfaction.

One study found that group cohesion was
related to job satisfaction, while
another study found a positive
relationship between group cohesion and
alienation.

Written rules, training, internal
communication, and decentralization were
all found to positively impact job
satisfaction.

One study found that when officers
perceived their environment as hostile
and the crime rate was high, they felt
more alienated.

It appears that organizational change and
professionalism does not affect an
officer's level of satisfaction.

Finally, no relationship was found
between employee morale and per formance.

Employees in highly bureaucratic
organizations (tall organizational
structures) tend to be the least
satisfied with their jobs, although one
study did not find any such
relationship. 1In addition, workers in
large organizations appear to be less
satisfied.

The literature indicates that workers who
feel their job is challenging and
responsible seem to be more satisfied.

19¢

Employees who are more satisfied with
their jobs are more committed to the
organization.

Indication that satisfaction is higher in
organizations that use a collaborative
team approach in decision making.

Indication that monetary incentives,
seniority, and geographic dispersion are
positively associated with job
satisfaction.
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Inferential Findings

The previous section has presented descriptive findings for the topics

of employee adaptation, group cohesion, and satisfaction. This section
considers these findings and identifies and describes their incorporation in a
knowledge base concerning the informal organization in policing. This

knowledge base contains findings addressing both knowledge strengths and
weaknesses. Also described in this section is an estimation of the relative
value of this knowledge base to the state of the art in police science and
administration.

The specific sampled research studies on employee adaptation, group
cchesion, and satisfaction yielded considerable knowledge pertaining to
informal organization structures. Knowledge is produced here and elsewhere in
this report from research studies that are methodologically sound and
generalizable. There 1is an inherent screening process which was used in
analyzing descriptive findings presented in the previous section. These
findings were scrutinized to determine to what extent they were, in fact,
generalizable, The knowledge base strengths and weaknesses for this
particular chapter are grouped and discussed in three subject areas:

1. The Individual in the Police Organization.
2. The Work Group in Police Organization.
3. Police Officer Satisfaction and its Relevance for

Police Management.

The Individual in the Police Organization

Early studies of police officers and their working conditions,
although usually qualitative and based on personal observations, tended to
suggest that police officers possess a set of common social psychological
characteristics; chief among these were cynicism, dogmatism, authoritarianism,
prejudice, bigotry, and suspicion (see, for example, Westley, 1953, 1976;
Skolnick, 1966; Wilson, 1967). Most of these early studies saw the
development of these traits as a natural outcome of the police officer's
working situation, and most presumed these traits to be detrimental to
professional and responsibe police service.

These early efforts spawned a flood of empirical investigations of the
police "working personality", as originally labelled by Skolnick (1966), which
has continued unabated through the 1literature until today. The empirical
studies tend to be survey-based and quantitative in method of measurement and
analysis, and form one of the largest topic groups of studies on the police
function. These studies tend to be subdivided into groups based on the
particular personality trait being measured. Perhaps the largest such group
are those studies assessing police cynicism: its measurement, attributes, and
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effects. This topic is treated separately in this chapter because of its

sheer popularity in the 1literature. Other personality traits (e.g.,
authoritariarism, dogmatism) are analyzed jointly in a separate discussion of
the police personality. Also included in this analysis are reviews of

research analyzing police role perceptions, individual attitudes, and values
of the police. These two sections of this chapter seek to address two
pertinent questions critical to an understanding of the role of the individual
in the police organization. These questions are:

# Are police officers cynical, authoritarian, dogmatic,
prejudiced?

® If so, how do police officers get that way? 1Is it due
to the fact that certain personality types gravitate
toward police work, or is it because police selection
systems likely recruit and select individuals with
certain personalities; or, does the working milieu of
the police profession tend to create a unique set of
police personalities?

There is, in addition, a broader question which will be acknowledged
at this juncture, although it cannot be fully answered based on existing
empirical research. This question, perhaps the most important, is to what
extent does the police personality affect performance? Available, sampled
research does not appear to provide knowledge on this question.

The variable entitled employee adaptation also includes one remaining
sub-~variable, that of employee commitment. The non-police literature tends to
focus on this subject and, for the most part, does not include analyses of
individual personality. Commitment here generally refers to efforts to
integrate the individual, socially and psychologically, into the mainstream of
the organization, thereby increasing the likelihood of +the individual
internalizing managerial objectives and directives.

Cynicism. The interest in police cynicism began with the publication
of Niederhoffer's (1967) classic text on the role, attitudes, and integration
of the individual police officer. Niederhoffer illustrated qualitatively the
effect of the organization on the individual police officer from his/her first
entry in recruit training, through his/her indoctrination into the life of the
precinct, to the officer's assimilation into the working environment and
occupational subculture of the police organization. Niederhoffer also
developed and administered a survey gquestionnaire to quantitatively measure
cynicism. Through this quantitative analysis, Niederhoffer found that age,
length of sgervice, education, ethnicity, functional assignment, and social
class all affect cynicism. Seniority, in particular, was shown to have a
curvillinear relationship with cynicism. Officer cynicism tends to increase
in proportion to length of service for the first 5-10 vyears of service,
peaking at approximately the 10th-12th year of service, and then holding at a
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constant level until the 17th or 18th years, when it begins to decrease as an
officer nears retirement. Niederhoffer considers this pattern and concludes
that there are three types of cynicism exhibited in police officers
(Niederhoffer, 1967: 103-107). The first type is pseudo-cynicism (similar to
idealism) and this is displayed among recruits. The second form is romantic
cynicism, reached in the first years of service and characterized by officer
disillusionment with the job. The final type, agressive cynicism, corresponds
to resentment and occurs in the 7th through the 10th year of service. These
patterns can be depicted graphically as in Figure 19 below:

Figure 19

RELATIONSHIP OF SENIORITY TO POLICE

OFFICER CYNICISM

Cynicism

First 2-3 2-6 7-10 11-14 15-19
Day Mos. Yrs. Yrs, Yrs. Yrs.
Years of Service

Niederhoffer's findings would be quite illuminating if they could be
taken at face value. Other researchers, however, have re-tested his
propositions with a critical examination of his cynicism scale. Regoli
(1976b) has questioned the validity and reliability of Niederhoffer's cynicism
scale and suggested that cynicism is not unidimensional, but in actuality has
five dimensions. An officer may be cynical on one dimension but not on
others. This finding was similar to the research of Lotz and Regoli
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(1977:181) in which five dimensions of cynicism were identified: (1) cynicism
toward relations with the public, {(2) cynicism toward organizational
functions, (3) cynicism about police dedication to duty, (4) cynicism about
police social solidarity, and (5) cynicism about training and education.
Regoli and Poole (1979), however, testing a smaller and different sample of
officers, found only three dimensions after applying factor analysis to
attitudinal data. These were: {1} cynicism toward others, (2) cynicism
toward the ideals of police work, and (3) cynicism toward the conduct of
police work.

What knowledge can be deduced from these discrepancies in
measurement? Perhaps the best and only conclusion is that cynicism may vary
by locale. This is supported by the work of Regoli and Poole (1978), wherein
it was suggested that city police officers are more cynical than county police
officers.

Niederhoffer's suppositions concerning the relationships between
seniority and cynicism have also been questioned. Regoli and Poole (1978)
found a decline in cynicism with increasing lengths of service. The same
finding was observed by Weichmann (1979) in measurement of cynicism toward the
judicial process, and posited by Lefkowitz (1973) showing that younger
officers tended to be more cynical, closed-minded, and prejudiced. Wilt and
Bannon (1976), however, measured cynicism among Detroit police officers and
found similar results to the Niederhoffer study. Similarly, the research of
Lotz and Regoli (1977) supported Niederhoffer's profile of the relationship
between seniority and cynicism.

The same conflict in research findings can be observed concerning
relationships between education, professionalism and cynicism, Regoli
(1976a), Wilt and Bannon (1976), and Weiner (1976) have concluded that
education 1is not related to cynicism, as was suggested by Niederhoffer
(1967:106) . This earlier research concluded that higher educated officers
would be more cynical because their expectations for promotion were greater.

The relationship between professionalism and cynicism has been tested
by Lotz and Regoli (1977). They find that on first observation there is a
positive relationship between cynicism and professionalism, but that this
relationship is tempered by the multidimensional characteristics of
cynicism: only one dimension appeared to be substantially 1linked to
cynicism (Lotz and Regoli, 1977:183).

These conflicts in the findings prohibit, at this time, the drawing of
conclusive inferences concerning cynicism. It may well be that variation in

department style or community culture affect cynicism measures. This
supposition <can be inferred from this reviewed research, but not
substantiated. Certainly this relationship could be tested in further

research.
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Given these variations in findings concerning cynicism, to what extent
does the literature relate cynicism to performance? This linkage has, for the
most part, not been addressed. Regoli, Poole, and Hewitt (1979) found that
cynicism is positively related to alienation among police officers, but can it
be inferred that greater alienation is  negatively <correlated with
performance? This is not researched in this or any other study.

Perhaps the only implications concerning this relationship can be
drawn from Muir's (1977) study of the police in one city. Muir suggests that
cynical police officers are simplistic in their dealings with citizens. They
avoid interaction with citizens, or they resort to use of force as a hallmark
characteristic of their work. Further, cynical police officers stereotype
citizens as much as they themselves are stereotyped. Muir's sample is small,
however, and his analysis largely qualitative, and thus his findings cannot be
generalized. Consequently, it is not possible to deduce any conclusive
findings concerning this relationship. This would appear to be an area ripe
for research. Such research should likely consider variations in education,
background, and self-perceived professionalism to control effectively for
these influences on cynicism.

Individual Personality, Values, Attitudes, and Role Perception

Just as numerous researchers have investigated cynicism, many students
of police administration have also addressed other elements of the "police
personality." Two such elements are authoritarianism and dogmatism. Research
findings are conflicting, however, as to the actual measurement of such
personality traits,

Several researchers have shown that police officers have authoritarian
personalities. Trojanowicz (1971) found that police officers are more
authoritarian that social workers, while others have found that police
officers are more authoritarian than college students who are not police-
career oriented (Smith, Locke, and Walker, 1967, 1968; Smith, Locke, and
Fenster, 1970; Sterling, 1970; Carlson, Thayer, and Germann, 1971). The
police have also been shown to be more authoritarian than students who are
corrections oriented (Culbertson, 1975), even when educational backgrounds and
aptitude are controlled. Bayley and Mendelsohn (1969), however, concluded
that police in Denver were no more authoritarian than the majority of the
general citizenry.

This last finding raises the question of whether the police are
actually any different than other citizens in the social group from which the
police are recruited. This finding was suggested by McNamara (1967). These
conflicting findings raise the question of validity in measurement of
authoritarianism. Fabianic (1979) has addressed this factor ir a review of
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research on authoritarianism in policing and indicates that (Fabianic,
1979: 53):

Considerable confusion and lack of agreement have
resulted from the manner in which the authoritarian
concept has been applied and utilized. Much of the
inconsistency and ambiguity are a consequence of a
variety of factors, acting separately or together;
including a lack of conceptual clarity and specificity,
inadequate research design, improper generalizations,
and oversimplification of phenomena.

Thus, it may be inappropriate to examine the notion of authori-
tarianism further. The conflicting findings concerning the relationship
between authoritarianism and seniority may perhaps be explained by these
methodological problems. McNamara (1967), for instance, found that authori-
tarianism increased with seniority while Smith, Locke, and Fenster (1970), and
Genz and Lester (1970) found no such correlation. The study by Smith, Locke
and Fenster (1970), moreover, found the effects of age and college education
to be so confounded to almost preclude generalization, Their findings for
various groups that they studied are shown in Figure 20 below:

Figure 20
CORRELATIONS OF RELATIONSHIPS BETWEEN
POLICE OFFICER AGE AND EDUCATION AND

AUTHORITARIANISM

high

{.31) Non-college police {general sample)

(.02) Veteran police, in college
Authoritarianism

(-.13) Veteran police, non-college
(~.23) Young police in college

(-.45) Veteran police officers who are college
graduates.

low
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These correlations raise the question of whether or not sufficient,
reliable research has been conducted to assess satisfactorily the linkages
between authoritarianism and other demographic and departmental variables.
Too many questions remain to offer a sound knowledge base on this personality
trait. Certainly there is ample reason to believe that certain police
officers may exhibit authoritarian personalities, but what other
characteristics accompany this trait, and to what degree does socialization in
the police agency affect individual proclivities toward authoritarianism? The
literature wvividly portrays the influence of socialization on police
attitudes; would it not then influence the police personality =—/. Answers to
this question only can be found through additional research.

