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ABSTRACT

The research is concerned with analysing the impact that organisational
'change' is having on the police service and in particular the effect that change

has on individual systems within the Cleveland Constabulary.

The theoretical part of the research examined the rationale for change within
public sector organisations, the reasons for adopting this rationale and the likely
effects on organisations that follow this programme. In order to place this in
context a review of literature relating to private and public sector strategic

management issues was carried out.

The empirical part of the research involved interviews with a wide selection of
senior police officers within the Cleveland Constabulary. This was followed by
a forcewide survey of police officers of all ranks and a case study of the
organisation. The focus of the research is to evaluate the cause and effect of
change on all key elements that play a major part in determining the

organisation's strategic direction.

The word 'strategy’ has been given many different meanings and defined in
many ways. One of the simplest and most used definition for defining an

organisation’s strategy is given by Hofer and Schendel (1978):

"Fundamental pattern of present and planned resource deployments and
environmental interactions that indicates how the organisation will achieve
its objectives." (Hofer and Schendel, 1978 :25)

Corporate strategy can be regarded as the configuration of the activities of an
organisation, allocating resources to each activity and co-ordinating the
activities to meet the organisational objectives. The key elements of strategy

are grouped under the generic headings of: human resources; financial



resources; technological systems; and legal/political systems. The research has
analysed the inter-relationships and effect that change has on the various

elements by breaking it down into four specific areas for investigation:

Overall efficiency - has the change resulted in increased or decreased
overall efficiency;

Resources - Has the change led to increased or decreased
resource consumption;

Operational efficiency - Has the change led to increased or decreased
productivity;

Bureaucracy - Has the change led to increased or decreased
bureaucracy

The purpose of the research is to develop a framework that can be applied to
managerial issues and problems that are not amenable to rigorous analysis or
are difficult to evaluate in strict mathematical terms. The framework developed
can be regarded as a 'heuristic' programme, that provides a significant
contribution to determining the impact that change can have on inter-related
systems. It is hypothesised that if the impact of change programmes that have
already been implemented can be evaluated, then we may learn from them,

building these lessons into a model for determining the impact of future change.

The main finding of the research was that the implementation of initiatives or
techniques developed in the private sector, such as quality control, cost control
and computerised production techniques, are not readily transferable to the
public sector. Consequently, the projected cost savings and improvements in
productivity failed to materialise. In many cases the introduction of new

initiatives has resulted in:



e Increased cost;
e Decreased overall efficiency;
e Decreased productivity;

e Increased bureaucracy.

There has been an identified drift into 'negative’ efficiency, which is detrimental
to the health of the organisation. The research identifies a need for immediate
remedial action that can only take place when the organisation has developed
the ability to recognise the symptoms. The organisation is progressive and will
no doubt develop the focus to recognise the weaknesses inherent in its present
strategies and those of the external bodies and agencies influencing the
environment. This research provides a methodology to develop that focus and

provides a framework to evaluate present and future strategies.
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CHAPTER 1 POLICING IN AN INCREASINGLY DYNAMIC AND
TURBULENT ENVIRONMENT

1.1 INTRODUCTION

The purpose of the research is to examine the foundations on which the
plethora of changes emanating in the external environment are being advocated
and introduced into the police service. Miles, Snow, Pfeffer, 1974, posed these

questions:

"To what extent are organisations shaped by their environments, that is, by
the network of individuals, groups, agencies, and organisations with whom
they interact? Are there organisational characteristics, strategies,
technologies, structures, processes - which are appropriate for one
environment but which may lead to failure in another? More pointedly, are
there linkages across these characteristics which determine organisational
success, are there, for example, particular structures and processes which fit
certain technologies or strategies but not others?"

(Miles, Snow, Pfeffer, 1974 :244)

These issues, which form a central part of the research, will be developed
exploring the differing organisational characteristics of the public sector and the
private sectors. Evaluating the consequences of applying the dominant logic of
the free market approach being advocated by Central Government, into a public
service organisation, that at this present time is not ruled by a profit and loss

balance sheet.

1.2 THE PREVAILING ENVIRONMENT OF POLICING

The survival of policing in its present form, providing a wide range of services
to all members of society on demand and free of charge, is under threat from a
diverse and seemingly interlinked number of different sources. Never in the
relatively brief history of policing has there been such an intense period of
enquiry, review‘and investigation into the very essence, structure and ethos of

policing. In June 1993, this simultaneous scrutiny, climaxed with the
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publication of three major reports in the space of three weeks:

o The White Paper: "Police Reform - the Governments Proposals for the
Police Service in England and Wales." (Cmnd 2281);

o The Inquiry into Police Responsibilities and Rewards; (Known as the Sheehy
Report, Cmnd 2280)

e The Royal Commission into the Criminal Justice System. (Known as the
Runciman Report)

The reports, individually and collectively, can be regarded as 'catalysts for
change'. The police service has over the last decade, already been subjected to a
wide range of legislation, initiatives or imposed change that has shaped or
influenced their strategic direction. The list below gives an indication of the

level of change:

22 major programmes of legislation;

e 531 Home Office circulars;

» 12 Audit Commission police papers;

o The Operational Police Review;

o The Quality of Service Initiative and Statement of Common Purposes
and Values;

e The Value for Money Programme, including performance indicators and
devolved financial management;

o Organisational restructuring;

o The Citizen's Charter.

The argument for continuous change has been widely articulated and received

support within the police service from many eminent officers:

"In the real world of course managing the dynamics, the pace and
complexity of change is the bedrock of organisational success and police
executives will be judged by their performance as change agents."
(O'Dowd, 1993 :48)

20



In support of dynamic and continuous change Peters (1987) described
successful organisations as those that had the ability to thrive on chaos. Sir

Harvey-Jones expressed the view that:

"Management in particular is not about the preservation of the status quo, it

is about maintaining the highest rate of change that the organisation and

people can stand." (Sir Harvey-Jones, 1988 :14)
The prevailing impetus for change within the police service stems from Central
Governments strategy to reduce the Public Sector Borrowing Requirement,
which for the year 1993/94 was £50 billion. There is a commonly stated view
that the police service has received a greater increase in resources than most
other public sector services, with the overall expenditure on the police for
1993/94 being £6.2 billion, an increase in real terms of 88% since 1979. (White
Paper, 1993, Cmnd 2281 :5)

Between 1988 and 1993 the Audit Commission (the Commission) carried out a
series of 'special' enquines into the police service. In an address to the
Association of Chief Police Officers (ACPO) at their autumn conference in
1990, the then controller of the Audit Commission, Howard Davies, stated:

"The police service is in what used to be known as 'an interesting
condition'. It is pregnant with possibilities. The existence of 43 forces does
bring great fertility of thinking and experimentation. The Audit
Commission performs what is essentially a 'bee' function. Occasionally
stinging, but mainly involved in the business of cross-pollination." (Davies,
1990 :150)

In 1992, Davies completed his term of office with the Commussion, taking over
the post as head of the Confederation of British Industry (CBI). Davies then
produced a paper titled Fighting Leviathan: Building Social Markets that
Work.' Although Davies points out that these are his own views and not those
of the Commission, they are his 'vision' for all public sector services. The

recommendations contained within this paper have far reaching implications for
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all public sector bodies. The recipe for improvement is based on the formation
of 'social markets' both internal and external, that will expose all services to the
discipline of competition. It is evident, on close analysis of the contents of the
aforementioned White Paper and the Sheehy Report, that many of the
suggestions and recommendations that appear in Davies' paper, have been
accepted and may be regarded as a blueprint for the future of all public
services. Davies indicated that the police in particular are in need of radical

reform:

"The delivery and financing of the police service, are more in need of
reform than any other public service. Accountability for police expenditure
is hopelessly blurred. The Tripartite structure of Home Secretary, police
authority and chief constable allows each of the three partners to take
refuge behind the other two. The breadth of police functions must be
fundamentally questioned, civilianisation could be extended. The police
show all the characteristics of a badly designed system, ripe for
fundamental reappraisal.” (Davies, 1992 :10)

The principle proposition advanced for change, not only of the police service
but also for the whole spectrum of public sector services is a continuum of the
Thatcher era. This instils the virtues of the private sector and the requirement of
an organisation to demonstrate success by making a profit. Greenwood (1988)
indicated that the dominant political logic of this era was that the private sector
1s good and the public sector is bad. Pollitt (1986) saw this period as that of
having an ideological commitment to privatise or contract out. The alternative
offered was to adopt the mechanisms and working practices of the private

sector:

"For those parts of the public sector that could not be privatised or
subjected to the sanitising forces of the market." (Pollitt 1986 :159)

Davies has also advanced this proposition in line with the principles
incorporated in 'The Next Steps' papers, that advocate the market testing of

services and the creation of internal markets:
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"Successful public sector agencies need to adopt the same characteristics as
successful private sector concerns. They need to be responsive to their
customers and constantly in search of efficiency gains and quality
improvements. These desirable characteristics cannot be imposed from the
top down. They are created by the operation of market systems which
impose competitive pressure.” (Davies 1992 :9)

The dominant logic is that public sector organisations do not provide a
satisfactory level of service commensurate to the scale of financial resources
provided. The only way to significantly improve value for money is to adopt
the organisational mechanisms and characteristics of the private sector that
have been honed and fine tuned through the disciplines of the 'free market'. It is
suggested that this approach can be universally applied and will be beneficial to
all public services. The proposition further states that the difference between
public sector bodies and the private sector is not as great as stated. Davies, in
particular argued that in the police service this gap has been exaggerated by
police managers and put forward purely as a 'barrier to change'. The argument

was later developed in the Sheehy Report:

"There has been a tendency on occasion - some feel an exaggerated
tendency - to claim special status for police officers when this is not
justified." (Sheehy Report 1993 :4)

The police themselves profess that they are not averse to change. Eastwood
Chair of the Police Federation in his speech at Wembley, (22 July 1993), to a
mass meeting of police officers opposed to the Sheehy Report's

recommendations, stated:

"Saying 'no' to Sheehy is not the same as saying 'no' to change. Dinosaurs
belong in the cinema and not the police stations. There are those outside
this hall who are only too happy to portray us as Luddites. But we are not
only in favour of change, the Police Federation over the years has been in
the vanguard of change." (Eastwood, 1993 :7)

This research is being carried out at a time of increased turbulence and

complexity in the external environment of the police service. The need for rapid

change may well be interlinked to a time scale set between two General
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Elections, with the issue of 'Law and Order' featuring prominently in all the
major parties' manifesto. The Thatcher Government reforms of the public sector
have received wide criticism, especially those that have effected the Health
Service, the Education Service and the Prison Service. Despite this, the reforms
of the police service proposed in the recent White Paper, and the Sheehy
Report, have invariably followed the same formula. The Police can no longer
be regarded as immune from the political agenda. That agenda seeks to replace
the professional skills of police managers with those of the business manager,
who does not have a basic knowledge of policing. This will invariably resort to
the dominant logic of finance becoming the primary measure for the success of
all activities. There is an increased emphasis being placed on the provision of
cheaper services, delivered by a less skilled workforce, through the auspices of
'market testing'. Issues such as productivity and profit have risen to the fore and

the customer valid only for their contribution to the force's statistics.