The literature also presents some evidence over problems in the
measurement of dogmatism. As was the case with authoritarianism, researchers
have shown that law enforcement oriented students and police officers tend to
be dogmatic (Smith, Locke and Fenster, 1970; Teasley and Wright, 1973;
Culbertson, 1975). Regoli and Schrink (1977:235), however, suggest that there
is only a weak relationship between "occupational preference" (used to measure
a police orientation among college students) and dogmatism and thus previously
reported research differentiating between "occupational preference" groups may
be called into question. Further, researchers have used different attitudinal
scales to measure dogmatism, and some even have measured authoritarianism and
dogmatism with the same scale.

Addressing these concerns, Rokeach (1960) was perhaps the first
researcher to suggest that dogmatism is separate from authoritarianism as a
personalit§7}rait and that a new, unigue scale should be developed to measure
dogmatism.— Considering this argument, Carlson, Thayer, and Germann (1971)
tested both an authoritarianism scale and a dogmatism scale on one sample and
found that the two concepts are separate and distinct and that research that
purports to measure both synonymously, as was the case with early research on
dogmatism, may suffer from methodological problems.

Further, as illustrated by Regoli and Schrink (1977), earlier studies
(especially Culbertson, 1975) did not employ adeguate statistical analysis
techniques to conclude effectively that police oriented college students were
any more or less dogmatic than other students. Regoli and Schrink ({1977:235)
suggest that there is a need for further research to assess these variances

EE/A discussion on the various influences of socialization is
presented in Chapter IV: Internal Structural Differentiation.

EZ/Rokeach has defined measures of dogmatism as measures of openness
or closedness of belief systems.
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among college students' personalities, and that such research should "explore
the effects of additional wvariables in accounting for differences in
dogmatism."

These conflicts in measurement and analysis do not offer knowledge
base strengths regarding the action of dogmatism in police officers.
Furthermore, they do not lend credence to efforts to analyze the effects of
law enforcement programs or policies on dogmatism (e.g., analysis of the
effects of training on dogmatism, Teasley and Wright, 1973).

This conflict in research findings and discussion of the effects of
management efforts to alter police values extends to general discussions of
the individual personalities of police officers. One stream in the literature
suggests that the police are no different in personality than individuals in
the general social class from which they are recruited (McNamara, 1967; Bayley
and Mendelsohn, 1969). Beginning with the publication of the study by
Rokeach, Miller, and Snyder (1971), however, researchers began to observe that
police officers have value systems that are distinctly different from those of
other Americans but, as posited by McNamara (1967) and Bayley and Mendelsohn
{1969), are similar to the social class from which they are recruited. 1In
this study, these researchers administered a survey designed to measure
"values" as being critically important in determining attitudes and social and
political orientation. Their research showed that police officers are
primarily conservative and moralistic in their value structure. Rokeach,
Miller, and Snyder (1971:166) also suggest that the police sub-culture, or
"working personality," as described by Skolnick (1966) and others may be due
to selective recruitment patterns where police candidates from certain "social
strata"™ and with like personality factors within such strata are recruited.

The findings of Rokeach, Miller, and Snyder (1971) that the police
exhibit different values than the public at large are supported by the works
of Griffeth and Cafferty (1977) and Cochrane and Butler (1980). This latter
study suggested there are differences in values between the police and the
policed in Britain, as well as in the United States. These analyses of the
individual police personality are also augmented by the findings of Walther,
McCune, and Trojanowicz {1973) and Cochrane (1975), positing that there is a
distinct police personality. The police, according to Walther, McCune, and
Trojanowicz (1973) place a high wvalue on being considered reliable,
dependable, and trustworthy, and often prefer to be supervised by others and
work in structured situations. Cochran (1975) offers similar observations,
indicating that police officers prefer a work environment with a well-defined
hierarchy with attendant values of absolute authority.

What implications do such findings have for police management and do
these results hold when other research assessing the socialization of police
officers into the police occupational environment are considered? Generally,
the findings that there is a distinct police personality different than that
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exhibited by other citizens raises questions about the merits of traditional
police recruitment practices--they may be judged to recruit individuals with
homogeneous backgrounds.

Other researchers, however, have questioned the notion that the police
personality is due to selective recruitment practices and suggests that
variations in value systems between the police and the public are due to
socialization into the police force. Niederhoffer (1967) suggests that the
police personality and inherent cynicism and authoritarianism are due to the
officer's experiences in the agency. This observation has been verified
quantitatively by Savitz (1970) showing that the police values of internal
loyalty are learned through experience and by Dalley (1975) indicating that
seniority, as well as education may influence police value systems. Bennett
and Greenstein (1975) also reach a similar conclusion based on their
concurrent administration of a value measurement survey to a sample of college
students and a sample of police officers. Further, Tifft (1976) shows that
personality and attitudes toward the public by police varies by the police
officer's assignment and hence experience and socialization into a work

group. Similarly, Teahan (1975: 47~56) found that the police officers’
"hedonistic orientation” and "detachment from social commitments" to be a
product of socialization. Finally, Van Maanen (1975) found no evidence to
support the selective recruitment argument, He (Van Maanen, 1975: 215)

suggests that the:

.« « . recruit's demography was not in any way related
to their eventual profile. Consequently, the police
culture can be viewed as molding the attitudes—--with
numbing regularity--of virtually all who enter.

It should be pointed out here that Van Maanen's (1975) study focused
on measures of motivation, organizational commitment, and need satisfaction
and not necessarily on values. This points to perhaps one of the basic
difficulties inherent in existing research on the police personality—--that of
variation in measurement; both in terms of the variables and the methods
employed. Perhaps researchers have developed too broad a spectrum of the
police personality and have not yet come to any consensually defined set of
criteria comprising the police personality.

Beyond this, what additional insight can be provided by these
findings? The debate over which has the most predominant influence on police
value systems, individual personality attributes of the social group from
which police are recruited, or socialization, cannot really be reconciled at
this point. It may be that both play a critical role; police have similar
values to the population from which they are recruited, whereas there are also
distinct differences between the values of experienced officers and the
general community. If this is the case, it may be that there is no such thing
as a police personality and that social class and organizational
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characteristics both have an influence on personality traits. This has been
suggested in a review of the literature by Balch (1972). These net influences
cen be diagrammed as presented in Figure 21 (Balch, 1972: 117):

Figure 21

RELATIONSHIP OF SOCIAL CLASS
ORIGINS AND ORGANIZATIONAL
CHARACTERISTICS TO POLICE PERSONALITY
TRAITS

Social Class Origins . Police
of Police Officers Personality Traits

Police Organizational
Characteristics

Tre only possible addition to this model may be the relevant community
characteristics of the officer's work environment in line with the suggestions
of Westley (1953), Skolnick (1966), and Rubinstein (1973). Even with these
additions, however, this model is plausible, eminently testable, and
specifiable. Given a large enough sample, researchers could conceivably test
for the interaction effects of the police officer's origins, work setting, and
position and experiences in the police organization on personality traits.

Perhaps when the net effects of these influences on the police
personality are diagnosed, it will be feasible to initiate assessments of the
relationship between personality traits and performance. The literature is
virtually silent on this relationship, although management analysis of this
relationship may prove to be the most important contribution to the state of
the art. What is the ultimate detriment, if any, of the police personality on
performance? If such a detriment can be shown, then management can begin to
develop programs to modify or alter individual police values and attitudes, or
recruit individuals with different values and attitude systems.
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Commi tment, The analysis of this final element of the variable
employee adaptation will take on a different form than the two preceding
discussions. The police literature by and large contains only limited
research on organizational commitment of police officers. The general

management literature, conversely, has extensively considered and analyzed
this variable.

Commitment is normally referred to as the described state of affairs
wherein an employee internalizes the norms and expectations of the
organization and places a high value on achieving organizational goals and
objectives. This is obviously a desired condition which management strives to
achieve in all organizations. Buchanan (1974) has reviewed and summarized the
salutary effects of commited employees and suggests that there are several,
including:

° Willingness of an employee (member) to exert high levels
of effort on behalf of the organization.

® Strong desire to stay with the organization.
® Degree of belongingness or loyalty to the organization.

® Acceptance of major goals and values of the
organization.

® Positive evaluation of the organization.

If it is agreed then that organizational commitment is a desired state
of affairs, how can managers instill commitment among employees? Research in
the private sector has shown that individual commitment is determined by both
social status and achievement, as well as personal achievement within the
organization. The linkage between social attachment and commitment has been
shown by Baumler (1971), Sheldon (1971), and Buchanan (1974). Sheldon (1971)
suggests that social involvements are attributes of commitment, while Buchanan
(1974) indicates that "current group attitudes" toward the organization and
"work commitment norms" were correlates of commitment. Baumler (1971)
suggests, however, that the influence of group interaction (social commitment)
may depend on individual personality and that individuals preferring
formalized rules and procedures may be more apt to be committed by such
management practices, while others interested in group interaction are more
highly committed by such social interaction and not formalized rules.

This finding suggests that there may, in fact, be a difference in
levels of commitment among varying levels of personnel in the organization.
Thornton (1970) shows that organizational involvement (social interaction)
among employees may result in commitment for non-professional employees, but
decreases for professional work situations. 1If such a difference occurs, is
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it due to individual achievement, or professional as opposed to organizational
commitment? The literature suggests that each may have a significant
influence.

Buchanan's study (1974) of business and goverhment managers shows a
variation in organizational commitment according to seniority and personal
achievement. As a manager's seniority and concurrent responsibility
increases, his or her realization of expectations and "work involvement norms"
(internalized professional norms) take on increasingly important roles in
determining commitment. At an early stage in a manager's career, first year
job challenge, as well as group attitudes toward the organization, appear to
be the predominent correlates of commitment.

This finding is consistent with the research performed by Sheldon

(1971) showing that, although social incentives are determinants of
commitment, investments in the organization (defined as age, tenure, and
hierarchical rank) are perhaps stronger influences on commitment. This

finding appears to indicate that seniority and tenure are important
determinants of commitment, because increasing investments in the organization
are likely to be highly correlated with tenure.

A research study by Hrebiniak and Alutto (1973:555) also shows this
linkage, indicating that commitment is an "exchange and accrual phenomenon,
dependent upon the ratio of inducements to contributions and the accumulation
of side bets or investments in the employing system." Years of experience in
the organization are an important variable here, as investments in the
organization are likely to increase with tenure.

Tenure may not be as critical a criterion of commitment to some
individuals as it is to others. Hall and Schneider (1972) studied patterns of
commitment in various forms of organizations and concluded that tenure was a
stronger determinant of commitment for individuals who had spent their entire
career in one organization than it was for individuals who have been more
mobile and moved from organization to organization. This is an important
finding with relevance for the police field since most police officers still
spend the majority of their career in one organization; tenure is thus likely
to be a strong correlate of commitment in the police organization.

The police sample contained two studies addressing commitment. The
most enlightening sampled research study in the police discipline is the
research by Van Maanen (1975). Conclusions set forth in this document
parallel several of those cited above in the non-police literature. van
Maanen measured job commitment of police recruits through the administration
of a repeated survey completed during each of the first six months of recruit
training (this included on-the-job training, as well as formal academy
training). He found (Van Maanen, 1975:217) that there was a significant
decrease in commitment across time although the relative level of commitment
remains high (when compared with commitment scores c¢f other occupational
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groupings). Van Maanen attributes the decrease in commitment to socialization
effects in the police force and suggests that the relatively high level of
commitment is due to (Van Maanen, 1975:218) strong department loyalty, ingroup
solidarity, and cohesiveness, and that these factors also may contribute to
commitment.

Van Maanen also finds that there is a high degree of correlation
between commitment and supervisory evaluations of performance. This implies
that there is a high degree of association between personal achievement, as
measured by others, and commitment.

How do Van Maanen's findings compare with those in the general
management sample? Although it is difficult to derive a precise comparison,
due to Van Maanen's limited time span of evaluation (the first six months of a
career), some similarities are evident. As noted by Buchanan (1974), the
importance of group attitudes toward the organization as a determinant of
commitment is most predominant for first-stage managers (those who had one
year experience). This may be similar to Van Maanen's in-group solidarity and
cohesiveness, It is not until managers achieve greater tenure that this
influence appears to take on less importance.