The White Paper on Police Reform (1993) moves away from the eight duties of
Police Officers listed in the Report of the Royal Commission on Police in 1964,
the final one being:

"They have by long tradition a duty to befriend anyone who needs their
help, and they may at any time be called upon to cope with minor or major
emergencies." (Cmnd 1728, 1964 :23)

The enquiry and report by Lord Scarman (1981) focused attention on the
dichotomy between law enforcement and peace keeping, recognising that the

detention of suspects should, on occasions, be a secondary consideration:

"The law is the law. It extends to all and it must be applied firmly and
fairly. But 1t must also be applied sensitively." (Lord Scarman, 1981 :155)

These sentiments were incorporated into the "Police Service Statement of

Common Purpose and Values' (1990) in which the service commits itself to:

"Uphold the law fairly and firmly; to prevent crime; to pursue and bring to
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justice those who break the law; to keep the Queen's Peace; to protect help,
and reassure the community; and be seen to do this with integrity, common
sense and judgement.” ‘

The police service in response to these calls for change, have adopted many
initiatives, such as Housing Estate Project Teams (HEPT schemes), that are
customer centred, providing identified problem areas with a higher density of
police officers than the norm, are however, by their very nature high cost
schemes. The police now find themselves being pulled in two diverging
directions. One that is customer centred and high cost and the other that
requires the provision of high volume core services at the lowest unit cost, and

focuses mainly on the issue of crime:

"The Government will set key objectives which it will expect the police to
secure. These objectives will reflect the Government's belief that fighting
crime and the protection of the public should be the top priority in police
work. Police performance will be measured against these objectives."
(Cmnd 2281, 1993 :2)

The aiuthor speculates that these measures have been designed to deflect
criticism from the Government. To compensate for their desire to reduce
finance to the public sector, and the cost of new legislation that does not
achieve the desired results and invariably raises costs. Of this there are many
recent examples: The Community Charge; The Criminal Justice Act 1991;
Performance measurement in schools; The Health Service Reforms; The

introduction of 'Fresh Start’ into the Prison service.

It is noticeable that there has been a change of emphasis in the methodology of
government reviews. There are an increasing number of reviews being carried
out by accountancy based management consultants, rather than 'Commissions'
that include professionals from the area under review. This situation was
particularly evident in the Sheehy review, where none of the five-member team
had previous knowledge of policing. The final report read like a profit and loss

account as such criticised heavily by all Police staff associations.
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The question must be asked: "Are the professional values of accountancy more
compatible with market forces than the ethics and realities of professional
policing?" Johnson (1992) expresses the view that the subordination of
technical and professional skills in the boardroom of American industry to
those of the accountant has resulted in employees spending the majority of their
efforts satisfying performance measures and not the needs of the customers.
This in turn has led to the demise of many of the leading industries. Similar

observations were made by Crouch and Marquand:

"It has long been the complaint that, compared with German, Japanese,
French and Scandinavian industry, British industry is dominated by short-
term financial accounting to the neglect of technology and research and
development. While the leading figures in the great companies of the
former countries are usually professional engineers, chemists and
technologists, in Britain they are accountants. Perhaps, in subordinating the
professions in the public sector to an accountancy-based management, the
government is only trying to help those services become more like British
industry.” (Crouch and Marquand, 1992 :4)

The gentle wind of change passing over the police in the last decade has now
turned into a hurricane heralding the new era of policing. What will emerge
from this maelstrom? Will it be one that meets the needs of: the consumers of
the service; the professional needs of police officers; the aspirations of the
Treasury to reduce cost; or the aspirations of private security firms and venture
capitalists to increase business and enhance profits? Indications emanating from
the Commission increasingly demonstrate that the emphasis may be focused on

satisfying the latter two points:

"What should a police force be expected to provide free of charge as part of
its normal public service, and what should it provide only if a charge for
that service is paid?" (Audit Commission, 1990, Paper 7 :4)

The Commission's tentative answer to this question is that it must be right to
provide basic emergency services free of charge. Other services, particularly

those where significant profits can be made can be divested from the police and
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taken on by the private sector. The real danger from a police officer's
perspective is that there is another alternative. The potential to develop a two-
tier system of policing with those who can pay receiving private policing
tailored to meet their demands, whereas those that cannot pay receive a lesser
service. The danger of such as system is immediately apparent in that those
who tend to need the service most, predominately fall into the category of those

that cannot pay.

Flynn (1992) demonstrates that charging for services in this way can reduce
demand. Flynn cites the example that the change from the provision of free
eyesight tests to one where a fee was paid reduced demand for the service by
forty percent. The extension of this system 1is still under review, Portillo (1993)
the then Treasury Chief Secretary considered the introduction of a 'medicard' to
replace the flat rate prescription fee charged for medicines. Forecasts indicate
reduced demand and that it will claw back finance from the eighty-two percent
of the populace whom presently pay nothing for prescriptions.

The key principles of ‘'market forces' are demonstrated in these examples.
Market demand for public sector services can be reduced by the introduction of
charges. Those who have the ability to pay, for public services, that were
traditionally regarded as being prévided by the State, at no cost to the
consumer, will be made to pay a greater percentage of the cost, this being

determined by their ability to pay.

1.3 SCOPE OF THE RESEARCH

1.3.1 Overview and Objectives

This section has given the reader an indication of the current environmental
factors affecting the police. The researcher's task is now to present a structured

analysis of the main issues and to determine a way forward that will assist the
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police in improving the quality of service provided to the public. However, he
must remind the reader, that at the present time, the police, (in general) have an
open-ended commitment to providing a free service, available on demand,
twenty-four hours a day. Its ability to maximise profit does not form part of the
criteria on which its performance is assessed, unlike that of a private sector
organisation. The relationships between productivity and profitability take on a
connotation that is counter-intuitive, increased productivity, in the form of
arrests or proceedings instigated, increases financial costs, some of which can
be significant. To give the reader an insight into this phenomenon a very simple
example will be given to demonstrate the relationships and the complexity that

can be generated.

The example used is the enforcement of road traffic offences by means of
prosecution. Every offender detected and reported for summons becomes a cost
mmplication to the police and in some cases this can escalate dramatically. This

can be illustrated by two scenarios:

Scenario one - an offender is stopped driving a motor vehicle and reported for
summons for minor road traffic infringement and is issued with form HORT 1
for production of driving documents. Produces documents, these are in order.
The summons is processed and issued by post. Magistrates hear the case and

impose fine. The offender pays the fine.

Scenario two - As above however, the offender fails to produce documents. A
police officer attends address and reports for document offences. Summonses
are issued and sent by post. The offender fails to acknowledge receipt. The
Magistrates will not hear case until there is proof of receipt. A police officer
attends address and serves summonses personally. The offender pleads 'not
guilty' and requires all police officers involved at every stage to attend Court.
Three police officers attend Court however the case is adjourned due to

unanticipated illness of accused. A new date is fixed, all police officers attend
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Court, the accused is found guilty and a financial penalty is imposed. The
offender lodges an appeal, all police officers have to attend Crown Court. The
appeal dismissed. The offender fails to pay fine, a warrant is issued for arrest.
This 1s executed by a police officer, the offender is lodged overnight in custody
then transported to Court.

In scenario one the costs are small. In scenario two however, the routine issue
of a summons by a police officer turns into a heavy financial cost, that can go

on and on. In either case, these costs are not recoverable by the police.

These and other similar relationships add to the complexity of the environment
affecting policing. These issues will be encountered and explored in detail
within the research. Policing is an activity of great complexity, being carried
out in an era of complexity. Beer (1974) explains the term 'complexity’ and its

relationship to management:

"Man is a prisoner of his own way of thinking and of his own stereotypes
of himself. His machine for thinking, the brain, has been programmed to
deal with a vanished world. This old world was characterised by the need to
manage things - stone, wood, iron.

The new world is characterised by the need to manage complexity.
Complexity is the very stuff of today's world. The tool for handling
complexity is organisation. But our concepts of organisation belong to the
much less complex old world not to the much more complex today's world.
Still less are they adequate to deal with the next epoch of complexification
- in a world of explosive change." (Beer, 1974 :15)

The research is focused on developing a model that can assist the Cleveland
Constabulary in evaluating and understanding organisational complexity. The
research proposes a model based on Beer's Viable System Model (VSM). The
VSM assists in identifying complexity in the internal and external environment
and the impact that change has on the collection of systems that make up an
organisation. It is intended to link this model to a heuristic framework that

views change in terms of: overall efficiency; operational efficiency; resources;
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and bureaucracy.

Beer recognises that it is essential to have a common metric for evaluation. He
proposes that money is the established metric of society, however it ought to be
viewed essentially as the metric of constraint. In the case of the police this will
inevitably become the key-limiting factor determining the responses that can be
provided to regulate societies conduct. The researcher recognises the value of
using money as a metric, for it represents the primary rationale for many of the

reforms proposed, and where approprniate, change will be quantified in this way.

Porter (1991) identifies that to develop a strategy that truly reflects the
competitive position of an organisation and the factors that lead to competitive
advantage is extremely complex. He proposes a 'dynamic theory of strategy’
that separates the theory of strategy into the causes of superior performance at a
given period of time. This is termed the cross-sectional problem, and the
dynamic process by which competitive positions are created, termed the
longitudinal problem.

Porter advises that there are two further elements fundamental to determining
strategy. One 'the chain of causality' that can be regarded as identifying the
cause and effect of change. This involves investigating how the organisation
reached: its present position; why it is in that position; has it been forced there
by environmental pressures; or has it significantly influenced the environment.
The second element is termed, ‘the time horizon'. This involves determining a
period of time, over which to measure and understand competitive success or
failure. A point in time has to be identified from where to start the study, and
from there, explore the factors that have led to the organisations present
position, and the reasons why they have chosen the paths that have been
followed in reaching and sustaining this position.

The research utilises these concepts to determine how the Cleveland
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Constabulary has reached its present position and what the dominant
environmental factors are. This will involve reviewing the history of the police,
exploring its past, and identifying the key issues in the process of on-going

development.

1.4 STRUCTURE OF THE THESIS

Chapter One, has provided an introduction to and overview of the objectives of
the study.

Chapter Two, will outline the history of policing in England and Wales,
examining the organisational structure, bureaucracy, management style and

working practices.

Chapter Three, constitutes a literature review of public sector management and
a review literature in the field of strategic management, with specific reference

to cybernetics.

- Chapter Four, introduces the empirical work, giving details of the researcher,

the research constraints and the research programme.

Chapters Five and Six, set out the results and findings of the empirical work.
Chapter Seven, explores the use of the viable systems model and its
applicability to analysing organisational complexity within the Cleveland

Constabulary.

Chapter Eight, draws conclusions and makes recommendations for further work

that may be carried out.



1.5 SUMMARY

In this Chapter consideration has been given to the purpose of the research and
identifies that the researcher proposes to examine the environmental factors
affecting the police service. In particular the research seeks to develop a model
that assists the organisation to: analyse the effects of change; the impact that
change has on the many variables that form the organisation's activities; and the

strategic and financial implications.

1.5.1 Introduction to Chapter 2

The next chapter will explore the development of the English Law and trace
how the basic principles that have emerged from Common Law have been
instrumental in the design of modem policing. The origins of policing will be
traced and the major factors that have contributed towards the development of
the organisational structure, style of management and nature of service
provided will be identified. The military origins of police will be discussed
together with a review of literature that demonstrates the need for the police to
maintain a bureaucratic and hierarchical organisational structure. The issues of
professionalism, management style and working practices will be evaluated in
particular the unique and special responsibilities held by the police to maintain
the Queen's Peace.
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CHAPTER 2 HISTORICAL PERSPECTIVE

2.1 INTRODUCTION

This Chapter consists of three sections. The purpose of section A is to trace the
basic principles and the major influences that have shaped the modern British
police force. In section B the literature relating to the organisational structure of
the police and nature of policing will be examined, and in section C police
management practices will be identified and evaluated.

2.2 SECTION A. A BRIEF HISTORY OF POLICING

In order to gain an insight into the current functioning of the police service in
England and Wales, it is helpful to take a historic perspective and explore how

the key organisational and operational principles have emerged.

The development of the police service has been a continuous process, with the
basic principles emerging through the centuries to become part of the present
system of policing. The Statute of Winchester, 1285, laid down a system of

policing, much of which derived from the Saxon times, in which:

e The responsibility for law and order rested with the citizen, who was
required to have arms according to his means;

o In each town the citizens had to be prepared to act as watchmen at night to
ensure that the gates of the town were closed, to detect and question
strangers, and to hand over wrongdoers to the appointed constable in the
morning;

e The constable was appointed for a year and would be responsible for
detaining wrongdoers and bringing them before a court. The constable
would also be expected to report unlawful activities in his domain;

e Felons who escaped capture by the watchmen would be pursued by all the
able bodied men led by the sheriff;
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e Every citizen had not only the nght to arrest wrongdoers, but also a duty to
do so. (Garvin, 1993 :9)

In the period that followed many important changes occurred with the
development of itinerant judges and quarter sessions, and in the law itself with
the fusing of common law into statute law. In 1361, The Justice of the Peace
Act was enacted. The office of sheriff was superseded by that of a locally
appointed justice of the peace, appointed by and holding allegiance to the
Crown. This meant that they were to an extent, independent of the powerful
nobility. In each county, three or four constables were appointed to "restrain
offenders and rioters and to arrest, take and chastise them... according to the
Law and Customs of the realm." (HMSO, 1992 :2-3) Three basic principles

emerged from this period:

¢ The community itself is responsible for making law and maintaining order;

e These goals have been historically achieved through development of the
office of justice of the peace;

e That constables were locally appointed to aid the Justice of the Peace.

In 1663, the City of London began to employ paid watchmen to guard the
streets. The pittance they were paid only attracted old and infirm men to the job
who were nicknamed 'Charlies' after King Charles II. Some attempts were
made to improve the policing of London. In 1748, Henry Fielding, the novelist,
became the chief magistrate at Bow Street. Together with his half brother John,
they instituted patrols known as the 'Bow Street Runners.' In 1805, they were
Joined by the Bow Street Horse Patrol a troop of forty-four former cavalry
troopers. They helped to clear the roads into London of highwaymen and were
the first law officers to wear uniform and were armed with pistol, cutlass and
truncheon. This embryo police force in all but name could not control the crime
of the booming city of London and its activities were severely limited by lack
of finance. (Critchley, 1978 :9-22)
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By the beginning of the nineteenth century organised crime and serious rioting
in the rapidly developing towns and cities resulting from the industrial
revolution had become a national scandal. Large scale incidences of civil
disorder periodically occurred and were dealt with by calling in the army. In the
summer of 1819, what became known as the Peterloo Massacre' took place in
Manchester. Yeomen armed with sabres were sent to a public meeting
addressed by a well known radical orator, Henry Hunt, with a view to arresting
him. The yeomanry charged the 60,000 crowd, killing 11 and injuring 400.

In 1821, Sir Robert Peel became the Home Secretary and commenced a
programme aimed at reviewing and reforming the criminal law. In 1828 he set
up a committee to examine the policing of London. The Government accepted
their report and on the 15th April 1829, the Metropolitan Police Bill was
mtroduced to Parliament. Royal assent was given on 19th June 1829 and on this

basis the first professional police force in the world evolved.

The statute provided for two justices of the peace to act as commissioners for
the new force. Peel appointed a lawyer Sir Richard Mayne and Colonel Charles
Rowan, a retired soldier who was expected to enforce discipline. Rowan
emphasised that the police were not soldiers, however he chose to organise the
police force on established military lines. (Critchley, 1978 :51)

The official accommodation was at 4, Whitehall Place, which backed onto a
narrow lane known as Scotland Yard, from which the headquarters of the
Metropolitan police force later took its name. The Metropolitan district was
divided into seventeen police divisions each under the control of a
superintendent. The superintendent had four inspectors, sixteen sergeants and
one hundred and forty-four constables. (Lobban, 1976 :46) This type of
structure mirrored that of the army platoon, company, battalion and division,
with a similar form of rank structure. However, whereas an armies’ task in

times of war, against an identifiable enemy, can be regarded as straightforward,
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the police would find that they had to interact with a society that contained both
law abiding citizens and law breakers and that the dividing line was frequently
blurred. The objectives of the police force were set by Sir Robert Peel:

"The primary object of an efficient police force is the prevention of crime:
the next the detection and apprehension of offenders when crime is
committed. To these ends, all the efforts of the police must be directed.

The protection of life and property, the preservation of public tranquillity
and the absence of crime will alone prove whether the efforts of the police
have been successful, and whether the objects for which the police were
appointed have been attained.

Every member of the Force must remember that his duty is to protect and
help members of the public, no less than to apprehend guilty persons.
Consequently, whilst prompt to prevent crime and arrest criminals, he must
look upon himself as the servant and guardian of the general public and
treat all law abiding citizens, irrespective of their social position with
unfailing patience, courtesy and good humour." (Operational Police
Review, 1990 :51)

2.2.1 Policing outside I.ondon and the Introduction of Policing to Cleveland

Civil disorder and crime continued to be a major concern in the large cities and
towns outside London, necessitating increased Government legislation to
alleviate the situation. In 1831, the Special Constables Act came into force.
This allowed the swearing in of local citizens to the office of 'special constable'
to deal with disorder and crime. In 1835, the Municipal Corporation Act
established a form of democratic local control in 178 chartered boroughs. In
1839, the County Police Act empowered justices of the quarter sessions to
establish full time police forces in the counties. In 1856, the County Borough
Police Act compelled all authorities, both town and county, to set up their own
police forces. The Government would pay for a quarter of the expense provided
that their Inspectors certified that a Force was up to the desired standard of
efficiency. The following year there were 239 police forces in England and
Wales.



In 1855 the first police force to be established in the area now known as
Cleveland County was the Durham Constabulary. Durham Magistrates used
their powers under the County Police Act, 1839, to create a Force of 65 men
under the command of a Chief Constable. The rapidly growing town of
Middlesbrough was the next to form a police force. In 1855, 4 constables were
appointed under the supervision of a superintendent of police, William Hannen
(appointed by the justice of North Riding). This appointment carried an annual
salary of £50 paid quarterly. It coincided with the purchase of the Exchange
Hotel that was converted into a lock-up with eight cells and residence for the
superintendent. Shortly afterwards, the Force was increased to eleven
constables. To pay for this increase in establishment it was decided at a council
meeting that a "'Watch rate' of 4d in the pound be levied on all property within
the Borough. (Minutes of Council meeting - 9th November 1854) This was an
early indication that local police forces were to be dependent for finance on the
local authority.

Middlesbrough in the latter nineteenth century experienced a rapid period of
industrial expansion. This led to the formation of new communities in
Dormanstown, Grangetown and South Bank. Such an increase in population
demanded an expansion of the police establishment to maintain law and order.
In 1878 the establishment was for 52 police officers at a total cost of £4,422. In
1892 this had nisen to 76 police officers, at a total cost of £6,483. (Report of
Inspector of Constabulary, 1897 and Chief Constables report, 1893.)

By the same Act, Her Majesty’s Inspectors of Constabulary were appointed to
carry out four duties:

e To visit and inquire into the state and efficiency of the police appointed to
every county and borough;

e To inquire whether the provisions of the Acts under which such police are
appointed are duly observed and carried into effect;
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¢ To inquire into the state of police stations, charge rooms, cells or lock-ups,
or other premises occupied for the use of such police;

e To report generally upon such matters to the Home Secretary.

The newly formed police forces replicated their structures on the military
model adopted by the Metropolitan police. The mnfluence of Government and
Her Majesty’s Inspectors (HMI) ensured that uniform standards and practices
were followed nation-wide. In 1919 pay and conditions for all police forces
were standardised. This smoothed the way for the amalgamation of police

forces, which was encouraged, in the interests of economy and efficiency.

The Royal Commission on Police (1963) listed the police duties as:

e To maintain law and order and to protect persons and property;
o To prevent crime;

e To detect criminals and in the course of interrogating suspected persons,
they have a part to play in the early stages of the judicial process, acting
under judicial restraint;

e To decide whether or not to prosecute persons suspected of criminal
offences;

e To conduct and prosecute the less serious offences;
e To control road traffic and advice Local Authorities on traffic issues;

e To carry out certain duties on behalf of Government Departments. For
example, they conduct inquiries into applications made by persons who
wish to be granted British nationality;

e To befriend anyone who needs their help, and they may at any time be
called upon to cope with minor or major emergencies. (Cmnd. 1728, 1962)

The report of the Royal Commission resulted in the Police Act 1964, which

created the ‘tripartite structure’. This specified the relationships between and

the responsibilities of the Police Authority, the chief constable and the
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Secretary of State.

Police Authority

The police authority (committee) shall consist of:

e Two thirds shall be members of that county council;

¢ One third shall be magistrates of that county.

The functions of the police authority were to secure the maintenance of an
adequate and an efficient police force for that area, and to exercise for that

purpose the powers conferred on a police authority by the Act.

The police authority, subject to the approval of the Secretary of State, has
powers to appoint the chief constable and determine the number of persons of
each rank in the Force. They must also provide and maintain suitable buildings,

vehicles and other equipment.

The Chief Constable

The chief constable of the Force was made responsible for its direction and
control with the duty to report to the police authority. The chief constable
decides how the Force is run, but is ultimately responsible to the police
authority who appointed him. The Police Authority has the powers of dismissal
over the chief constable, yet they cannot issue instructions on the management

or operational functions of the Force.

The Secretary of State
The Secretary of State maintains the power to influence all police forces as to

their government, administration and conditions of service. These include:

¢ The ranks to be held by members of the police force;
o The qualifications for appointment and-promotion;
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¢ Period of service on probation;
¢ Discipline regulations;
e The hours of duty, leave, pay and allowances. (Burke, 1964 :Section 48/4)

At the time of the Act the central government agreed to pay 50% of the overall
costs (now 51%). This can only be paid on provision that Her Majesty’s
Inspectorate of Constabulary certifies that the Force is maintaining an efficient

police service.

The Act also provided the Home Secretary with powers to promote police
efficiency including the compulsory amalgamation of police forces. Alderson,
(1984 :95) identified that: "Roy Jenkins set about the amalgamation with gusto.
By the time that he had finished, the 126 police forces were reduced to 49."
Further amalgamations followed the Local Government Act of 1974 that

reduced separate forces from 49 to 43.

The proposals of the Police and Magistrates Courts Act 1994 have paved the
way for a much simpler process for the voluntary or compulsory
amalgamations and there is much speculation that there will be a

regionalisation of police forces or the creation of a national framework.