Purther, Van Maanen's finding that supervisory evaluations are also
strongly correlated with commitment supports the proposition alluded to above
that individual achievement is a correlate of commitment. Again, Van Maanen's
time frame of analysis is too brief to support this proposition firmly, but
certainly the implication arises from his findings.

The only other study sampled in the police literature sheds further
insight into the role of supervisors in shaping organizational commitment.
Jermier and Berkes (1979) investigated the relationship of task variability
and job interdependence to supervisory styles with an interest in determining
which styles generated greater officer commitment. Jermier and Berkes
(1979:16) demonstrate that participatory leader behavior (defined generally as
a consultative leadership style) is positively associated with high commitment
when tasks are highly variable and require high degrees of interdependence,
while supportive leadership behavior (defined primarily as behavior which
clarifies roles, work assignments, and procedures) was positively associated
to commitment when tasks were highly predictable. This research indicates
that not only supervisory evaluations, but also style of supervision and task
structure affect commitment. Jermier and Berkes (1979), however, conclude
that task structure is an intervening variable between supervisory performance
and reported commitment.

It may then be appropriate to deduce a set of propositions relating
individual and occupational traits to organizational commitment. This model
certainly should be tested further in the police organization, but is
worthwhile positing here for consideration:
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® Organizational commitment is produced through a
combination of factors including social status, social
interaction with supervisors and peers, job achievement
and hierarchical advancement, and perceptions of access
to organizational hierarchical levels.

® At the early stages of a career, group cohesiveness, as
opposed to individual achievement, takes on a more
direct role in influencing commitment.

® As a career progresses, individual achievement assumes a
more predominant role as a correlate of commitment.
This achievement is manifested through tenure and
hierarchical rank.

® At some point in one's career progression, individual
achievement may be associated with professional
achievement and hence, professional commitment becomes a
significant determinant of commitment.

° Participative leadership behavior has a positive
influence on organizational commitment when the work
task structure is variable and interdependent.
Supportive leadership behavior is associated with
employee commitment when task structures involve highly
predictable activity.

The interaction of these various influences cannot be clearly defined
at this point, but could be tested through research 1in the police
environment, Such research would be complex and require longitudinal
measures, but would help clarify the relationship of the numerous variables
associated with commitment.

The Work Group in the Police Organization

The importance of the work group in the organization was first
recognized in the 1930's in studies designed to assess the role of the
informal organization on productivity. The study by Mayo and his colleagues
of informal work groups at the Western Electric Company (Roethesberger and
Dixon, 1939) revealed that work groups could affect an organization's
performance, either positively or negatively, depending on the relationship of
the informal norms of the group to the norms of the organization, This
research spurred additional analyses of the effects of work groups, generally
by social psychologists., Likert (1961:30) summarized the results of this
research, concluding that:
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Work groups which have high peer-group 1loyalty and
common goals appear to be effective in achieving their

goals. If their goals are the achievement of high
productivity and low waste, these are the goals they
will accomplish, If, on the other hand, the character

of the supervisor causes them to reject the objectives
of the organizations and set goals at variance with
these objectives, the goals they established can have
strikingly adverse effects upon productivity.

This survey indicates that work groups can have either a positive or a
negative effect on productivity. Under what conditions is either outcome
achieved? Moreover, what managerial practices appear to encourage dgreater
group adoption of organizational norms and expectations? These and related
questions are examined in this section.

A considerable portion of the police 1literature addressing this
variable focuses on the formation of unions and their influence on police

agencies. This is not the critical focus in the non-police domain where
emphasis is placed on measurement of the role and outcomes of the work
group. This differentiation in study content promoted the use of sub-
variables for this subject. The two sub-variables are each analyzed

separately below. They are:

] Employee organization: Role and Impact

e Group interaction.

Employee Organization: Role and Impact

The police literature sampled for this study contained numerous
studies on the role and impact of police unions, albeit these studies were
primarily qualitative case studies and reflect a general interest in
describing reasons for police union formation and growth, rather than an
emphasis on management efforts or initiatives to quell the union movement or
to foster positive results from union activity.

It should be pointed out here that the police union, or its less
developed and perhaps 1less militant surrogate--the police employee
association--may or may not be a work group as defined in the general
management literature. Oftentimes, police union activity occurs totally
outside of the formal work group and, on occasion, there may be more than one
employee association in existence in a police department. Thus, it may be
difficult to transfer the knowledge concerning use of work groups from the
social science sample to the police discipline. Nevertheless, union or
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employee association activity is a form of social cohesion and thus will be
analyzed as a component of this variable.

Perhaps the most comprehensive analysis of police union activity has
been conducted by Juris and Feuille (Juris, 1971; Juris and Feuille, 1973;
Feuille and Juris, 1976). Unfortunately, from the perspective of this study,
these authors only conducted one empirical study of police unions and even
this investigation had a limited methodology.

Despite these difficulties, the observations of Juris and Feuille are
worth noting. In their study of union activity in 22 cities (Juris and
Feuille, 1973y, these researchers summar ized the environmental and
organizational factors contributing to wunionization, suggesting that (1)
hostility toward the police by citizens; (2) increasing job complexity, and
(3) 1increasing demands for law and order are external reasons for the
development and institutionalization of wunions. Among the internal
organizational factors contributing to unionism are perceived low rewards in
relation to increased job difficulty and poor management/personnel practices.

Juris and Feuille (1973) elaborate on the conseguences of unionism
showing that increased unionization has led to (1) greater stratification
between black and white police officers; often the formation of unions or
employee groups precipitates the development of a minority employee group, and
(2) increased management/employee tension which pervades decision-making
processes and frustrates attempts by politicans to change the police
organization. One is left with the clear impression, from Juris and Feuille's
work, that unionism fosters increased group solidarity in policing, a
tightening of the web of secrecy surrounding police organizations, and
increasing resistance to change. This latter notion is supported by Feuille
and Juris (1976) in their analysis of the relationship between unionism and
professionalization in policing. In this study Feuille and Juris note that
unions are usually opposed to minority recruitment, lateral entry, and greater
civilization of the police force.

This review of police unionism suggests that unions will tend to
support 5%2; status quo and generally oppose professionalization in
policing .=~ Cooper (1974) has studied the relationship of unionization to
professionalization and has generally concluded that each of these movements
is occurring simultaneously in policing and each embodies conflicting sets of
values. Cooper (1974:33) suggests that the trend toward professionalization

ég/Professionalization as defined here refers to increasing education
and training for police officers, greater emphasis on cost-efficiency and
productivity, and an increasing reliance on specialization and technology by
police chief executives. This subject is addressed in greater detail in
Chapter IV: Internal Structural Differentiation.
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cculd be accompanied by "substantially increased salaries, a larger role in
decision making, and increased social status," while trends toward
unionization, on the other hand, may be accompanied by "continued social
alienation, undiscriminating public demands for tax reduction and cost
cutting, and resistance by short-sighted, efficiency-oriented police
leadership to the granting of substantial rewards and recognition for becoming
'professionalized’."

This dilemma appears to focus on differing conceptions of
professionalism in policing. As discussed earlier in this report, there are
two competing conceptions of professionalism in policing. One such notion,
often espoused by management, accentuates the need for improved efficiency, an
opening of the police ranks to minorities and females, the use of lateral
entry to recruit qualified managers and supervisors from other police
agencies, and a greater integration of civilians into the police force, among
other needed reforms. The opposing conception is characterized by the need
for increased autonomy for police officers, higher salaries, a greater
involvement in decision making, and better working conditions, as well as
other changes which would upgrade the status of the police officer. As
suggested by the available, reviewed research on unionism, the competing
nature of these two opposing movements will spur continuing and increased
militancy among police unions. The extent of such conflict has not, to this
point, been clearly depicted through sampled empirical research. Additional
research 1is thus needed to explore further the results of these conflicting
trends.

One sampled research study indicates that a reason for militancy of
police unions is a lack of ample recognition by management of the role of the
union leader (usually the elected President). In this study Gentel and
Handman (1979) indicate that the police union leader receives considerable
pressure from the union membership to win concessions from management and that
police administrators often do not acknowledge this pressure. This is cited
as one factor producing police strikes.

This observation raises several questions pertaining to the role of
the police wunion leader and relationships between such leader and
management. What is the magnitude of this pressure for concessions and how
does the "successful" versus the "unsuccessful” union leader respond to such
pressure? Moreover, what role does this push for change on the part of unions
play in collective bargaining, particularly in situations where impasses occur
and binding arbitration is mandated by statute? How do certain police chief
executives and government officials avoid potential damaging union actions
(e.g., strikes, sick outs) through negotiation processes with union leaders?
These and other questions cannot be answered from existing sampled research.
In short, there is a need for additional empirical research to explore labor-
management relations and vividly describe the roles pertinent actors play in
this relationship.
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In summary, police unionsim has not been subjected to numerous,
thorough, empirical investigations. The available research, as identified for
this study, does not permit the development of firm relationships among
managerial and organizational variables. Rather, the literature describes a
number of possible linkages between community and organizational conditions
and the development of unions, and suggests plausible relationships between
union interests and management reforms. These suggested relationships present
opportunities for further research,

Group Interaction. Sampled studies from the police literature, as
well as research in the general management and social science disciplines,
offer several illuminating observations of the role of the work group in
organizations. The police literature is by and large descriptive, but clearly
depicts the significance of the work group in the police agency.

Early, qualitative observations of police organizations (Westley,
1953, Skolnick, 1966, Reiss, 1971) characterize the role of the informal work
group as having a significant influence on the norm of secrecy among police
officers, the occupational culture of police, and the deqree of conformity to
organizational policies and procedures .2 This research clearly indicates
the paramount importance of the social group in policing, although these early
works were for the most part descriptive and did not include gquantitative
demonstrations of the influence of the informal group.

More recently, research has shown that the informal group has a
pronounced effect on police discretion and hence performance. Studies by
Gardiner (1968) and Petersen (1971) denote the impact of the informal group on
police ticket-writing behavior, while a study by O'Neill (1974) suggests that
peer relations, perhaps more than any other administrative or organizational
factor, significantly influence police officer conformity to rules, policies
and procedures. Moreover, group cohesion may also play an important role in
determining a police officer's satisfaction with his or her job and department
(Slovak, 1978).

§2/The role of the informal work group is differentiated from the
formal work group in the general management literature. See, for example,
Blau (1955), Sherif and Sherif (1956), Likert (1961), and Schein (1967).
Schein (1967:69) distinguishes between three types of informal groups: (1)
the horizontal clique consisting of employees of the same rank, (2) vertical
cliques composed of individuals of differing ranks but assigned to the same
unit, and (3) mixed cliques made up of members of various ranks and unit
assignments. Sherif and Sherif (1956:175-177) suggest that organizations
consist of reference groups-~those to which the individual relates or aspires,
and membership groups--those to which the individual belongs.
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Although these studies have provided insight into the effects of the
group on police organizations, there is still the prevailing question of how
police managers can use groups effectively. Additionally, there is 1little
knowledge presented in the police literature concerning the formation of
groups; the relationship between the formal work group and informal work
groups. Finally, and perhaps most importantly, there 1is 1little or no
research, at least as identified by this study, describing managerial or
supervisory methods of coordinating the work group.

To what extent does the general social science literature reveal
findings? Other than the famous Hawthorne studies (Roetheisberger and Dixon,
1939) discussed at the outset of this chapter, research in several other
environmental settings has shown that supervision accentuating group
interaction is positively associated with improved performance. One of the
early studies of this relationship was performed by Likert (1961). His
research suggests that effective organizations utilize a "linking pin" pattern
of managerial communication to tie together vertically differentiated formal
groups. Such formal groups are composed of a supervisor and a number of
subordinates. Individual group problems, when identified in a group
discussion among members of a formal group, can be communicated by supervisors
to the next highest level so that appropriate managerial action to resolve a
problem may be enacted, or so that feedback on issues of concern to the work
group can take place rapidly on the basis of full information.

Other research studies by Aram, Morgan and Esbeck (1971) and Smith
(1971) signify that "collaborative" management models (likely found in
organizations where the 1linking pin style of interaction is evident), as
opposed to "supportive" management styles, tend to foster greater group
involvement and, hence, improved performance and employee satisfaction. This
increased group cohesion has also been shown to positively affect employee
commitment to the organization (Miller and Wagner, 1971; Marsh and Mannari,
1977).

Certain management theorists have recognized the wvalue of such
interaction and proposed specific training programs (often described as
organizational development) to promote greater intergroup expression of
problems. Golembiewski and Carrigan (1970a, 1970b) describe such a training
program and demonstrate the effects of such training on improved intergroup
and interpersonal communication and problem-solving abilities. Moreover, the
effects of organization development training were still evident four months
(1970a) and eighteen months (1970b) after the training was completed.

If such interaction is desirable, how does it take place and what
effect, if any, does organization structure have on group interaction?
Hierarchical organization structures may more easily adopt "linking pin”
methods of group interaction (Smith, Moscow, Berger, and Cooper, 1969; Rossel,
1971), whereas organizations with a highly differentiated structure (based on
a high degree of division of labor) may find it more difficult to induce
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positive performance from work groups (Bridges, Doyle, and Mahan, 1968). Such
organizations may then require a greater emphasis on what have been described
as "primary ties," as opposed to "instrumental ties" (Lincoln and Fry,
1979y . These terms can be analyzed using Sherif's and Sherif's (1956)
distinction between reference groups (those informal groups outside of the
hierarchical structure) and membership groups (those groups formally
consistituted by the organization). Primary ties constitute those relations
between reference groups while instrumental ties characterize relationships
between membership groups.

Lincoln and Fry (1979) demonstrate that certain individual factors
(e.g., sex and race) are likely to have a more positive and direct effect on
primary ties, while authority and education appear to have a greater influence
on instrumental ties. This occurs, according to Lincoln and Fry (1979:196),
because:

Certain attributes of organization participants (e.qg.,
authority and education), particularly that confer
status both in the organization and in the larger
society, influence network ties by placing high-status
persons in central positions.

Lincoln and Fry (1979:196) continue by pointing out that these influential
ties (i.e., instrumental) are more likely to be found in management systems
that tend to be more hierarchical in form. This further signifies that
hierarchical structures may find it easier to manage formal groups.

Research has also suggested that structuring of work activities
promotes greater integration of formal work groups (Pheysey, Payne, and Pugh,
1971; Child, 1973a). This is likely because of the structuring of inter-
relations between units. BAgain, this integration refers to formal groups and
not necessarily to informal groups.

Concentration of authority may not, however, promote effective group
interactions (Child, 1973a). This occurs because managers working within such
structures tend to minimize the importance of inter—-group communication.
Since supervisors at lower levels have limited authority under such a system,
it is sometimes deemed less important to maintain this communication. A
decentralization of authority then is 1likely to stimulate increased group
interaction. This relationship has been suggested in the police literature.
Dimieri (1976) has concluded in his study of the New York Police Department
that this effect does indeed occur.

Structure then has mixed effects on group interaction. Management may
find that a hierarchical structure facilitates greater formal interaction,
especially where work activities are highly structured. Centralized decision
making, however, would seem to discourage work group interaction.
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The reviewed literature on group interaction implies the existence of
a number of firm relationships between management practices and effective
group interaction. These relationships can be portrayed as testable
propositions. These propositions are:

1. Management systems which promote greater interaction
of work groups, both vertically and horizontally
differentiated, will achieve improvement in employee
satisfaction, commitment, and performance.

2. Effective group interaction 1is enhanced through
collaborative management practices as opposed to
supportive managerial styles.

3. Hierarchical organization structures, wherein work
activities are highly formalized, promote greater
integration of work groups.

4. Concentration of decision-making authority
discourages, rather than encourages, group
interaction.

5. Group interaction is manifested through
communication network ties to other organizational
members. The nature of these ties are either

instrumental, primarily occurring between membership
groups, or primary ties, occurring between reference
groups, not necessarily constituted as a formal
group. Instrumental ties are generated more often
by similarities in status, while primary ties are
produced as a result of similarities in biographical
or personal factors.

What significance do these relationships have for law enforcement?
The desirable outcomes of group interaction efforts are, of course, a goal
worth pursuing in law enforcement as in any organizational setting. The key
is for police managers to develop collaborative management and supervisory
skills to promote effectively and coordinate group .interaction. To date, the
research in policing indicates only limited empirical examinations of such
management practices, although experiences in other settings are transferable
to the police environment.

The fact that many police agencies exhibit hierarchical structures may
actually enhance management's capability of instituting group interaction
methods. This is not to say that other organizational forms cannot sustain
effective group interaction practices, it is only to suggest that existing
reporting relationships in many police agencies are suitable for the adoption
of Likert's {1961) linking pin strategies where increased two-way
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communication between organizational levels is established. Decentralized
decision-making systems are likely to facilitate greater interaction within
work groups. 1In police organizations this suggests that greater delegation of
authority by the chief executive to lower level managers may also foster
increased group interaction.

In policing, as in other disciplines, there is the need to recognize
the importance of informal groups composed of members with similarities not
brought on by status but by other personal characteristics. In police
organizations, minorities, females, and seniors, as opposed to younger
officers, may be members of informal work groups. Management should recognize
the role and composition of such groups in its effort to integrate group needs
and interests with organizational objectives.

Police Officer Satisfaction and its Relevance for Police Management

The terms "job satisfaction® and "employee morale" are often used to
describe an individual's or a group's sentiments toward their jobs. These
terms are used extensively in the literature and oftentimes are not
accompanied by adequate definitions; they are also used interchangeably in the
context of a desired outcome in the work place. To begin, satisfaction and
morale are not synonymous. They have the same organizational and situational
components--that is, conditions which affect both satisfaction and morale--but

"they apply to different levels within the organization: satisfaction
connotes individual 1likingness of a djob while morale refers to group
perceptions of the job" (Applewhite, 1965:25). This is an important

distinction because management actions to improve either satisfaction or
morale can conceivably affect one and not the other. This is likely to occur
if there are several work groups in the organization. Actions to increase the
morale of a given work group may actually decrease the satisfaction of
individuals not in the group or included in alternative groups.

Given this distinction, it is important to probe further in clarifying
definitions of satisfaction and morale. Satisfaction and morale are closely
aligned with attitudes and values. An attitude is the predisposition of an
individual to evaluate some condition as favorable or unfavorable (Katz,
1963:253), while wvalues help formulate attitudes as determinants of an
individual's or a group's perception of an event, situation, or condition. A
collection of values comprise a wvalue system, and such a system affects
perceptions. In this sense, values are associated with attitudes, as are
particular events, conditions, or situations. A recognition of this
relationship is important in the context of this study of police management.
The specific activities, decisions, and policies of managers may affect
attitudes which may ultimately affect satisfaction and morale, but these
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organizational variables may not be the sole determinants of satisfaction and
morale.sOYElues may also play a key role in the formation of satisfaction and
morale.—

The literature also suggests that there may, in fact, be two
dimensions of satisfaction, Thus, satisfaction and dissatisfaction are not
merely opposite ends of the same continuum. The "dual factor” theory of
satisfaction was proposed by Herzberg and his associates (Herzberg, Mausner,
Peterson and Capwell, 1957; Herzberg, Mausner, and Snyderman, 1959; and
Herzberg, 1966) subsequent to empirical research of satisfaction among
engineers and accountants. Herzberg concludes that satisfaction and
dissatisfaction are two distinct elements; satisfaction is related to the work
itself and the rewards (both extrinsic and intrinsic) that flow from that
work. Dissatisfaction is associated with the individual's relationship to the
context or environment in which the work is performed. House and Wigdor
{1967) reviewed Herzberg's work and disputed the simplicity of the "“dual
factor" model. They indicated that individual differences may lead one person
to derive satisfaction or dissatisfaction from certain job factors (either
relating to the work itself or the environment), while another person may not
be so affected by such factors.

The important point here 1is that job satisfaction is a complex
phenomenon and is not always defined carefully in research studies or in
analyses of management practices. These difficulties in conceptualizing and
interpreting satisfaction should be kept in mind in any review of research
studies addressing this subject.

There are two streams of ingquiry in the literature concerning job
satisfaction. The first seeks to determine relationships between satisfaction
and performance while the second attempts to isolate and analyze managerial
and organizational factors associated with satisfaction. These two streams of
inquiry provide a foundation for analysis of reviewed research studies, both
in the police and in the non-police samples.

The Relationship of Job Satisfaction to Performance. Despite the many
attempts to instill greater Jjob satisfaction for employees in many
environmental settings, research has not substantiated the relationship
between improved satisfaction and performance. Researchers and scholars alike
have initiated many studies where satisfaction and morale are treated as ends
in themselves. Several organizational and managerial variables are analyzed

-ég/This section of this chapter will not attempt to analyze the
effects of individual or group values on satisfaction or morale. The subject
of police values is examined in an earlier section of this chapter entitled:
The Individual in the Police Organization.
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in such studies to ascertain what conditions appear to produce greater
satisfaction. This is especially true in law enforcement. Satisfaction is
invariably conceptualized as a desired state of affairs in and of itself with
little consideration of how such satisfaction or dissatisfaction will affect
performance. This was true for this research study--no studies in the police
sample linking satisfaction to performance or productivity were identified.

The general social science literature contains research studies
demonstrating that high 1levels of djob satisfaction may not produce
correspondingly high levels of performance. Kahn (1963) investigated the
linkage between satisfaction and performance and found that non-productive
workers could be quite happy in their job, while high performing workers may
actually exhibit a strong dislike for their work. Kahn (1963) did find that
group pride and loyalty and hence morale did show some relationship to
performance, but this effect did not hold when considering individual
performance.

I1f satisfaction alone does not produce improved performance, what
factors do produce such desired performance? The literature indicates that
there may be a combination of factors which either promote or inhibit
performance. First, individual differences in motivation and aspiration play
an important role in influencing performance (Morse, 1953). Satisfaction
measures should consider these individual traits; they may be more critical
than satisfaction in affecting performance.

Further, individual differences in age and seniority affect individual
satisfaction. Studies in the police sample for this current project are
conflicting as to the effects of seniority on satisfaction. One study
(Griffen, Dunbar, and McGill, 1978) indicates that older officers tend to be
more satisfied with their jobs. Another study (Macfarlane and Crosby, 1976)
observed that seniority has a positive effect on satisfaction with
organizational rules and regulations and disciplinary procedures.
Interestingly, a study by Slovak (1978) results in conflicting findings.
Slovak found that seniority was not a correlate of satisfaction and that
organization and management characteristics seemed to play a more critical
role in influencing satisfaction. The discrepancy in findings may be due to
the individual police agencies analyzed or to varying levels of cynicism among
police officers. Regoli, Poole, and Hewitt (1979) controlled for seniority
and education and found that cynicism had a negative effect on satisfaction.

Research in the police setting has also demonstrated that the
education level of police officers is not related to satisfaction (Weiner,
1976; Griffen, Dunbar, and McGill, 1978; Hudzik, 1978; Slovak, 1978). This is
an interesting finding considering that education is positively related to
cynicism (Niederhoffer, 1967) and cynicism, in turn, negatively related to
satisfaction, This suggests that cynicism may, in fact, be the predominant
individual factor influencing satisfaction.
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Lowin, Hrapchak and Kavanagh, 1969; House, Filley, and Kerr, 1971; Misumi and
Seki, 1974). Task variability plays a key role here, however, as individuals
with greater job autonomy and a more variable task structure are more likely
to be satisfied with supervisory styles that accentuate an initiating
structure rather than a supportive or consideration structure.

Supervisory communication also has been shown to be related positively
to satisfaction in the non-police sample (Assael, 1979; Klein, Kraut, and
Wolfson, 1971; Alderfer, Kaplan, and Smith, 1974). More specificially, Hill
and French (1967) have shown that supervisory and management styles that are
"collegial™ promote greater satisfaction among employees,

In the aggregate, these studies appear to support the conclusion that
management systems that encourage greater fulfillment of individual needs with
less job structure promote greater satisfaction. This relationship, however,
is affected by the variability of tasks and individual autonomy. This
conclusion is more applicable for organizations exhibiting a variable task
structure and considerable individual autonomy. The police organization by
and large exhibits such working conditions. Therefore, there is a need for
police managers to institute mechanisms to assure increased realization of
individual needs.

These relationships, including those discussed earlier concerning
individual values and attitudes are diagrammed in Figure 22. Note that
satisfaction is not correlated with performance in this graphic. Available,
sampled research does not substantiate this correlation.