23 SECTION B. THE ORGANISATIONAL STRUCTURE OF THE
POLICE

In a study of the organisational structure of British policing Sanderson
illustrated that police forces are large, complex entities with organisational

characteristics, structures and processes rooted in their nineteenth century
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origins. In developing a theme of poor organisational communication, he

identifies the interaction of three core features of police organisation:

"First the police are seen to be essentially bureaucratic in character with the
design of police organisation following principles of rational formal
bureaucracy. Secondly, military tradition is seen to be a powerful influence
on the mode of management adopted by the police. Finally the process of
professionalisation of the organisation is observed to be a modem feature
of the police and is a major detriment of the development of policing."
(Sanderson, 1985 :8)

Sanderson argues that the interactions of these three powerful features not only
mutually sustain each other, but the combined effect is to totally dominate
organisational activity. This theme will be developed later in the Chapter where
the author will explore the effects that these features each have on the variety,
complexity, and resource demands generated in the internal and external

environment by adherence to them.

2.3.1 Military Tradition

When developing the framework of the Metropolitan Police Force, Sir Robert
Peel identified that:

"The police must be stable, efficient and organised along military grounds."
(Walters and McGrath, 1974 :24)

As mentioned earlier, one of the first two commissioners of the Metropolitan
Police, Colonel Charles Rowan, a veteran of Wellingtons’ Peninsular army,
organised the police on military lines. This structure closely follows the tenets
of classical organisation theory and was subsequently replicated and used as a
model by all other British police forces. Despite the tremendous changes in
society that has occurred since 1829, the organisational structure and style of
management has remained intact. The primary duties remain the prevention and

detection of crime and the maintenance of law and order.
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However, Palmer (1988 :69) argues that policing can be more correctly
associated with the general regulation or government and it can therefore be
viewed more as a socio-political function rather than a legal one. Clearly
modern policing came as a direct result of social disorder brought about by the
industrial revolution, urbanisation and the inability of a corrupt and inefficient

system of justice to cope with these problems:

"The first British police were public order police, tested in Ireland and then
established on the mainland in 1829 by Sir Robert Peel’s Police Act. Not
only did they harass thieves and criminals but they were used against
nascent working class movements, such as the National Union of Public
Working Classes, batoned into defeat in the battle of Cold Bath Fields in
May 1883. Thereafter the police were used, physically to restrain the
growing power of organised labour.”" (Bowden, 1978 :21)

The police were therefore provided with the powers to use physical force. They
have increasingly become regarded as: "The specialist repository of the state’s
monopoly of legitimate force.' (Reiner 1992) The police are frequently called
upon to exercise this use of force when taking decisive action to deal with

disorder or crime;

"The policeman, and the policeman alone is equipped, entitled, and
required to deal with every exigency in which force may have to be used.”
(Bitter, 1985 :114)

To respond to major incidents the police have retained the military structure
and built up a capacity to swiftly deploy significant numbers of police officers,
fully equipped, to contain or deal with any type of civil emergency. For the
police to achieve the militaristic capabilities to quell public order and to fight
crime, they must retain the main features associated with the military model.
Morgan, (1986 :20-22) exemplifies a military model designed by Frederick the

QGreat of Prussia:

e The introduction of ranks and uniforms;
e The extension and standardisation of regulations;
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e Increased specialisation of tasks;

e The use of standardised equipment;

e The creation of a command language;

e Systematic training that included army drill;

e The distinction between advisory and command functions. (Morgan 1986
:20-22)

These and other properties exist in the modern police force. Further examples
include: national standards for equipment and training; creation of highly
specialised units; the saluting of senior officers; and the gold, silver and bronze

command language and structure.

Morgan hypothesised that the development of this type of 'mechanised' military
model was influential in the later design of efficient and mechanistic
management systems. Morgan observed the important contribution that Max

Weber made to the movement and whose work is worthy of examining in some
depth.

2.3.2 Bureaucracy

The structures of the British police forces are rational, hierarchical
arrangements that reflect the influence of Weber, an academic sociologist and
leading contributor to the classical organisational theorist approach. Weber
expressed the view that the bureaucratic organisation was a logical, rational

organisation and technically superior to all forms.

A bureaucratic organisation has to be rational and to be rational the structure
must contain certain characteristics. The most salient ones applicable to the

police service have been identified:

e The various positions in the organisation are arranged hierarchically, with
each official responsible to a superior and responsible for subordinates;
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e Each official carries out his duties without regard to any personal or family
commitment, impartially and without emotion. His authority is confined to
the discharge of his official duties and he is. motivated both by a sense of
duty and by a promise of a career;

e Candidates are selected for promotion on the basis of technical
qualifications. They are appointed not elected,;

e They are remunerated by fixed salaries graded according to the rank in the
hierarchy;

e There is a system of promotion according to seniority or achievement or
both; and promotion is dependent on the judgement of a superior;

e An elaborate system of rules governs the manner in which each official
carries out his duties and decisions are recorded and preserved so as to
constitute precedents to guide future decisions;

e There is a system of strict systematic discipline and control in the conduct
of office. (Weber, 1921 :76)

Beetham (1985 :64-65) identifies that Weber regarded bureaucracy, purely as a

supremely effective technical instrument. However, he recognised that there

was an inherent tendency to exceed its instrumental function and to become a

separate force capable of influencing the goals and character of its original

purpose and subjugating these with those to satisfy their own self interests.

Weber regarded the advance towards bureaucratic officialdom as a yardstick for
modernisation. It would replace the officialdom present at that time who were
put in places through patriarchal and patrimonial systems. Senior officers were
appointed to positions of authority by virtue of their position, status or social
standing rather than ability. Under this traditional system, Weber identified that
scope to change the law or other procedures was limited by a belief in the
sanctity of the past. This system was viewed as charismatic and involved

allegiance to the leader.

The alternative system of bureaucracy introduced 'legal authority' based on two
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new qualities:

"Both qualities are central to bureaucratic administration. Allegiance to
impersonal rules and procedural correctness is the hallmark of the official:
he is disciplined to treat like cases alike, irrespective of the personal status
of the individual, and to apply rules consistently, even though he may
disagree with their content. At the same time bureaucracy forms part of a
total structure of authority, which has the capacity to change law at will
according to a change in circumstances or in the personnel occupying
positions of power; the administration as a whole is conditioned to obey
political masters with widely different policies and ideals, provided that
they proceed in a manner that is formally correct." (Weber, 1972 :128)

A further element of bureaucracy was the replacement of procedures based on
tradition or habit with systems that involved the explicit definition of goals and
precise methods based on measurement and calculations to find the most
effective way of achieving them. Weber identified this process as 'rationality’
because it involved control on the basis of particular specialised knowledge,
and operated in accordance with intellectually analysable rules. Beetham

describes this process as:

"A pattern of activity was 'rationalised’, to that extent that it was governed
by explicitly formulated rules, that its scope was precisely delimited and
involved the application of specialised concepts and knowledge, and that it
was systematised into a coherent whole. ... These rational characteristics of
bureaucracy guaranteed it a superiority in technical performance over all
other forms of administration, as great as the machine over the non-
mechanical forms of production.”" (Beetham, 1985 :68-69)

The concept of bureaucracy relied on the employment of skilled or expert
personnel with specialist knowledge. This raised the need for academic
achievement as this became a prerequisite for entry into and promotion through
the structure. Weber viewed the attainment of educational qualifications as
giving a person 'social status' and the opportunity to obtain a salaried post with
a salary commensurate to that of an educated man. This position in a
bureaucracy provided security, a position from which they could not be

dismissed and the certainty of progressive advancement until retirement. In
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return there was a requirement to display high levels of integrity and to follow
unquestionably the internal 'order' of the system.

Some elements of the "Weberian bureaucracy' have persisted and been
incorporated in classical organisational theories associated with Henri Fayol,
Luther Gulick and L.F. Urwick. Morgan (1986 :25-26) summarises the main
principles of the classical management theory and suggests that: "These
principles, many of which were first used by Frederick the Great and other
military experts to develop armies into military machines, provided the
foundation of management theory in the first half of this century, and their use
is still widespread today." Morgan identified these as:

e Unity of command: an employee should receive orders from only one
superior;

e Scalar chain: the line of authority from superiors to subordinate, which runs
from top to bottom of the organisation; this chain, which results from the
unity of command principle, should be used as a channel for communication
and decision making;

e Span of control: the number of people reporting to one superior must not be
so large that it creates problems of communication and co-ordination;

o Staff and line: staff personnel can provide valuable advisory services, but
must be careful not to violate line authority;

o [Initiative: to be encouraged at all levels of the organisation;

o Division of work: management should aim to achieve a degree of
specialisation designed to achieve the goal of the organisation in an efficient
manner;

e Authority and responsibility: attention should be paid to the right to give
orders and to exact obedience; an appropriate balance between authority and
responsibility should be achieved. It is meaningless to make someone
responsible for work if they are not given appropriate authority to execute
that responsibility;

e Centralisation (of authoerity): always present in some degree, this must vary
to optimise the use of faculties of personnel;
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e Discipline: obedience, application, energy, behaviour and outward marks of
respect in accordance with agreed rules and customs;

e Subordination of individual interest to general interest: through firmness,
example, fair agreements and constant supervision;

e Equity: based on kindness and justice, to encourage personnel in their
duties, and fair remuneration which encourages morale yet does not lead to
OVer payment;

e Stability of tenure of personnel: to facilitate the development of abilities;

e Esprit de corps: to facilitate harmony as a basis of strength. (Ibid :26)

Figure 2.1 illustrates a traditional police organisational structure, hierarchical in
nature, with nine layers of management spanning the ranks of constable to chief
constable. Since the implementation of the Police and Magistrates Court Act
1994, one tier of management has been removed from the structure, that of the

deputy chief constable.

This type of organisational structure can be considered to reflect both the
traditional and classical organisation theories. The traditionalists believe that

man is an essentially idle, passive worker who needs to be introduced to work,
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and who will not spontaneously further the ends of anyone but himself, least of
all the organisation for which he is working. Many of these premises are based
on the work of Frederick Winslow Taylor (1911), who was deeply concerned
about the relationship between management and the workforce in the industnal
institutions of America. Although his work has been reviewed by the major
author’s in the field of organisation and management studies over the past
eighty years and may be considered, by some as 'dated’. The principles he
demonstrated are particularly relevant to this research and will be examined in

some detail.

2.3.3 Scientific management

Taylor identified that one of the basic principles of scientific management was
that the relaﬁonShjp between the employer and the employee need not and
should not be antagonistic. That the good fortunes of both are tied together, the
employer seeks low labour costs and the employee high wages. This position
can only be attained when both interests are satisfied, with the production
process being carried out with the smallest combined expenditure of human
effort, resources and other material overheads. Taylor recognised that the most
important object of both the workman and the management was the training and
development of each individual in the organisation. So that the worker could
achieve at his fastest pace and with the maximum efficiency, to ensure the
highest class of work for which his natural abilities fit him.

Taylor saw the need to change the role and nature of management, giving them
greater responsibility for ensuring that every element of work, worker and
equipment operated with machine-like precision. He specified the duties that

management would have to undertake:

"First. They develop a science for each element of a man’s work, which
replaces the old rule-of-thumb method;

Second. They scientifically select then train, teach, and develop the
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workman, whereas in the past he chose his own work and trained himself as
best he could;

Third. They heartily co-operate with the men so as to ensure all of the work
being done is done in accordance with the principles of science which has
been developed;

Fourth. There is an almost equal division of the work and the responsibility
between the management and the workman. The management take over all
work for which they are better fitted than the workmen, while in the past
almost all the work and the greater part of the responsibility were thrown
upon the men." (Ibid :36-7)

This process was designed to reduce each element of work to rules, laws, and
formulae, all in some way, capable of being measured. These would replace the
judgement or initiative of the worker, thereby taking the responsibility away
from him to think about the task that he was performing. The workman was
therefore reduced to the role of an automaton concentrating on the one task,

whereas management became responsible for planning the worker’s day.