It should be noted that although these relationships are well founded
in research, there is a need to further investigate multicollinearity between
these variables and distinguish between relative effects of these individual
and organizational variables on satisfaction. Such research is not presently
available, at least as sampled for this study, in the police environment.
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Summary and Conclusion

The role of the informal organization in the police organization has
been analyzed in this chapter through a synthesis of research examining
individual police officer personality and values, the formal and informal work
group in the organization, and employee satisfaction. This analysis has
demonstrated that there are considerable knowledge voids in the police
literature concerning these subjects. Further, the sampled police literature
presents many conflicting conclusions regarding individual and group attitudes
and values. This 1literature, moreover, contains many studies with
gualitative, exploratory designs which do not yield generalizable findings
which can be integrated into a knowledge base.,

A review of sampled police literature indicates that research in law
enforcement has focused on two variables in this conceptual cluster: (1)
individual police officer values, attitudes, and role perceptions (including
cynicism), and (2) individual satisfaction. A total of 83 per cent of the
sampled police literature addressed these topics, whereas there were a
significantly smaller number of sampled studies which researched individual
commitment, or group interaction. The non-police literature yielded
considerable information on each of these latter subjects; this information
added to the knowledge base concerning the effects of management practices on
individual commitment and group interaction.

The police personality and its inherent value structure has been
researched extensively. 1In fact, this was one of the more voluminous bodies
of literature reviewed for this synthesis of police management research. The
pcpularity of this subject appears to be derived from a concentrated focus on
the role and work tasks of the individual officer originating in the mid
1960's and continuing to this day. One essential theme of this literature is
whether or not there actually is a distinct police personality, or whether
police wvalues are formed as a result of socialization into the police
organization.

One of the most widely publicized subjects of interest has been
cynicism among police officers. There 1is a debate in the literature
concerning methods of measuring cynicism, and regarding the reason for police
officers becoming cynical. Research studies have identified three different
techniques of measuring cynicism: one suggests that there are three
dimensions of cynicism, another suggests that there are five such dimensions,
and a third does not distinguish among separate dimensions of cynicism. The
literature also depicts a conflict over the relationships between seniority,
education, perceived professionalism, and cynicism. Some have asserted that
cynicism levels increase as these variables increase. Other researchers have
concluded that such relationships do not exist. One school of inquiry
suggests that seniority is the strongest determinant of cynicism.
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The extensive research literature focusing on individual satisfaction
does not demonstrate that satisfaction is related to performance. On the
contrary, certain research studies suggest that dissatisfied workers may
actually be better performers, while there is reason to believe that workers
can be perfectly happy and non-productive. Other research has indicated that
certain organizational/management factors negatively affect satisfaction
(e.g., formalization/written rules, hierarchical levels, concentration of
authority), while others (variability of tasks, feedback from management, and
participatory supervisory styles) are positively associated with satisfaction.

Research in the police field indicates that education is not related
to satisfaction while seniority is positively related with this wvariable and
cynicism is negatively correlated. Education, however, is negatively related
to cynicism, The inference here 1is that increased education will be
associated with increased cynicism. Thus, cynicism may be a key correlate of
satisfaction. Educated police officers do not show any particular degree of
satisfaction. Cynical and educated officers, however, are more likely to be
dissatisfied.

This review of sampled literature highlights many needed areas for
further research. BAmong the suggested topics for research are:

° There is a need for further research to assess the
relationships between police values and beliefs and
per formance. Sampled police research studies portray
several police personality traits. There has been
little or no effort, however, to correlate these traits
with performance. Such research should also analyze the
relative influence of background values and norms, as
well as police socialization in its assessment of the
relationship between police personality traits and
performance.

. There 1is a need to consider further the influence of

jurisdictional variables on police personality
attributes. The sampled research literature indicates
that personality traits (e.g., cynicism,
authoritarianism, dogmatism) may vary across

jurisdictions and that organizational environment may
perhaps be a critical determinant of the noted variance
in measurement of many personality traits.

¢ The subject of organizational commitment in policing
should be researched further to provide greater
knowledge as to the relative effects of group
solidarity, seniority, professional identity, and rank
on commitment. The sampled management literature



VII. ORGANIZATIONAL ACHIEVEMENT

Introduction

The final conceptual cluster examines management practices impacting
organizational ability to achieve desired objectives. This synthesis of
empirical studies examining organizational achievement completes the full
cycle of analysis of research addressing the management of organizational
inputs, structural variations, managerial coordination and control mechanisms,
informal organizational structures, and attainment and measurement of
organizational outputs.

This chapter will not only focus on the state of the art of
measurement of organizational achievement, but will also consider variations
in management practices which appear to promote organizational achievement.
This focus will seek to answer two critical questions of importance to all
managers: what organizational and administrative practices, policies, or
procedures seem to be associated with organizational achievement, and why do
these efforts appear to produce desirable results?

Much of the reviewed literature in both the police and the non-police
samples <considers variations in definition and measurement of certain
variables included in this cluster. In some instances this focus on
definitions is due to lack of uniformity in conceptualizing and defining
certain wvariables such as organizational effectiveness and individual
performance. In addition, there is considerable evidence of difficulties in
obtaining accurate measures of these and other variables once standardized
operational definitions are selected. Oftentimes, especially in police
agencies, these difficulties spring from deficiencies in data collection and
reporting. This chapter will consider the consequences of these difficulties
to the state of the art.

Organizational achievement, as defined in this chapter, has four
elements: effectiveness, innovation and change, public support, and
individual performance. These elements address pertinent, desirable outcomes
for all organizations. Effectiveness, although defined differently in various
organizational settings, is generally a measure of the degree to which the
organization achieves its objectives, whether they are producing and selling
more products, providing better services to clients, or responding to changes
induced by the organization's environment.

Innovation in some respects 1is dissimilar to the other wvariables
included in this cluster. This variable does not refer to the measurement of
products produced or services delivered, both of which can be considered
ongoing organizational functions, Rather, this wvariabhle addresses the
achievement of specially developed objectives to modify the organization and
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Methodology. The studies reviewed for this cluster did not produce divergent
treatments of any of these variables. Therefore, no further breakdown of
variables into sub-variables was necessary.

Table 24 presents the number of studies reviewed for each variable in
this cluster. Some of the studies reviewed examined more than one variable in
this c¢luster., Therefore, the totals for this table will be more than the
total number of studies reviewed. This table reveals an egual sampling of
studies in the non-police literature, for all variables with the exception of
public support/legitimacy. The police sample includes a substantial number of
studies on individual per formance, public support/legitimacy, and
organizational effectiveness. Consequently, it may be possible to generate
conclusive findings for these variables. There was only a small sampling of
studies for the variable organizational change.

Table 24

NUMBER OF STUDIES REVIEWED BY SPECIFIC VARIABLE

(Conceptual Cluster VI)

Variable
Name Name Police Non-~Police
37 Organizational Effectiveness 22 15
38 Organizational Change 7 15
39 Public Support/Legitimacy 33 5
40 Individual Performance 43 15

Several alternative definitions of effectiveness have been used by
researchers in the police science field, as well as other disciplines. The
sampled research for this study by and large utilizes traditional measures of
effectiveness (e.g., crime rates, arrests, clearances), although certain
reviewed studies suggest optimal means of measuring effectiveness. It seems
that the concepts of change agentry and innovation have only recently begun to
appear in the police 1literature and, as yet, have not been subjected to
empirical examination. As a result, it will be difficult to deduce a
knowledge base on organizational change for the police sample. A more
extensive sampling of literature was derived from the management and social
science disciplines.

The substantial body of literature examining police support/legitimacy
by and large relies on surveys of citizen attitudes toward police service.
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It 1is suprising that more police science researchers have not
attempted to employ sophisticated research designs when conducting empirical

studies. It would have been interesting, for example, to examine the effect
certain managerial actions have on officer performance or organizational
achievement using quasi-experimental or experimental designs. Such studies

would promote the development of causal inferences and sound policy decisions
by public administrators. There are several apparent reasons why police
researchers have not used these more sophisticated designs. These reasons
include, but are not limited to: (1) ethical considerations, that 1is,
withholding treatment from one group, (2) difficulty implementing and
maintaining control over the experiment, (3) problems obtaining administrative
commitment, and (4) legal constraints. Another important factor pertains to
the measurement of the variables. As will be discussed later in this chapter,
there 1s no uniform consensus among police researchers in how to measure
effectiveness and performance. As a result, the majority of the studies are
either exploratory or case study in design. Additionally, effectiveness and
performance are conceptualized and measured quite differently in the police
and non-police literature.

Treatment of Variables in Research Designs. To provide further
insight into the topic of organizational achievement, the sampled studies were
reviewed to determine if the variables were treated as independent or
dependent, Table 26 presents the results of this analysis. It should be
noted that the total number of independent and dependent variables for both
police and non-police literature equals more than the total number of studies
reviewed as several researchers examined more than one of the variables in
this cluster.

Table 26

TREATMENT OF VARIABLES IN RESEARCH DESIGNS

Variable Police Non-Police
Number Name Independent Dependent Independent Dependent
37 Organizational
Effectiveness 4 18 0 15
38 Organizational Change 3 4 2 13
39 Public Support/
Legitimacy 0 33 1 4

40 Individual Performance 4 39 0 15
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support/legitimacy or individual performance. The non~police studies which

applied either bivariate or multivariate techniques were evenly distributed
across the four variables in this cluster.

Presentation of Descriptive Findings Produced by Sampled Research Studies

The last step in the descriptive analysis was research of patterns of
relationships between variables. These relationships provide insight into the
state of the art of organizational effectiveness. The descriptive findings
are presented in Exhibit F entitled "Synthesis of Descriptive PFindings:
Organizational Achievement.” These findings are descriptive in nature and do
not necessarily produce a knowledge base and also may not be generalizable. A
discussion of knowledge base strengths and weaknesses is presented in a
subsequent section of this chapter entitled "Inferential Findings.”



Exhibit F {continued)

Police Studies

Non-Police Studies

The literature suggests that technology,
professionalism, decentralization in
decision-making, and organizational change
positively affect effectiveness.

It appears that effectiveness (higher
arrest rates) is positively related to
citizens' evaluations of police.

One study found that unionization was
negatively related to effectiveness.

38. Organizational Change

Indication that innovation in the police
department enhances organizational
effectiveness.

Decentralization (in the form of team
policing) was not found to affect the
department's orientation toward change.

Indication that increased influence from
the environment is negatively associated
with the organization change.

38.

Finding that management styles encouraging
greater work group fosters increased
effectiveness.

The number of organizational objectives was
found to have no relationship to the
effectiveness of an MBO program; although,
setting clear goals and objectives
positively affected the effectiveness of
the MBO program.

Suggestion that there is a positive
relationship between perception of
environmental uncertainty and
organizational change with a subsequent
positive impact on effectiveness.

Organizational Change

Finding that larger organizations tend to
be more innovative.

Environmental relations including boundary
spanning activity, degrees of economic
autonomy, and political culture positively
influence organizational change.

Evidence of a conflict in the literature
concerning the relationship of functional
specialization to innovation.

10¢



Exhibit F {(continued)

Police Studies Non-Police Studies

& Indication that organizational size, the
number of police jurisdictions in the
metropolitan area, and educational level of
the officer did not affect citizens'
perceptions of police. One study found
that an increase in the size of the police
department accompanied by a corresponding
increase in expenditures, resulted in
higher evaluations of the police by
citizens in communities under 20,000.

® Normative incentives and decentralized
decision-making structures appear to
positively influence citizen perceptions of
the police.

® Indication that the more functionally
specialized the department is, the less
satisfied citizens are with the department.

® Several researchers found that the public
has a positive image of the police, while
other studies report the public is
ambivalent toward police and law
enforcement. Another author found that
perceptions of police vary between and
within neighborhoods.

40. Individual Performance 40. TIndividual Performance
® Findings strongly indicate that the exis- ® Finding that when supervisors were
tence of selection standards (e.g., test supportive, performance and productivity

increase.

£0¢g
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Inferential Findings

As with previous conceptual clusters, all descriptive findings were
scrutinized to develop a knowledge base regarding organizational
achievement. The results of this examination constitute the second analytical
component of this study-~the inferential analysis. Both knowledge base
strengths and weaknesses were analyzed in this process; the policy relevance
of available knowledge gleaned from identified empirical studies was
considered in this review. ’

The focus of this analysis was a deduction of knowledge from cited and
reviewed studies incorporating the wvariables in this cluster entitled
"Organizational Achievement." Certain reviewed studies presented information
and not knowledge and thus did not necessarily contribute to knowledge base

strengths. These studies were perused, nevertheless, to ascertain
contributions to the state of the art, particularly concerning knowledge base
weaknesses. In this sense, a synthesis of methodological difficulties could

be incorporated in the inferential analysis.

The findings for this conceptual cluster are presented in order of the
four variables incorporated in this conceptual cluster. The four variables
are discussed in four separate sections entitled:

1. Police Organizational Effectiveness: Correlates and
Measures.

2. Innovation and Change in the Police Organization.

3. Public Support and Perceived Legitimacy of the Police
Function.

4, Police Management, Administration, and Individual
performance.

These four subject areas comprise unique elements of the output
dimension of the police organization and management system. An analysis of
knowledge concerning these subjects thus completes the full cycle of assessing
the state of the art of methods of managing inputs to the police organization,
managing internal management processes in place in contemporary police
agencies, and delivering and assessing outputs produced from the police
organization. This chapter analyzes current practices of measuring
achievement of desired organizational objectives and investigates
relationships between outputs and management and administrative practices and
polices.
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and Edell, 1965). This realization has led scholars in law enforcement to
conclude that only a small portion of the police function is devoted to law
enforcement (Skolnick, 1966; Wilson, 1968; Bittner, 1970; Goldstein, 1978) and
that there are two other fundamental objectives of policing: order
maintenance and provision of government services. The precise impact of
providing these services will not be elaborated upon here, except to indicate
that effectiveness measures of the police function do not usually include
measures of police effectiveness in cargying out order maintenance activities
and delivering government services.é—/ Measures of effectiveness in
delivering these services are usually produced only when a specific initiative
to control some situation deemed to be a problem by the community (e.qg.,
public drunkenness) results in police resources being focused on the given

problem,

Secondly, the literature demonstrates that official measures of crime
control activity (primarily the Uniform Crime Reports) are less than
satisfactory measures of effectiveness due to under-reporting of actual crime
activity (Stinchcombe, 1963; Wolfang, 1963; Biderman, 1966, 1967; McPheeters
and Strong, 1973; Meyer and Taylor, 1975) and the potential of misreporting of
crimes by the police for budgetary or political purposes (Siedman and Couzens,
1974). Meyer and Taylor (1975), moreover, have shown that police officers are
likely to report different types of crime than are citizens. Thus, police
logs of criminal activity now kept in many police agencies may also be
questionable. These findings suggest that there is reason to believe that the
"input" element of police organizations is not well defined; the official
measures of police inputs may not, in some cases, reflect the actual volume of
inputs. Consequently, traditional measures of effectiveness based on
calculations of arrests or clearences divided by crimes reported may be
inaccurate measures of actual police performance.

A third difficulty with the use of reported crime rates, arrests, and
clearances as measures of effectiveness 1is the limitation placed upon the
police ability to actually control crime. At an earlier point in this report
it was shown that socioeconomic and community composition conditions ranging
from income and education levels of citizens to community urbanization
patterns, community employment characteristics, and housing conditions have a
direct effect on crime rates.—~ It has also been observed that crime rates
are also caused by failure of other societal institutions such as inadequate
education systems, poor recreational systems, ineffective political systems,
inadequate welfare programs, and ineffectiveness of other municipal
services., Given these influences on crime rates, how equitable is it to

ég-/A more complete discussion of the impact of providing these
services on the police mission is included in Chapter III: Complexity of the
Organizational Goal and Task Structure.

22/The relationships of these environmental factors on crime are
examined in Chapter II: Environment and Organizational Autonomy.
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including personnel resources and technology, and derived outputs (defined as
clearances by arrest). Votey and Phillips empirically tested their production
function model for the crimes of auto theft, burglary, larceny, and robbery
using crime data for cities over 2,500 population for the vears 1952-1967.
Based on these data, Votey and Phillips conclude that there has been a decline
in police effectiveness and this decline is due, in large part, to decreasing
expenditures for police services,

These and other developments in measuring police effectiveness provide
well-conceived advances in the state of the art, but for the most part have
not resulted in the abandonment of traditional effectiveness measurement
methods in police research., The majority of studies reviewed for this project
have relied on traditional measures such as crime rates, arrests, clearagnces,
and more recently on citizen perceptions, and victimization patterns.— The
state of the art, however, is not well developed, and there is an urgent need
to adopt alternative effectiveness in research projects.

The National Institute of Justice has attempted to address this need
through the Performance Measurement Program, a long-range program initiated in
1978 for developing performance measurement in criminal Jjustice (see
Zedlewski, 1979, for a description of this program). This program emphasized
the need to re-conceptualize the entire police performance measurement problem
with a concentrated focus on measurement fundamentals with a departure from
current data collection and analysis methods. This program has resulted in
advanced - approaches to measuring performance (see, for example, Whitaker,
Mastrofski, Ostrom, Parks, and Percy, 1980) but has not, as yet, produced
empirically validated tests of these new methods of measurement.

The difficulties in measuring police effectiveness are raised here as
caveats to inferential findings in numerous research studies in policing.
Earlier chapters of this report have synthesized results of many
investigations of relationships between organizational, managerial or
administrative practices, and effectiveness. The measurement of the dependent
variable in these relationships (effectiveness) has, however, been subjected
to several operational treatments and, in some cases, relies on questionable
data. Therefore, it 1is difficult to produce a conclusive 1listing of
organizational and management practices contributing to police effectiveness.

The general management literature, unfortunately, is not tremendously
helpful either. This literature also presents a multitude of effectiveness

éé/Many researchers have relied on data collected from the National
Crime Survey conducted by the U. S. Bureau of the Census in 1972 to measure
citizen opinions concerning crime and law enforcement, as well as criminal
victimization patterns.
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consider the theoretical relevance or plausibility of
such relationships.

® Level of analysis--refers to difficulties in generaliz-
ing from measures of individual behavior or attitudes to
organizational behavior.

Given these difficulties in measurements of effectiveness, a number of
correlates of organizational effectiveness have been identified throughout the
course of this synthesis of management literature, from both the police field
and from other disciplines. A summary review of these identified correlates
is presented below in Table 28. These correlates have been analyzed in
previous chapters of this repcrt. Therefore, a detailed analysis of findings
will not be presented here. This table includes variables which have been
identified as positively and negatively related to effectiveness, as well as
those variables that have been shown not to be related to effectiveness.
Since certain studies conceptualized effectiveness as adaptation to the
environment, and this measure is dissimilar to other effectiveness criteria,
such correlates are distinctly identified in the table (with an asterisk).
Only wvariables that were actually measured throughout reviewed research
studies are reported here, This does not infer that other variables in the
conceptual framework have no bearing on organizational effectiveness.

Although these relationships were derived from reviews of empirical
research, this does not suggest that alternative studies not reviewed for this
project would not posit other relationships between organizational and
management factors and effectiveness. Certainly there is reason to explore
the literature further to ascertain if alternative correlations have been
suggested, as well as to continue empirical research to test the relationships
indicated here.
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Innovation and Change in the Police Organization

Change and innovation in some respects are a different level of
variable than the three other variables in this conceptual cluster. Arguably,
change and innovation can be considered a process element of organizations:
that is, a deliberate consequence of management actions designed to achieve
some desired organizational output. In the police environment, change can be
intentionally fostered to induce improvements in any of the other three
variables in this c¢luster: effectiveness, public support, or individual
performance.

Innovation and change, however, are often considered ends in
themselves 1in the 1literature, Management theorists, researchers, and
practitioners frequently have addressed this variable as an outcome and have
endeavored to pinpoint management and administrative processes which can be
correlated with change. This is particularly true in police organizations
where there has been a conscious attempt to change organizational structure,
management styles, and individual behavior to reach some desired state of
improvement, usually conceptualized as either increased arrests or clearances,
greater public support, or enhanced Jjob satisfaction. This focus on
innovation and change, as an end in itself, has promoted the inclusion of this
variable in this conceptual cluster.

The police literature sampled for this study examines innovation and
change from two perspectives: it considers what factors contribute to change,
and explores the results of individual and organizational change. Perhaps one
of the most ambitious undertakings to induce change in the police organization
was undertaken by the Dallas Police Department in the early 1970's (Wycoff and
Kelling, 1978). This program of organizational change included comprehensive
efforts to upgrade police personnel, alter organizational systems, and foster
new management and supervisory styles, roles, and responsibilities. The
results of this project were, on one hand, disappointing. The only
substantial change produced as a result of this program was an increase in the
educational level in the department. No significant changes in behavior or
attitudes were observed. The program was beneficial, however, in illuminating
many of the difficulties in effecting large-scale change in police
organizations. The report of this project is particularly useful in
presenting experience-based difficulties in implementing change and reflecting
upon experiences relative to the process of change.

This study of change and innovation in Dallas is the most recent,
widely publicized change in policing. Earlier studies have been published by
Wilson (1967), Dimieri (1974), and Schwartz and Clarren (1977). The study by
Wilson (1967) incorporated an examination of changes in perceptions of first~
line supervisors resulting from large scale organizational change in the
Chicago Police Department over a five-year period (1960-1965). Wilson
surveyed police sergeants at the onset of this period and again five vyears
later, Wilson (1967:144) concluded that ". . . after four to five years of
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Duncan's assertions that police administrators need to improve their
skills in managing change by first introducing a climate for change is
supported by the works of Dimieri (1974} and Schwartz and Clarren (1977). 1In
each of these studies, short-term job enrichment on the part of officers was
found to be associated with greater individual autonomy, decentralized
management structures, and team-oriented decision-making. These managerial
actions appeared to produce a climate for change. However, difficulties in the
change process tended to negate these positive results and generate hostility
toward new programs.

Cohen's (1980) examination of leadership patterns in New York City
yields another perspective on change. Cohen suggests that the New York City
Police Department is undergoing organizational transformation from a tall,
centralized, management structure to a structure exhibiting multilevel
hierarchies (greater division of labor) and greater decentralization. This
transformation has produced a reform-oriented leadership which is more
innovative. Cohen correlates changes in New York City produced by shifts in
organizational structure with a noted examination of organizational change in
government finance centers by Blau (1974). Cohen's study also suggests that
change in policing may be introduced, but that large-scale organizational
change may be required to accommodate managerial changes.

Research in other disciplines supports many of the observations by
police researchers. Examinations of environmental uncertainty (Lawrence and
Lorsch, 1967; Duncan, 1972a; Negandhi and Reimann, 1973; Pennings, 1975)
indicate that perceptions of environmental change often result in organization
change, as well as the perceptions for needed changes (similar to Duncan's
1972 study of climate in police agencies). The literature also suggests that
the use of "boundary spanners" (individuals specifically assigned to interact
with other organizations) promotes innovation in organizations (Tushman,
1977). This is 1likely, given the fact that such boundary spanners can
anticipate changes in the environment. Research in policing, however, has
shown that such individuals may be more detrimental than conducive to
innovation if such individuals are not integrated into the organization
(Wycoff and Kelling, 1979:63).

The literature also provides evidence that larger organizations may be
more able to implement innovations than smaller organizations (Payne and
Mansfield, 1973; Baldridge and Burnham, 1975; Blau and McKinley, 1979). Such
research also suggests that variability in task structure 1is positively
associated with potential for innovation (Baldridge and Burnham, 1975) as is
division of labor (Baldridge and Burnham, 1975; Hage and Dewar, 1975) while
increased formalization of rules and policies is not (Rosner, 1968).

What knowledge can be deduced from these studies and how can this
knowledge be applied to police organizations? The reviewed literature offers
several inferences concerning innovation and change. BAmong these propositions
are the following:
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considerable attention to the implementation and management of such change.
The adopted changes must be clearly documented; changes in program or policy
being changed will jeopardize the ultimate goal of smooth implementation of
change. Similarily, the proliferation of numerous changes may negate the
likelihood of adoption of any change or innovation. Finally, considerable
attention should be given to the role of managers and supervisors in the
change process with a wview toward assuring changes in the roles and
responsibilities of these individuals where needed.