Taylor conducted an experiment at Bethlehem steel that involved the loading of
80,000 tons of pig iron onto railway wagons. A gang of 75 men loaded this at
the rate of 12.5 tons each per day. He determined, after a period of observation,
that the proper rate should be 47 tons per day. From the 75 men he selected a
Dutchman called Schmidt and made him the offer of becoming a 'high priced
man'. If Schmidt achieved the rate of 47 tons per day he would receive $1.85 a

day instead of the normal rate of $1.15, an increase of sixty per cent.

To earn this Schmidt had to strictly follow the instructions of a supervisor:

"When he tells you to pick up a pig and walk, you pick it up and walk, and
when he tells you to sit down and rest, you sit down. You do that right
straight through the day, and what’s more, no back talk."(Ibid :48)

This experiment demonstrated three principles of scientific management: the
careful selection and training of the worker; that labour based tasks could be

reduced to a formula; that when a worker achieves a high quantified output, he
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receives more pay. (Ibid :64)

Taylor recognised the value of splitting each task into individual elements to be
performed by the individual, so that each workers performance could be
measured separately. Rather than as a 'gang' and the individual be paid
according to his own achievements. This would stop what he identified as being
the culture of group working, that is, to work at a lesser rate, or 'soldier’. Taylor
introduced a system at Bethlehem Steel whereby the management were
required to prepare a plan each day for 600 shovelers and labourers. They were
given instructions as to what task they had to do what equipment would be
needed, they also received a daily report as to how well they had performed the
previous day. Failure to achieve a high rate of work could mean being moved to

other less well paid tasks:

"Dealing with every workman as a separate individual in this way involved
the building of a labour office for the superintendent and clerks who were
in charge of this section of the work. In this office every labourer’s work
was planned out well in advance. The workmen were all moved from place
to place by clerks with elaborate diagrams or maps of the yard before
them, very much as chessmen are moved on a chess board." (Ibid :69)

As the degree of complexity increased, there was increased reliance on
specialist supervisors. For example, in the planning room: a specialist to
prepare written instructions for each piece of work; a specialist in the proper
speed of machines and cutting tools; a specialist analysing the best and quickest
motions to be made in setting the work up in the machine and removing it; a
time study man makes out a time table giving the proper speed for carrying out
all the work. On the actual shop floor a further seven specialists regulated each
task, three to teach and train: the inspector ensures that the worker understands
the drawings; the gang boss, to set up the job in the machine; the speed boss, to
ensure that the best speed and tools for each job are used. There were four other
foremen: the repair boss; the time clerk; the route clerk; and in case a workman

got into trouble with any of the foremen, a 'disciplinarian' was responsible for
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interviewing and dealing with him.

Taylor although convinced that his system of scientific management was
superior and could result in significant increase in production. He did however

issue a warning:

"Precisely the same mechanism will in one case produce disastrous results
and in another the most beneficent. The same mechanism which will
produce the finest results when made to serve the underlying principles of
scientific management, will lead to failure or disaster if accompanied by the
wrong spirit in those using it... When, however, the elements of this
mechanism, such as time study, functional foremen, etc., are used without
being accompanied by the true philosophy of management, the results are
in many cases disastrous. And, unfortunately, even when men who are
thoroughly in sympathy with the principles of scientific management
undertake to change too rapidly from the old to the new, without heeding
the warnings of those who have had years of experience in making this
change, they frequently meet with serious troubles, and sometimes with
strikes, followed by failure." (Ibid :128-30)

Taylor highlighted the need for gradual and systematic change, with a complete
revolution in the mental attitude of management and through this gaining the
support of the workforce. Taylor expressed the view that it was essential to
convince the individual of the benefits of change and only when this had been
achieved, should change progress. Once a certain proportion had been won over
and could see the benefits of the new system, then more rapid change could
take place. Taylor placed great emphasis on the need to train the functional
foremen in the new methods. To instil in them the belief that new techniques
would bring greater prosperity, for not only the employer but also the
employee. Taylor's worst fears were that the process would merely be viewed
as a method of getting the workers to produce more for the same or less money,

a cost cutting exercise.

Taylor summarised the system of scientific management as:

e Science, not rule of thumb;
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e Harmony not discord;
e Co-operation not individualism;
¢ Maximum output in place of restricted output;

e The development of each man to his greatest efficiency and prosperity.
(Tbid :140)

Morgan (1986) recognised that although Taylor was one of the most maligned
and criticised organisational theorists, he was also one of the most influential.
Morgan, expresses clear views that Taylor’s work principles had clear parallels
to those of Frederick the Great:

"The effect of Taylor’s scientific management on the workplace has been
enormous, increasing productivity manyfold while accelerating the
replacement of skilled craftspeople by unskilled workers. And it is for this
reason that it has been so influential yet so maligned. For the increases in
productivity have often been achieved at great human cost, reducing many
humans to automatons, just as the army reforms of Frederick the Great did
to his soldiers 150 years earlier." (Ibid :31)

The concept of reducing work to simple functions has meant that workers can
be trained quickly and cheaply to perform the one function. Measurement of
quantifiable output is simplified, necessitating low levels of management with
each element of the workforce becoming easy to replace. This mechanistic
approach can be highly successful in specific environments. Morgan identifies

the following characteristics:

e When there is a straightforward task to perform;
e When the environment is stable enough;

o When one wishes to produce exactly the same product time and time
again;

o When precision is at a premium. (Ibid :34)

Typical examples of successful systems are vehicle assembly production lines
o - PR - ,,53 - - - . i P -



or products or services that are suitable for franchising, such as the McDonalds
food chain. The design of premises, interiors, uniforms, staff training, menus,
recipes and accounting conventions are determined centrally by a highly skilled
and professional group of employees. The headquarters planning phase reduces
all activities to one of simplicity. For example the cash tills have pictures of
product and not prices so that they are simple to operate. The staff are trained to
interact with customers according to a detailed code of conduct, when to smile,
what greeting to use. Each of these elements can then be subject to a simple
checklist for monitoring compliance. Once the overall formula has been tried,
tested and evaluated, it can easily be replicated anywhere in the world.
Performance can be monitored against a standard costing criteria. The company
will benefit from low labour costs employing a predominantly unskilled

workforce. These can be part-time workers and easily replaceable.

2.4 SECTION C. PROFESSIONALISM AND MANAGEMENT STYLE

The organisational characteristics of the rational machine based bureauéracy,
that incorporate a traditional military style of management, are found in the
police service in general and Cleveland Constabulary in particular. This not
only necessitates but also demands a certain type of manager. One that follows
and rigorously applies rules, procedures, one that is capable of acting in a
prescribed manner and instilling in subordinates the need to act in a disciplined
manner. Butler described the police management style and culture of the 1980's

as.

"The disciplined and hierarchical nature of police organisations encouraged
an authoritarian and centralised culture. Decisions were taken within a rigid
framework of rules which had their history in the belief that when a
mistake occurred, it was essential to create a new rule at least to cover the
rule-makers’ backs. Innovation and imagination were not actively
discouraged, but did not flourish in such a culture. Therefore police
organisations were often inert systems which pursued tradition and
yesterday’s solutions." (Butler, 1992 :24)
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The service itself does not act in isolation but exists in a wider environment that

_requuires it to display certain characteristics:

e Individuals are made highly accountable and required to follow formal
rules, procedures and orders, responsible through an internal hierarchy to
their superiors who they themselves are made accountable to others;

e Superior rank within the police service is often sufficient to prevent open
expression, criticism or challenges from the lower ranks;

e There are a wide and diverse range of external bodies to whom the police
are accountable. For example, the Home Office, the HMI; the judiciary.
These bodies create rules and procedures that police managers have little
choice but to conform to even at chief constable level;

e Decisions at times have to be made that are coercive and often unpopular;

e Decisions made and courses of action taken must comply strictly with the
law and legal procedures.
Yet the range of tasks that police officers are expected to deal with in this
highly professional manner are diverse and seem to grow ever longer. Phillips
(1990 :125) states: "Professionalism entails a combination of ethical standards
and knowledge and skills." He believes the police possess these properties and
should therefore be classed as a profession. Phillips believes that the business
of policing is now so complex, and that the expectations of the Courts and
public are so high that for the survival of policing in its present form, the police

require:

"Genuine professionalism based upon an ethical code, a comprehensive
formulation of knowledge, practical and principle and a system of
qualification is now imperative. Failure to grasp these essentials will lead to
the hiving-off of more responsibility (we have plenty of precedents - the
Crown Prosecution Service, the Police Complaints Authority and so on)
and, in step with diminished respect and standing, the progressive evolution
of a low tech, low pay, parish pump patrol service." (Phillips, 1991 :199)

There is a belief held by police officers that if they are to be regarded as a
professional body, they have to be technically proficient and utilise the latest
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technology in the interests of efficiency:

"The most advanced modern technology must be engaged to centralise, sift
and transmit information to overtake the modem criminal. There must be
specialist units to match the specialisation of crime: the drug squad, the
vice squad, the fraud squad, the experts on thefts of art and antiques, not to
mention the Special Branch. There must be advanced forensic facilities.
There must be centralisation of control, inter-regional and international co-
operation. The police must be seen as professional soldiers in a war against
crime, to be organised and equipped as such." (Radzinowicz and King,
1984 :164)

The pressure to introduce bigger and better computerised information systems
into the police service continues with three influential bodies supporting and
mutually reinforcing each other: the Home Office; the HMI; and the Audit
Commission. The former Home Secretary Douglas Hurd (1989), in a speech to
the Association of Chief Police Officers (ACPO), indicated that he had high
expectations of new technology:

"In my view the biggest opportunity to improve police effectiveness by
means of technology lies in the field of information technology... these
systems will be large and expensive undertakings and will need a good deal
of careful planning by the Home Office and the police service working
together." (Hurd, 1989)

The rationale for the introduction of these systems lies in the belief that the
private sector has used new technology to improve productivity. Therefore
these systems are bound to have a similar effect in the police service. In
addition computerised systems are required to service new management
techniques such as devolved financial management, performance measurement
and decentralised organisational structures. This has a direct impact on
managerial style. The author suggests that the importance given to information
technology systems in the police service has caused a managerial shift of
empbhasis to a point where I.T. is being serviced at the expense of operational
police officers. This effect will be explored in greater detail later in the

research.
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However, Bradley, Walker and Wilkie (1989) formed the view that police
managers would have to face up to the fact that technical change generally
brings in fewer returns than had been initially hoped for, and that there were
usually unexpected and unwelcome organisational consequences. They
indicated that: ‘

"Most police officers operating in the field, have a far from glamorous
view of the technical changes affecting their work and that police managers
in the 1980’s would have to be more circumspect and cautious about the

introduction of new technology than their predecessors were in the
1970’s." (Ibid :17)

Hough (1985) carried out a number of studies on computer systems used by the
police. He pointed out that: "The assumptions underlying attempts to introduce
computer technology to policing assumes an ‘administration model' of policing
and ignores the lack of clear task differentiation which impacts on the concepts
of productivity and efficiency." (Ibid :25-26) He highlighted that if the
members of an organisation simultaneously pursue multiple objectives, which
were sometimes conflicting, severe problems of quantification may arise.