Public Support and Perceived Legitimacy of the Police
Function

In the past 10 to 15 years there has been a concerted effort in the
police research community to analyze citizen perceptions toward police
service. This interest has stemmed in part from the recognition of strained
relations between the police and the community. Acknowledgement of negative
attitudes toward the police by citizens and the police officer's perception of
citizen hostility precipitated the development of police community relations
programs in many cases and has resulted in the widespread use and general
acceptance of the citizen surveys as a measurement device in police research
studies. Many of these studies, especially those conducted in the late 1960's
and early 1970's for the President's Commission on Law Enforcement and
Criminal Justice, have been exploratory and designed to develop a profile of
citizen victimization rates and attitudes toward police service (see White and
Menke, 1978, for a review of these studies).

There is reason to believe that these early studies embodied several
methodological problems which may have been factors in the development of
divergent conclusions concerning citizen perceptions. As reported by White
and Menke (1978), one study, conducted by Biderman, Johnson, McIntyre, and
Weir concludes that citizens have primarily positive perceptions of the
police. Another study conducted by Reiss suggests that the public is largely
ambivalent toward the police, while another study by Ennis concludes that
public opinion is scattered on issues concerning the police. White and Menke
(1978) have conducted a review of these studies and indicate that they suffer
from being atheoretical and utilizing, in some instances, inappropriate
sampling and analyses strategies. White and Menke (1978:207) state that these
methodological problems render the collected data open to several plausible
interpretations and, therefore, the studies should not be used for policy
analysis.

White and Menke (1978) completed their own citizen survey and suggest
that their findings provide further insight into the results of these earlier
studies. White and Menke (1978:217-218) demonstrate that when citizens are
asked general questions concerning police performance and role in the
community, they are, for the most part, very supportive of the police. When
asked more specific questions, however, concerning particular police behavior
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usually take actions other than enforcement, The socioeconomic
characteristics of a community have been shown to influence this
expectation. Community attitudes toward the police will thus vary according
to these socioeconomic characteristics.

The overall value of these studies has been the recognition that
citizen perceptions are first shaped by norms and values, and secondly are
shaped by their experiences with the police. If, in the first instance,
citizen norms dictate that the police should behave in a certain way, whether
it be to enforce the law sternly, or to ignore violations of the law, and
police actions are divergent with expectations, then perceptions of police
service may be negative, despite the equity of police actions. If actions are
consistent with expectations, then perceptions will usually be favorable. The
second factor, experience, also takes on a critical role in influencing
perceptions. If prior experiences with the police are favorable, then
perceptions will normally be positive. Negative experiences often result in
negative perceptions,

More recently, citizen surveys have been utilized to evaluate specific
management practices or reform movements in policing (e.g., consolidation,
education, training, professionalism). A number of researchers including
Ostrom, Parks, and Whitaker, as well as Chackerian, have opted to solicit
citizen perceptions regarding these reforms or organizational improvements.
In these studies, citizen perceptions have been used as effectiveness
criteria. Ostrom and Parks (1973:378), for example, noting inadequacies in
existing measures of police effectiveness, assert that surveys of citizen-
reported experiences with the police and citizen evaluations of the police
form an independent means of assessing the quality of police service.

Studies by Ishak (1972), Ostrom and Parks (1973), Ostrom, Parks and
Whitaker, 1973; and Ostrom and Whitaker (1973) demonstrate that citizen survey
data do not verify the supposition that police services will improve as size
of agency increases. On the contrary, these researchers utilize survey data
concerning citizen feelings of safety, confidence in the police, and a general
evaluation rating of the police to show that service quality is deemed to be
higher in small, locally controlled jurisdictions. These conclusions are
strengthened by the matching of sampled neighborhoods by socioceconomic factors
(to control for the influence of these factors on perceptions)., These studies
also suggest that higher levels of police service, as derived from citizens'
evaluations, are found in jurisdictions where the costs of providing police
service are lower,

In a similar, exploratory research study, Pachon and Lovrich
investigated the relationship between socioceconomic characteristics and
perceptions among citizens in metropolitan as opposed to suburban
jurisdictions. These researchers found that without controlling for
socioceconomic factors, satisfaction varied inversely with agency size. When
socioceconomic characteristics are controlled, there is very little evidence of
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need for improvements. To identify such problems, managers must take steps to
assure that attitude surveys are comprehensive and probe deeper than simply
asking general questions concerning citizen satisfaction with police services.

Police Management, Administration, and Individual
Per formance

Individual performance, like organizational effectiveness, has been
subjected to many definitions in research studies. Performance has been
associated with productivity, attendance, compliance with rules and
procedures, history of citizen complaints, supervisory evaluations, and
promotion and advancement patterns. The sampled research studies selected and
reviewed for this project incorporated each of these measures. Thus, it is
difficult to produce a uniform set of generalizable relationships correlating
management practices or organizational structures to performance. Rather, it
is only feasible to deduce a knowledge base which depicts correlations between
management and organizational variables and unique performance criteria.

The sampled police literature tends to define performance as
conformity to rules and procedures, promotion and advancement potential and
history, and supervisory performance evaluations. Very little attention is
given to measurements of productivity. This is due most likely to the fact
that little is known about individual police officer productivity, or about
police organizational productivity. This absence of well-founded, empirically
based data stems from disagreements over what it is the police are and should
be doing. Many so-called police functions and activities are very difficult
to measure. How does one measure a patrol officer's ability to deter crime,
maintain order, or provide service? Typical, readily available performance
measures yield 1little data upon which to evaluate such activity. Arrest
statistics are not measures of individual performance in carrying out these
functions. Neither are attendance records or discipline histories.
Researchers using these measures assume that an officer who has a good
attendance and complies with organizational rules, policies, and procedures is
a good performer, This has not been verified, however, through empirical
research.

Supervisory evaluations, promotion history, and tenure may actually be
more appropriate measures of performance. These measures, nevertheless, are
problematic in their own right. Police performance evaluation systems tend to
leave too much room for personality to color ratings. The same can be said
for promotion systems. These, too, are more often measures of individual
ability to work effectively with supervisors and peers and are not barometers
of individual ability or supervisory potential. Arguably, these criteria are
important performance dimensions, for individuals must demonstrate the
capacity to work well with others in order to be effective in their jobs.
Typical supervisory ratings, promotion histories, and measures of tenure,
however, may place too great a value on these dimensions, and not enough value
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The sampled police literature also suggests that officer education is
a strong correlate of performance (Bozza, 1973; Cascio, 1977; Roberg, 1978).
These studies operationalize performance differently, however, and this
difference in methodology limits the generalizability of these studies. The
study by Bozza (1973) associated education levels with arrest performance.
His sample was quite small and he did not control for other factors which may
have influenced arrest rates.

Roberg (1978) assessed the relationship between education and police
officer dogmatism. Roberg hypothesized that education would decrease officer
dogmatism and hence increase performance. He operationalized performance as
supervisory evaluation ratings. Roberg found evidence of a negative
correlation between education and dogmatism giving support to the argument
that education will result in more open bhelief systems among officers. He
also observed a positive correlation between education and performance
ratings, Finally, Roberg noted that lower dogmatism scores were correlated
with higher performance ratings (i.e., the more open the belief system, the
higher the performance). A number of control variables, including age,
seniority, college major, and student status were also measured, and it was
found that none of these wvariables influenced significantly the observed
relationship between dogmatism and performance.

Zelig (1980) reviewed Roberg's study and critiqued his findings based
on the use of the supervisory performance evaluation as the measure of
performance. Zelig (1980:99) summarizes three difficulties arising from use
of these evaluations: (1) Roberg's attempt to establish inter-rater
reliability by comparing the patrol seargeant's rating with a rating by a
lieutenant did not allow for independent ratings of the same officer, (2)
there 1is serious question as to whether supervisory evaluations are valid
measures of performance, (3) variability in the police role makes it difficult
for supervisors to define accurately gradients of performance.

These criticisms are valid and once again identify some of the
inherent difficulties in police performance evaluation systems. Recognizing
these deficiencies, Cascio (1977) reported on the development of a job-related
performance evaluation system as used by the Dade County, Florida, Police
Department. This project featured the identification of behaviorally anchored
performance criteria {e.g., job knowledge, judgment, initiative,
dependability, demeanor, attitude, relations with others, communications), as
well as measureable and recorded job performance characteristics (e.q.,
injuries, accidents, disciplinary actions, commendations, citizen complaints,
sick leave patterns). Cascio found that education appeared to correlate
negatively with <certain documented job characteristics, such as fewer
injuries, fewer assaults, fewer injuries by assault and battery, fewer
disciplinary actions from accidents, fewer preventable accidents, fewer sick
times per year, and fewer physical force allegations. Education, however, was
not correlated with behaviorally anchored job criteria.
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Figure 23

RELATIONSHIP OF INTELLIGENCE, MOTIVATION
AND EDUCATION TO PERFORMANCE.O/
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Organizational Attributes and Performance. The police literature also
examines the relationship of certain organizational and managerial variables
with performance. The general management literature sampled for this study
also yielded knowledge concerning the effects of managerial and administrative
practices on performance.

The police literature sampled for this study vielded only limited
knowledge as to the effects of management practices on performance. Perhaps
the most striking finding to be derived from these studies is that social
cohesion among police officers influences performance, perhaps more than any
other wvariable. Studies by Gardiner (1968) and Petersen (1971) have shown
that peer influence plays a strong role in influencing police traffic officer
enforcement patterns. A study by O'Neill (1974) considered the effect of this
influence, as well as many management considerations (e.g., written rules or
policies, supervision styles) and concluded that peer relations play a

zg/This graphic was derived from a diagram presented by Cascio (1977:94).
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and French (1967) arrives at a similar conclusion: namely, that collegial
supervisory models positively affect performance.

These findings, although wvaluable, are based on a relatively small
sampling of the literature. It may thus be premature to develop theories
concerning individual performance. The variations in measurement of this
variable compounds the difficulty in producing conclusive statements derived
from empirical research.

The small amount of research in the police field analyzing the effects
of management practices on performance highlights knowledge weaknesses
concerning this topic. Very little is known about what management actions in
policing produce positive performance. It has been shown that motivation is
associated positively with performance, but what induces greater motivation?
This has not been shown through existing sampled research. Certainly the
findings from the non-police arena may be applicable here, and supervisory
styles and the realization of normative incentives may induce better
per formance. This relationship should be verified in policing, however,
through empirical research before any propositions can be developed. Such
research should assess the effect of the informal work group on this
relationship.

Summary and Conclusions

This chapter has assessed the contributions of empirical research
analyzing the output element of police organization and management systems.
Four components of this output element, defined as organizational achievement,
were analyzed in this chapter.

The sampled police literature for this conceptual cluster focused
primarily on the variables entitled public support/legitimacy, individual
performance, and organizational effectiveness. The number of sampled non-
police studies was evenly distributed across three variables: organizational
effectiveness, organizational change, and individual performance. There was a
smaller emphasis in this sample on public support/legitimacy.

The sampled police studies used almost exclusively exploratory or case
study research designs. Many sampled non-police studies also were
exploratory, although 20 percent of the studies in this sample employ an
experimental research design.

Sampled literature in both domains~~the police and the non-police
samples--presents differing conceptions of organizational effectiveness,
Measures of this variable are not well developed in the police field; there
are many methodological difficulties in measurements of effectiveness in the
management and social science literature. Traditional police measures of
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performance primarily as individual officer history and experiences, with only
minimal attempts at assessing individual productivity. The literature
suggests that little knowledge is available concerning the measurement and
determinants of behaviorally anchored job performance dimensions.

A considerable percentage of the sampled police literature has focused
on individual attributes of performance noting that motivation and education
are positively related to individual performance, while intelligence levels
may not be related to performance. Intelligence levels, however, appear to be
related to both motivation and education. The police literature presents very
little knowledge regarding the relationship of organizational and management
practices to performance.

Several ©pertinent topics for future research were identified
throughout this chapter. Among these were the following suggestions for
additional research:

® The subject of effectiveness should be researched
further with alternative measures of effectiveness
utilized. This research should likely be limited in
scope and consider specific police activities,
functions, or services with a view toward developing
appropriate measures of effectiveness. Such studies
should investigate police effectiveness in delivering
services and maintaining order, as well as controlling
crime.

® Additional research is needed to specify those
management and organizational practices which are most
conducive to employee acceptance of change. The current
research literature indicates many general management
strategies to affect change, but by and large stops
short of yielding knowledge on specific actions which
facilitate the adoption of change.