Hough commented on command and control systems in particular:

"The analysis of individual elements of (command and control) systems is
typified by the recently published Home Office study on Duty States, an
application development which has not produced encouraging resuits. It
appears that attempts to maximise the use of CAD (Computer Aided
Dispatch) information by modelling techniques has proved inconclusive
because of the complexities in defining the nature of policing." (Ibid :28)

Clearly the history of the police relationship with computer technology, is one
of the technologies failing to match managerial expectations. However, if there
are obvious signs that the introduction of new technology is not regarded as
being successful, the question must be asked: "Why are police forces spending
money, time and effort introducing them?" The reality is I.T. systems are seen

as ways of managing large amounts of information more quickly. The police
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organisation is demand led but performance indicator managed. To produce
those indicators required at a local and national level L. T. systems must be
sophisticated and the new managers competent at managing the data flow.
Sanderson argues that the interactive effect between professionalisation of the
organisation, rational bureaucracy and the traditional style of management

forms a self reinforcing process:

"The efforts of the police to professionalise are shaped by organisational
structure and process and by managerial philosophy towards
professionalisation of organisational performance. This is to be achieved
through technical specialisation developments and the command and
control of its lowest incumbents. The professionalisation of most
organisational members is incongruent to a rational bureaucracy managed
through a militaristic ideology. The process of professionalisation of the
organisation is facilitated through greater bureaucratic rationalisation and
'command' management." (Sanderson, 1985 :25-26)

The senior police officers within Cleveland Constabulary form part of a wider
bureaucratic structure that is dominated by the influence of Her Majesty's
Inspectorate and the Home Office. The appointment of chief officers has
always been subject to formal approval of the Home Secretary. Chief officers
attend the Police Staff College senior command course, which is now a
mandatory element of the system. The course teaches management techniques
and develops each officer so that they conform to a standard approved model.
Home Office rules state that a chief officer cannot be promoted through two
ranks at ACPO level in their own Force. This provides for standardisation of
procedures and thought processes restricting promotion for those who hold
alternative views to the centre or dare to criticise. Reiner expressed the view
that the selection of chief officers incorporated certain elements that filtered out

undesirable characteristics:

"They will have been exposed to the same nationally designed curriculum
for senior officers. If this 1s not enough, none will have been appointed
unless they have first been approved by the Home Office as suitable to be
short listed for interview. The chances of a rogue appointment being made
are clearly minuscule.” (Reiner, 1991 :73)
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Conflict may well be intense when an individual's professionalism attempts to
emerge within an organisation that has a highly bureaucratic structure. Etzioni,
believes that decision making which is conformist and adheres to the

organisations views is desirable:

"The ultimate justification for an administrative act is that it is in line with
the organisation’s rules and regulations, and that it has been approved
directly or by implications by a superior ranking official." (Etzioni, 1964
17)

Such a system ensures that the individual 'free thinker' or non-conformist will
either be converted to the dominant logic of the organisation or be eliminated

from the pool of promotion contenders to higher office.
2.5 SUMMARY

Modemn policing in England and Wales is based on military lines with a
hierarchical and bureaucratic structure with narrow spans of control and output
regulated through a system of written standing orders, practices and procedures.
The amalgamation of small police forces into larger forces has served to
remove much of the initial variations. The work of the HMI, the training and
selection of senior officers has helped to shape the individual police forces into

centrally Home Office approved types.

Throughout the 1970’s and 1980’s, the police were increasingly called on to
exhibit socio-political control over striking workers and the populace of some
of the inner cities during large scale outbreaks of public disorder. The police
adopted, improved and refined a para-military capability during this period
creating a centralised system for the control and deployment of 'mutual aid'.
Despite the para-military nature of these units they have remained essentially

unarmed, committed to using minimum force and refraining from the use of
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firearms or plastic bullets. The need to retain this capability is apparent with
sporadic outbursts of disorder continuing through the 1990's. There is a need to
fight the war against crime, against criminals who are becoming increasingly
sophisticated and displaying a willingness to use high levels of violence with

the increased use of firearms.

It has been identified the police operate within a bureaucracy and that the
mulitary style of management is best fitted to a bureaucracy that possesses and
utilises a para-military capability. The concepts of the individual components
that are associated with the "Weberian classical bureaucracy' have been
examined. Although the concept of bureaucracy is generally regarded in a
pejorative manner, there is evidence to suggest that for an organisation like the
police force, there is a need to incorporate the values derived from this type of
structure:

e There is a need for consistency of action when dealing with members of
the public, particularly when police officers are acting in an
enforcement capacity. The law must be enforced equally without regard
to position or social status;

e There is a constant requirement to train and educate police officers to a
high level to maintain and up date their knowledge of law and
procedures;

o There is a need for highly prescribed and complex recording systems to
ensure the integnity of the systems and the accountability of all
personnel;

e The police require a command structure that is based on the hierarchy of
rank as they are often required to act as disciplined units, exercising
COErcive powers.

However, certain elements of bureaucracy can be regarded as being detrimental
to the police. The notion that policy decisions made by the highest level in the
organisation, once determined and codified into the organisations rules and

procedures, must be followed slavishly as directives, not open to debate or
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dispute, can stifle the creativity and professionalism of the individual.
Managers are conditioned to follow procedures and this process becomes more

important than meeting the needs of the public.

The review of scientific management identified a particular style of
management. The main feature of which relies primarily on the process of
reducing the activities of the worker into quantifiable units. The most efficient
method of work and performance measures for individual workers can then be
formulated. This process formed the basis of 'time and motion studies.’ The
principles of scientific management were adapted widely throughout the
industrialised world as the concept of mass production spread. However, these
techniques epitomised by the white coated engineer, armed with a stop watch
and clipboard, dissecting and quantifying each component of work in the
factory, became vilified and resented by the workforce. The concept of
'Taylorism' became synonymous with a hierarchical, mechanistic and
authoritative style of management. The techniques became regarded as cost
cutting exercises designed to gain the maximum output from the workforce for
the minimum reward, and their rigid application became associated with wide

scale industrial disputes.

Taylor identified and warned others that his techniques could not universally be
utilised in every organisation and that their success was dependent on the
organisation adopting his total ‘philosophy of management.' This philosophy
recognised the need not only for the orgamisation to prosper, but also that the
employees needed to benefit through higher wages and to have the opportunity

for personal advancement in the workplace.

Despite these criticisms there can be no doubt that many of his principles have
been successfully incorporated into contemporary management practices. For
example, McDonalds fast food restaurants have designed highly regulated

systems that ensure each worker displays the correct corporate behaviour and
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practices when dealing with customers.

Morgan identified that for the techniques of scientific management to be
successful they had to meet certain criteria: the tasks have to be simple; easily
replicated; and carried out in a stable environment. Yet, it would appear that
these techniques are now being advocated by central government in their
reforms of the public sector as being suitable for universal incorporation into all
manner and type of public sector organisation, irrespective of the nature or
diversity of service that they provide. However from the examples that Taylor
gives, it becomes apparent that even for the regulation of a simple task such as
shovelling, there is a requirement to develop a complex structure for the
control, deployment and measurement of the workers’ activities. If such
systems are to be extended into complex organisations whose activities are
made up of literally thousands of discrete activities, then the degree of
complexity generated could well increase the need for the development of
bureaucratic processes and control mechanisms. These 1ssues will be explored

later in the research.

The police service is presently under intense pressure to change, to become
more businesslike and to adopt the working, accounting and technological
techniques associated with the private sector. This concemns not only the
working practices but the organisational structures with the development of
strategic business units and a matrix type structure with decentralised
management. There are indications that there is a desire to reduce the number
of police forces. One argument for change advanced in the White Paper, Police
Reform (Cmnd, 1993 :42) is that: "The technical advances of the last 30 years
have made it much more important to ensure compatibility and interoperability
of equipment between police forces and that the larger the number of police

forces that there 1s the more difficult this becomes to achieve."

It appears unlikely that members of ACPO will question the concept of the



increased use of new technology for fear that they may no longer be viewed as

'modern’ or 'progressive.'

2.5.1 Introduction to Chapter 3

The next chapter will explore the development of management techniques and
their suitability for introduction into the public sector. The investigation will
outline the trend for the Government to identify the successful features of the
private sector and to endeavour to replicate these within public sector

organisations in the hope of improving efficiency.

This concept will be reviewed from the perspective of the politician, civil
servant, practitioner and leading academics with particular emphasis on
evaluating the prospect of successful implementation. The host of changes
which were primarily introduced whilst the Thatcher government was in power
have been termed by academics as 'Thatcherism' or 'New Taylorism'. These
concepts will be examined and compared with those introduced by F.W.
Taylor.

The work of Howard Davies will be examined, in particular his belief that a
single model can be introduced universally into all public sector bodies, so that
they emulate the characteristics and values of private sector organisations. The
effect that the introduction of this framework has had on the police will be

examined together with the impact of legislative changes.

Organisational theory will be examined to explore the on-going debate amongst
academic writers and organisational designers to determine if there is a
preferred or universal model for the design of organisations. The work of Beer
will be evaluated to see if the viable system model can be utilised in the design
of the police structure. The work of Flood, Romm and Jackson will be

examined to assess the practicable use of the viable system in diagnosing
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systems problems within organisations.



CHAPTER 3 THE ORIGINS OF '"MANAGERIALISM' AND 'SOCIAL
MARKETS' IN THE PUBLIC SECTOR AND THEIR POTENTIAL
IMPACT ON THE POLICE SERVICE

3.1 INTRODUCTION

This Chapter consists of three sections. The purpose of section A is to examine
the literature primarily associated with public sector organisations and to trace
the origins of the rationale for the series of ‘changes' that have been instigated
into a wide range of public sector organisations since 1979. The changes are
primarily associated with the former Prime Minister Mrs Thatcher and
generically termed "Thatcherism' or 'Managerialism'. The relationship between
the private sector origins of managerialism will be examined together with their
suitability for transference into a public sector bureaucracy. The research
examines the characteristics of public sector management and the effects that
the introduction of techniques and controls based primarily on the concept of
measurement can have on organisational systems. The research will explore the
emergence of the 'Social Market Research Foundation' and in particular the
work of Howard Davies. Section B reviews the literature associated with the
methodology for the transference of these concepts or processes into the police
service, and considering the likely impact that their implementation will have
on the future of policing. The section includes a review of the major legislation
that the police will be required to implement in future years. It explores the
mmpact that these changes will have on the type of service provided to the public
and reviews the effect that change will have on organisational complexity.
Section C relates organisational complexity to organisational theory and

explores Beer's cybernetic models and their application to the police service.
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3.2 SECTION A. ORIGINS OF MANAGERIALISM

The principles upon which many of the later management initiatives in the
public sector are based stem primarily from the enquiry into the Civil Service,
1966-68, chaired by Lord Fulton, vice-chancellor of the University of Sussex,
which is referred to as: 'The Fulton Report'. (HMSO, 1975, Cmnd 3638)

The report identified the need for radical managerial change within the civil
service recommending the setting up of cost centres against which finance
could be allocated and reducing the hierarchical structure that included 22

separate tiers of management.