® There is a need for further research examining

behaviorally-oriented police officer per formance
characteristics. This research should endeavor to
develop valid measures of such characteristics (e.g.,
demeanor, knowledge, skills) and identify the

relationship between these performance dimensions and
actual day-to-day activities. This research should also
analyze the relationship of behavioral dimensions to
documented, experience-based, police performance
measures (e.g., discipline history, leave patterns,
awards, promotions).



VIII. SIGNIFICANCE AND CONTRIBUTION
OF THIS SYNTHESIS OF RESEARCH
AFFECTING POLICE ADMINISTRATION
AND MANAGEMENT

This report has presented a comprehensive synthesis of research
affecting police administration and management. The report breaks new ground
in using empirically-derived findings to analyze relationships between
managerial and organizational dimensions. The conceptual framework structured
specifically for this project served as a standardized analytical tool for
assessing these relationships. Using this framework, it has been possible to
analyze research findings from many organizational disciplines and develop
inferences regarding numerous management, administrative, and organizational
topics.

The significance and contribution of this study can be analyzed from
four perspectives. The study has provided valuable contributions in:

1. Assessing the state of the art of police research
subject matter and methodologies.

2. Identifying the policy significance of research
affecting police management and organizations.

3, VYielding a research agenda for future police management
and organizational research.

4. Prroviding a comprehensive conceptual framework for
analyzing research studies addressing organizational,
managerial, and administrative subjects.

Fach of these contributions merits individual attention; each is

discussed in the following sections.

Assessment of the State of the Art of Police Research
Subject Matter and Methodologies

The descriptive analysis component of each chapter in this report
provides a synthesis of the subjects examined in sampled research studies, as
well as a review of the methodologies employed by researchers. These analyses
yield thorough reviews of the state of the art of police research subject
matter and methodologies. This analysis identifies not only the frequency of
reported research on numerous topics, but also provides a review of research
designs, methods, and analytical techniques.
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A review of the content of sampled research, ranging in subject matter
from environmental influences on the police organization to assessments of
organizational effectiveness, indicates that there are definite patterns in
police research subject matter. Those who have initiated police research
studies have shown much greater interest in conducting research on the role,
personality, and specific activities of the individual police officer, as
evidenced by the number of journal articles and other documents published.
This interest has extended to research on the administrative processes of
hiring, training, and supervising the individual officer. There has been much
less emphasis given to research on the police management and organization
structure, the roles of individual actors within the police management
hierarchy, the internal decision-making process within the police
organization, and on the working relationships between police organizations
and other government administrative and political systems. Furthermore, the
interest 1in police supervisory systems has not yielded detailed knowledge
concerning behaviorally-oriented motivation and leadership practices.

A review of the subject matter identified and sampled for this study
will demonstrate these patterns. It should be stressed again that this
project has compiled an extensive body of literature on police organization
and management issues consisting of 485 research reports or journal articles,
but this aggregation of research studies is only a sample. Therefore,
statements concerning the state of the art refer only to this sample and not
to the entire body of literature. A frequency tabulation_of the number of
studies by specific variables is presented in Figure 24.351 This graphic
depicts the emphasis on subject matter pertaining to the role and activities
of the individual police cofficer and demonstrates less interest in the sampled
literature on subjects concerning organization structure, decision-making, and
motivation and leadership topics.

As noted in this figure, six of the eight most frequently researched
topics focus on the individual officer and provide information on his/her
interaction with the public, his/her educational level, the amount of
discretion inherent in the individual officer's position, the intelligence,
personality, and background characteristics of the individual officer, the
values and attitudes of the individual officer, and the performance levels of
the individual. Even the two remaining variables, Environment: Aggregate,
and Public Support, Legitimacy, are indirectly related to the individual.
Research studies examining environmental issues often do so in the context of

z—2-/I'c should be noted that many of the variables appearing in this
figure were sub-divided in the respective chapter of this report. Such
variables have not been sub-divided for purposes of this figure. Therefore, a
variable may appear to be researched extensively when only a limited amount of
research has been conducted on a given sub-variable.
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irdividual police-citizen interactions; citizen surveys frequently address
individual citizen perceptions regarding the police-citizen contact and
experience. Conversely, the opposite end of this continuum (specifically, the
last two points on the continuum) includes variables describing internal
organizational structural arrangements (e.g., geographical dispersion,
variability of tasks, functional specialization, technological complexity),
internal decision-making (e.g., decision-making systems, committees), and
behaviorally-oriented supervision and management considerations {e.g.,
incentives, communication).

There is a definite trend apparent in this continuum. While it is not
possible to develop quantitative interpretations of this trend, it is clear
that as one reads from left to right there is a movement away from
individually-oriented subjects to management- and organizational-oriented
topics. This trend quite obviously impacts the amount of available knowledge
on police organization and management.

This study has compared, where possible, research in other
organizational disciplines with research in policing. In many instances, this
comparison has proved fruitful and voids in the knowledge base in police
research have been filled with findings in other disciplines. It has not
always been possible, however, to transfer findings from one discipline to
another. Thus, many of the subjects infrequently addressed in police research
are prime candidates for further research.

This synthesis has also demonstrated that a considerable amount of
research in policing has been exploratory in design, very often includes only
qualitative or descriptive analyses, and therefore, may not result in the
production of knowledge. There are at least three reasons for this tendency
in research. First, the research interest in management practices and
organizational structures in policing is relatively recent. Prior to the mid-
1960's, there was very little demonstrated interest in police management and
organizations by sociologists, psychologists, management theorists, and other
researchers. The advent of federal funds and increased publicity about the
problems of police organizations, starting in the mid-1960's, undoubtedly
spurred an increased interest in police by these researchers and scholars,
Because very little research had been performed previously, these individuals
had only a minimal knowledge base to work with, and consequently, often
resorted to initial descriptions of what police organizations do and how they
conduct their job. 1In essence, there was limited opportunity to utilize more

sophisticated research designs and analytical techniques. Throughout the
1970's, however, there has been greater opportunity to devise and test
theories concerning managerial and administrative issues. While certain

researchers have resorted to more sophisticated analyses, there is still
evidence of a tendency to conduct and report exploratory, qualitatively-
oriented research in policing.



336

The second obvious reason for lack of sophistication is that police
research tends to be parochial. Through this review of research studies, it
has been observed that many researchers in policing fail to develop a theory
before proceeding to collect and analyze data. Their research is often
parochial in that they do not analyze carefully related works in other
disciplines, including sociology, psychology, and management and
administration. Consequently, researchers embark on analyses of management
and organization practices with 1little regard for findings 1in other
disciplines. Their research results often tend to have 1limited
generalizability, because they have not considered the full realm of issues
surrounding a research topic.

To illustrate, consider the subject of police discretion. Numerous
studies have been conducted analyzing the application of police discretion,
but many fall short of considering the experiences regarding the structuring
of job tasks and assignments in other organizational disciplines. There is an
extensive body of 1literature focusing on variability of individual tasks,
individual autonomy, and functional specialization in the work place. Too
often, police researchers fail to consider the research findings produced in
such disciplines when analyzing police discretion.

Finally, reported police research has tended to be descriptive and
exploratory because of an apparent low priority in publications on research
methods and standards. Noted police administrative journals often report
research studies which fail to analyze and describe thoroughly pertinent
background literature, study hypotheses or research questions, data collection
methods employed, and the relevance of findings produced. This same
observation applies to certain research studies funded by the National
Institute of Law Enforcement and Criminal Justice, particularly during the
early years of its existence. The net effect is that certain research is
atheoretical, lacking in methodological sophistication, and not generalizable.

This critique by no means is meant to disparage those works in the
literature which are methodologically sound. There are many such research
reports published; these form the basis of the inferences developed in this
report. A review of the state of the art, however, demonstrates that there is
room for improvement.

Identification of Policy Significance of Research Affecting
Police Management and Organizations

Throughout this report, there has been a conscious attempt to develop
policy-relevant findings concerning the state of the art of police management
and administration. This report, in some instances, confirms theoretically
based management and organization principles. On the other hand, the report
also suggests that certain such principles espoused by police management
theorists are not supported by empirical research. Further, this report has



337

highlighted areas where research findings have very little relevance for
police executives and managers because of difficulties in research methods, or
simply the low priority of the findings produced. The report thus provides a
contribution in synthesizing and diagnosing the relevance of research on
management and organizations,

By way of example, consider the subject of centralization of
authority. This report has illustrated certain consequences of management
efforts to centralize decision-making authority. Movements to increase
centralization of decision-making are likely to result in greater conformity
to rules and procedures by employees and greater control of decision-making
processes by executives., Such a management decision, however, is also likely
to result in decreased social cohesion among employees, decreased individual
satisfaction in the work environment, and more limited ability of the
organization to adapt to environmental changes. 'These reported findings are
based on sound research from the police or other organizational environments,

The report also illustrates that «certain theoretically sound
management practices do not produce intended results. Consider, for example,
the subject of formalization/written rules. The report points out that an
increased proliferation of rules and regulations may not induce individual
compliance with management's expectations; in fact, such an action may
actually decrease individual conformity, especially where individual tasks and
assignments are highly variable.

Furthermore, the study suggests that research results frequently
provide 1little in the way of valuable administrative advice because of
problems in conceptualizing measures. For example, there is a considerable
body of research in police literature examining individual performance. Much
of this literature, however, defines performance as conformity to
organizational policies, only one dimension of performance. Very little
knowledge is available regarding individual productivity, an issue of prime
concern to administrators.

Development of a Research Agenda for Future Police Organization
and Management Research

This report has identified numerous topics for further research and,
as such, will serve as a valuable resource for academics, funding agencies,
and practitioners with an interest in experimenting further with management
concepts. The report presents such topics in order of conceptual cluster
areas—-the general content areas within the field of management and
administration.

This study has featured a concentrated effort to identify those
subject areas where future research is needed. In addition, suggestions to
enhance the value of these future research efforts have been included to help
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define research needs or to minimize threats to the generalizability of future
research. The study has not attempted, however, to prioritize future research
topics. This is beyond the scope of this project and dependent on other
factors, primarily funding availability.

One limitation of this study is its reliance on identified and
reviewed research results in structuring the recommendations for future
research. An important objective of this study was the synthesis of existing,
available research reports or articles, both in the police field and in other
disciplines. Limited resources constrained the project from conducting an
exhaustive review and synthesis of all pertinent literature. Undoubtedly,
there are research studies which have not been reviewed and considered in the
preparation of a future research agenda. Therefore, individuals wishing to
develop a research study addressing one of the topics highlighted in this
report may wish to conduct a more detailed literature search regarding the
particular topic to be addressed,

It is suggested that a continued review and analysis of the literature
be conducted by reviewing abstracts organized by subject area and not be tied
to any one journal or set of journals. This process would facilitate a
discipline~independent review of the literature.

Development of a Comprehensive Conceptual Framework on Organizationa,
Managerial, and Administrative Subjects

A tangible product of this project is the provision of a discipline-
independent, comprehensive conceptual framework for analysis of police
management research. This framework has facilitated a macro analysis of
police research, from the standpoint of analyzing research results based on
the organizational, individual, and social group components of the management
and administrative process, and from the perspective of analyzing research
results in private industry and government settings.

The framework thus serves as an analytical tool which can be utilized
in further analyses of management research. The management field, by
definition, is broad; there are numerous elements of management as reflected
in the framework. The ultimate value of knowledge regarding police management
and organizational issues is enhanced once this knowledge can be placed in
perspective. Researchers interested in one managerial dimension can use the
framework to hypothesize relationships concerning the interaction of this
dimension with other relevant factors.

For example, researchers interested in developing a study on
participative management techniques can refer to the framework in
conceptualizing their study approach. In such cases, researchers should
likely consider what factors influence management decisions to utilize
participative management systems (e.g., environmental influences, the need to
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integrate functionally diverse components of the organization) and consider
what effects are produced by participative management. Effects can be
conceptualized as organizational structural effects (e.g., impacting
hierarchical structure and decision-making authority), interpersonal effects
regarding the integration of either formal or informal work groups, or
individual effects concerning the impact on the individual worker's commitment
to the organization, satisfaction, or incentives, In short, the framework
promotes analyses cutting across managerial disciplines in an effort to
produce a greater utility of research findings.
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