3.2.1 The Pre-Thatcher Era

The 1960's and 1970's have been described by Skidelsky (1988) and Pollitt
(1993), as being period's of political failure and increasing financial crisis. The
Wilson - Callaghan governments of 1974-79 initially bought off the trade
unions by conceding their pay demands. This led to spiralling inflation and a
worsening economic position resulting in the sterling crisis of 1975 and in
1976, the negotiation of an LM.F. loan. In 1978, the country witnessed the
'winter of discontent' that exemplified the accumulated power of the trade
unions, particularly those within the public sector. These conditions formed the
background to the 1979, Conservative Party victory and election of Mrs
Thatcher as Prime Minister

3.2.2 The Thatcher Era

Mrs Thatcher was regarded as a dynamic and positive leader, whose stated
objectives included the reform of the 'public sector'. Skidelsky (1989) identified
Mrs Thatcher's vision as that of:
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"A world in which small businesses could compete freely for the favours of

the individual family consumer; in which the State keeps law and order,
including the elements of a moral order to protect family decency, and
provide succour for the genuine unfortunates who cannot help themselves.”
(Tbid :1-2)

The Conservatives' election manifesto was based on the theme of monetarist
policies, and the concept of 'rolling back the frontiers of the State'. It suggested
that the government should get off the backs of its citizens and taxpayers that
the focus should be on private sector wealth creation, rather than public sector
wealth consumption. Wilson, J. (1993) expresses the view that there was a clear
ideological and political commitment to reduce the scope of public sector
activity and increasing that of the private sector. Wilson. J. believed that the
cornerstone for the intellectual substructure of Conservative thinking was: "The
kernel of the orthodoxy was a belief in the efficacy of market forces as a

mechanism for achieving socially efficient allocation of resources.” (Ibid :25)

Wilson theorised that the need for significant change in the 1979 Conservative
government stemmed from the failure of the policies and strategies of
'corporatism’. He identified that in the United Kingdom this meant a tripartite
form of government whereby the TUC (Trades Union Congress) and CBI
(Confederation of British Industry) were involved in the national decision
making process. Wilson suggests that Thatcher regarded this as a derogation of

governmental authority which:

"Strengthened extra-parliamentary organisations, particularly trade unions. A
combination of weak government, powerful unions, and excessive public
sector activity subverted parliamentary democracy, undermined individual
freedom and resulted in economic sclerosis.” (Ibid :26)

The essence of the new right philosophy was the rejection of Keynesian

collectivism and governmental interventionism, with a desire to restore power

to the government yet reducing its economic role. To achieve this Wilson, J.

believed that entrepreneurialism and individual incentives to work had to be
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increased by, inier alia, reducing union power, promoting the private sector and
reducing state activity thereby facilitating reductions in public expenditure and
direct taxation. Greenwood, (1988) Pollitt (1986), and Wilson, J (1993),
identify that the private sector was regarded as being intrinsically superior to
the public sector with:

"The latter having to be energised and coerced into efficiency whereas the
former contained an internal dynamic in the form of competition which
guaranteed efficiency and innovation." (Wilson, J 1993 :27)

Theakston (1990) believed that much of the 1980's management shake-ups in
Whitehall could be attributed to the findings of the Fulton report and that their
resurrection and continuance should form a central element of the Thatcher
reforms. The catalyst for reform was an efficiency unit formed and headed by
Lord Rayner, comprising of both civil servants and external consultants. This
unit was located within the Prime Minister's office reporting directly to her,
hence it could be regarded as having 'political clout'. Metcalfe and Richards
(1990 :2) concluded that: "The powerful combination of careful planning and
ideological commitment provided the driving force behind this component of
Thatcherism."

The unit commenced a series of efficiency studies, titled 'scrutinies’. The initial
object of the scrutinies was to demonstrate that there were serious shortcomings
in the management of the civil service and that the examinations could lead to
the elimination of waste, inefficiency and duplication. They highlighted that
something positive could be done about poor performance. The secondary
objective was to collect, consolidate and integrate the evidence from scrutinies
to build a case for reform that would be credible within the civil service as well
as outside it. The scrutinies were hailed as a great success whereby substantial
financial savings could be achieved. When Sir Derek Rayner relinquished his
position at the end of 1982, over 133 scrutinies had been completed. In the first
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six years a total of 266 scrutinies were reported to have saved £600 million.
(Metcalfe and Richards, 1990 :10)

Rayner however, was deeply concerned with carrying out 'lasting reforms' in
changing the way that public and civil servants thought about resource
management and improving efficiency. In July 1981, he took the opportunity of
giving evidence to the House of Commons Select Committee. In 1981-82 the
Treasury and Civil Service Select Committee produced a report titled:
"Efficiency and Effectiveness in the Civil Service." (HC 236-1) The report
contained evidence from a wide range of influential government officials, with

great weight in particular being attributed to Rayner’s views.

The Committee highlighted the fact that the quest for efficiency and
effectiveness should not be confined to the civil service alone, but all other
public sector bodies utilising the same standards and principles. Another

recommendation was that:

"The departmentally related Select Committee should be able to ask the
Comptroller and Auditor General to carry out reviews of efficiency and
effectiveness. These would be deemed independent of the executive." (Ibid
Ch. 7, para 97).

The later acceptance of this recommendation resulted in the National Audit
Office being empowered to conduct audits and value for money studies within
any organisation in receipt of public funding.

The Financial Management Initiative (FMI) was launched in May 1982 as part
of the government's response to the Select Committee report. The report made
recommendations not only on financial matters but on a wide range of

management issues. The main areas have been summarised:
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o Increasing delegation and decentralisation, making managers responsible for
agreeing the detailed objectives and performance measures against which
they were held accountable. This involved clear definitions of managerial
responsibility and accountability and included devolving responsibility for
budgets within the overall policy framework set out by ministers. Units of
accountability should be set up, including budget centres and cost centres, to
identify financial responsibility for activity;

e The establishment of information systems capable of translating overall
objectives into more specific aims, targets and statements giving the costs of
activities, performance against objectives and specific targets;

e The development of costing systems that could make managers aware of
costs to enable them to exercise control;

e Devising suitable performance measures, including those for activities
without easily definable measures of final output;

¢ Increasing the range of available skills, including the recruitment of more
accountants and the greater use of management consultants; increasing the
interchange of staff with those working in private sector organisations, to
improve the cross fertilisation of ideas;

e Improving internal audit procedures and encouraging value for money
studies to reinforce many of the elements of good managerial practices.

The requirements of the FMI demonstrated the need for pervasive change in
management pi'actices and highlighted the need for fiscal accountability. Henkel
(1991) believed that its main value was to induce a culture of cost
consciousness and resource management within the civil service. Metcalfe and
Richards identify that the report incorporated many of themes and practices
advocated by Fulton and Rayner. They regarded this report as being a
significant benchmark in changing the organisational culture of the public
sector. Metcalfe and Richards, who are generally supportive of thése initiatives,
did, however, view the task of completing a programme for implementing all
the proposed changes as being immense: "A quantum leap from the
implementation problems associated with individual scrutinies and multi-

departmental reviews." (Ibid :184)
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3.2.3 New Managerialism

The term 'new managerialism' can be described as the importation of private
sector concepts and techniques into the public sector that have been associated
with reforms introduced under the initial Thatcher government. Hughes, (1992)
identifies that most articles in public administration literature have been critical
of this trend. The reforms are seen as being against the traditions of public
service, inimical to service delivery and somehow undemocratic, even lacking
a: "Solid intellectual or philosophical basis." (Painter, 1988:2) Although the
critics have not had it all their own way, there have been other articles
countering these views and supporting the widespread changes (Keating 1990,
Metcalfe and Richards, 1990).

There is however, recognition that public sector management cannot be derived,
simply by injecting private management techniques into the public sector.
Allison (1982) believes that the improvement of public sector management will
come not from the massive borrowing of specific private management skills and
understanding, but that it would come from a gradual articulation,
understanding and introduction of private management techniques. Hughes
recognised that it is important to recognise the differences that exist between
the two sectors, which he lists as:

e The public sector has more forms of accountability;
e Public sector decisions are frequently coercive;
e Public decisions must be firmly based in law and cannot be arbitrary;

e The public service manager must cope with an agenda largely set by the
political leadership;

e The public sector has inherent difficulties in measuring output or efficiency
in production;
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e Its size and diversity makes any control or co-ordination difficult. (Ibid:
294)

Although there are clearly wide gaps to be bridged, Hughes argues that poorly
founded criticism by academics of managerialism merely serves to increase the
gap between academic study and practice, rather than working towards the

development of new theory.

There are, however, a wide range of opposing academic views that question, the
ethics, principles and techniques that Thatcherism and managerialism are
founded on. Kingdom (1990) argues that managerialism has created a need for a
new type of manager, one who essentially displays mute obedience to central
authority. Kingdom believes that under the Thatcher regime discussion and
argument are regarded not as a legitimate part of democratic government, but

that of unconstitutional behaviour. This style of manager:

"Deprives democracy of an important level of discussion and moderation,
reducing or eliminating completely the opportunity to consider fully the
implications and possible unwelcome spin-offs from proposed policy. It
removes from the executive any responsibility for arguing through its
policies against logical objections." (Ibid: 21)

Kingdom identifies the new managerialism of Thatcher as being essentially
concerned with driving the organisation from the top in line with centralised
power structure that is represented by an increasingly authoritarian and
bureaucratic administration.

Pollitt (1990) determined that the terms Thatcherism and managerialism were
based on the same principles. He argues that when Mrs Thatcher came to power
in 1979, with a mandate to role back the frontiers of the state, the intellectual
foundation on which the theme 'superiority of the market' was founded, is too
narrow. That it was driven not on the basis of sound policy and scientific

principles but on that of charisma. He argues that the UK New Right threw up

R ‘_72,_



only fairly small units, such as the centre for Policy Studies or the Adam Smith
Foundation. While this kind of organisation may have been quite adequate for
embellishing the general theme of superiority of the markets, there was little
sign that they could muster the resources necessary to evaluate major
programmes in any detail. Consequently, managerialism was founded on a pot
pouri of beliefs and ideologies rather than on concrete theoretical remedies that
could be subjected to testing or analysis. The primary measure of success was
that of increased efficiency, which became expressed only in the narrow
headline terms of either cost reduction or the reducing the head count of public

servants employed.

Pollitt (1990) believes that the transfer of managerialism from the private sector
to welfare state services, represents the injection of an ideological 'foreign body'
into a sector previously characterised by quite different traditions of thought.
Pollitt identifies that the prevailing dominant logic is now one that incorporates
specific beliefs and values:

e The main route to social progress now lies through the achievement of
continuing increase in economically defined productivity;

e Such productivity increase will mainly come from the application of ever-
more-sophisticated technologies. These include information and
organisational technologies as well as the technological ‘hardware’ for
producing material goods. Organisationally, the large, multi-functional
corporation or state agency has rapidly emerged as a dominant form;

e The application of these technologies can only be achieved with a labour
force, Disciplined in accordance with the productivity ideal.' (Alvesson,
1987 :158)

e Management is a separate and distinct organisational function and one that
plays the crucial role in planning, implementing and measuring the
necessary improvements in productivity. Business success will depend
mncreasingly on the qualities of professional managers;

e To perform this crucial role managers must be granted reasonable ‘room to
manoeuvre' (that is the right to manage). (Pollitt, 1990 :2-3)
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Thatcher and her supporters had clearly identified the value of ‘good’
management. Michael Heseltine stated: "Efficient management is the key to the
national revival... And the management ethos must run night through our
national life, private and public companies, civil service, nationalised
industries, local government, the National Health Service." (Heseltine 1980)
However, until 1979 the basis of administration within the public sector had
primarily followed that of Gulick and Urwick’s classical papers on the science
of administration, that placed heavy emphasis on long term planning and the
setting of objectives:

Planning - Organising - staffing - directing - Co-ordinating - reporting - budgeting.

Whereas the new approach to management detailed in the FMI took a narrower

view in which managers at all levels would have:

e A clear view of their objectives; and means to assess, and wherever
possible measure, outputs or performance in relation to those objectives;

o Well-defined responsibility for making the best use of their resources,
including a critical scrutiny of output and value for money;

e The information (particularly about costs), the training and the access to
expert advice that they need to exercise their responsibilities effectively.
(Cmnd 9058, 1983)

The increased emphasis on measurement and finance invoked a tendency for
managers to focus more on economy and efficiency rather than effectiveness.
Indeed greater economy may damage greater effectiveness, for example when
front line staff are reduced in a hospital, it may increase waiting times.
Increased class sizes in schools can lead to less effective teaching and learning
as teachers have to deal with larger number of pupils who all have specific and
multiple learning needs. Increased economy may militate against increased
efficiency. Pollitt theorises that Thatcherite changes have what he terms a 'Neo-

Taylorian' aspect about them. Pollitt identifies some of the similarities:
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Firstly, the Taylorist concept concerned with the processes of measuring,
determining, and fixing effort levels for work. This system has been universally
adopted and proceeded with on the basis that previously unmeasured aspects of
the work process could and should be measured by management and then used
for controlling and rewarding effort. Throughout the public sector, performance
indicators, individual performance review and merit pay have been introduced.
Pollitt, states that these principles are in line with the time and motion spirit of
Taylorism: "A concentration on the immediate, concrete controllable things
which go on within ones’ own organisation and an avoidance of entanglement
with wider-value questions of the faimess, equity or social usefulness of the
product.” (Ibid :60)

Secondly, the process of reducing elements of 'professional tasks or work' into
simplified procedures so that they can be performed by less skilled wofkers. For
example nurse helpers, non-certificated teachers and the escort of those in
police custody to the prisons, heralds the prospect of de-skilling and the

undermining of professional territory.

Thirdly, the decentralisation of functions to accountable units, for example, the
creation of 'free' standing Trust Hospitals, and the Local Management of
Schools. This technique serves the purpose of breaking institutions down into
their component parts, in some cases placing wage negotiations onto a local
basis. Management will have to decide local agreements, within an externally
determined budget, rather than relying on national ones. This follows Taylor’s
concept of negotiating with the individual wherever possible rather than a
group. This has been typified by the decrease in the range of public-service jobs
that are tenured and permanent, while the proportion of short-term performance

related appointments have increased.



Pollitt (1990) argues that the chief features of both Taylorism and its 1980's
descendant were that they were, above all, concerned with control, and that this
control was to be achieved through an essentially administrative approach - the
fixing of effort levels that were to be expressed in quantitative terms. Rewards
were then to be geared to above-average performance that was often externally
determined. In parallel with this increasingly detailed control of measurable
activity went a de-control of employment relationship, that is to move away
from 'standard terms and conditions' ﬁﬁ‘ecting large groups of workers, to one
where negotiations would take place with the smallest group possible.
Managers were to have greater discretion to negotiate, or impose, local terms
that would more closely reflect local labour market conditions and their cost
centre budget. The budget would be set in accordance with central policy and
subjected to tight fiscal constraints. Hence, one worker's pay rise can mean
another's job, or alternatively a reduction in the level of services provided. This
has the effect of pushing the accountability levels for unpopular decisions away
from central government and down to the individual manager, who is forced to
balance pay against cuts in service. This whole set of changes was conducted
within a larger framework of ideas that upgraded the importance of
'management’ and distinguished this activity from 'politics'.

Collectively this style of management has brought to the public sector, not only
its stated objective of greater cost awareness, but the increased control of staff
rather than their development, focus on measurement rather than
encouragement, on money rather than leadership or morale. Pollitt (1993)
believes that this style of management abandons the whole ethos and findings

of the human resource school of management.
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3.2.4 The Development of Social Markets

The Social Market Foundation's declared aims are to: "Research and gain
acceptance for policies based on the concept of the Social Market." The first
paper titled: "The Social Market Economy" set the stage for a series of papers

concerned with spreading these concepts into the public sector.

"The use of the phrase 'social market economy' signifies a choice in favour
of the market economy. It means we turn to the market as a first resort and
the government as a last resort, not the other way round. It means that our
first instinct is to use the market, not to overnide it; and that we are not
afraid to apply the logic of this matters of thought, expression and
behaviour, which most governments, not least Mrs Thatcher's, have an
incurable urge to control." (Skidelskey, 1989 :4)

Skidelsky defines the role of government within this market as:

e To create and maintain an appropriate legal framework for market
exchange;

e To limit and supplement the market where necessary;

e To ensure that the market is politically acceptable. (Ibid :4)

Skidelsky charts the rise of the ethos of the market economy in Britain,
identifying four key milestones:

The first, the progressive failure of Keynesian macro-economics to secure the
internal and external balance of economy. The philosophy of maintaining high
levels of employment by increased taxation and borrowing led to high inflation.
The situation becoming increasingly problematical with strong public sector
unions and high wage demands. This resulted in the decline of Britain's
competitiveness on the world market to the extent that Britain has ceased to

function as a market economy;;



The second, relates to the excessive power of the trade unions and the lack of
legal restraint. The cost of damaging strikes in the public sector was funded by
the taxpayer. Irrespective of the costs involved, the industries themselves did

not go out of business, they just received more public finance;

The third, was that the government itself began to look incompetent, public
services seemed to exist to benefit those who served in them, and became
increasingly regarded as overstaffed and inefficient. Government seemed to be
getting bigger, costlier, more incompetent and more ineffective at the same
time. Skidelsky believed that: "A powerful reaction to all this was less

government and more market."

The fourth, was the explosion in new technology that brought down the barriers
to entry in some of the traditional industries, by reducing the advantages of

‘economies of scale'. (Ibid :8)

Throughout the early 1980's despite inter-political party debates about the
ethics and validity of the public - v - private sector ideology and privatisation of
significant sectors of British industry continued. British Telecom, British Steel,
and British Airways were transferred to private sector management. However,
for those parts of public service that could not be privatised in their entirety,
alternative measures became increasingly available. Compulsory Competitive
Tendering led to the contracting out of generally low skill level services, for
example cleaning services. Improving Management in Government: The Next
Steps (1988) recommended the reduction of the Civil service into a small core
of policy makers, and transferring other officials to work under free standing
agency boards. The White Paper, Competing for Quality (1991), required
government departments to identify areas of work currently undertaken by civil

servants to be tested against the private sector, a process known as 'Market
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Testing'. If the in-house service is at the lowest cost, then the service will

remain in-house, if not, then it can be put out to tender by the private sector.

Davies (1992) draws heavily on the work that he carried out during his period
as Controller of the Audit Commission (1987-92). Davies seeks to develop the
argument for the extension of private sector practices into virtually all types of

public sector service.

Davies contends that one of the main problems in the public sector is that the
growth in spending on the public services, has not been matched by
improvements in the services provided. Davies identifies that until recently
complaints from the public about services have typically been answered by a
promise to increase expenditure on that service. Examples of this are: when
recorded crime rises, the Home Secretary has a tendency to promise to put more
officers on the beat; when the prisons were at the height of unrest, the promise

was to increase expenditure on new prisons.

To counter the political philosophy of spending its way out of trouble, Davies is
wholly in favour of adopting the characteristics of successful private sector
concerns. These are regarded as being responsive to their customers needs and
constantly in search of efficiency gains and quality improvement. The
discipline created by the operation of market systems is associated with
imposing competitive pressure. Davies suggests that government should
therefore construct social markets around each major area of service provision

that are not necessarily straightforward copies of the private sector models:

"There is a need for adaptations to match the requirements of each
service, however they must start from the premise that the aim is to
duplicate the conditions which exist in competitive markets, making only
those adaptations which are essential.”" (Ibid :9)

Davies views the implementation of the Citizens' Charter as being a step in the

right direction with service providers moving closer to the customer, however,
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he urges caution. Davies recognises that if increased emphasis is placed on
meeting the individual's needs and of enhancing the customer's voice, this may
accelerate expenditure by drawing attention 'to the citizens' entitlement to
services that they may otherwise have been ignored. He concludes that if the
service remains free, and their quality improves, then so will demand for them.
(This was demonstrated by Flynn in Chapter 1, where the introduction of
charges for eyesight tests, resulted in a reduction in demand of 40%)

Davies acknowledges the conflicting arguments advanced by those in the public

sector that militate against change. These can be summarised:

"The first argues that public services are inherently different from the
private sector, profit seeking concerns: that the public sector, unlike the
private sector, is about service without fear or favour and with no regard
for the ability to pay; that the public sector managers are motivated by
higher concerns than personal reward - that the public service whose
whole existence is threatened by aggressive private sector practices - the
introduction of market pressures will, at best, create a 'two tier' service as
only part of the system responds to competitive pressure.”

"The alternative rejects this entirely. It maintains that there is nothing
wrong with the public sector that a good dose of competition and
customer choice will not solve; that one should empower consumers to
purchase services directly from a range of competing providers and seek
to create fully fledged market places wherever possible, they should pay
directly for services, to create a powerful cash nexus between provider
and consumer, If needy users cannot afford services they should be put
into funds to do so through the benefit system." (Ibid :18-19)

Davies identifies that there are tendencies for consumers to use and abuse
services, purely because they are free. Consequently they do not behave as
consumers do in the private sector. Due to these characteristics, Davies argues
that consumers of public services, do not necessarily make rational choices and

cannot themselves easily assess the value for money offered.



Davies sees the creation of the two-tier market as being essential to improve
services. He identifies that monopolies lack competition and as a result, exploit

the consumer.

"So to argue, as did critics of the NHS reforms that GP fund holding
practices, by putting pressure on hospitals on behalf of patients would
create a two tier health service is entirely to miss the point. They are
supposed to create differential levels of performance to provide a needed
stimulus to improvement throughout the system." (Ibid :19)

To resolve these and other problems Davies puts forward the view that there is
a need to identify the main factors that lead to success in competitive markets.
Then to assess how far those different factors can be recreated in the public
sector, to underpin a systems architecture that will work towards efficiency and

effectiveness.

Davies identifies that there has been a great deal of innovation in public service
delivery over the last decade and that there has been some experimentation with
the introduction of market systems into the public sector. He acknowledges that
whilst some schemes have been successful, others have not. Davies believes
that the government has so far been reluctant to evaluate its own reforms, or to
set out its overall approach to public sector management. This has motivated
him to produce a framework designed to fulfil this purpose. The application of
the framework explores the differences between public services and the private
sector. The framework identifies the positive factors found in private markets
that need he believes need to be replicated in the public sector in order to create

social markets that promote efficiency and effectiveness.
Davies specifies ten elements that form a social market framework:

¢ A rational financial framework;
e Clearly defined outputs;



¢ A purchaser/provider split;

e Market testing and competitive providers;

¢ Contracts;

e Customer choice;

¢ A strong realistic customer voice;

o Comparative data on performance;

e Strong lay management;

¢ Independent inspection and audit. (Ibid :39)

Davies believes that these ten characteristics form a framework on which every
type of public sector organisation can be examined. He demonstrates this by

comparing five public services. (Table 3.1.)

Davies concludes that although the government has made some progress in the

reform of the public sector:

"Some attention is needed to the systems architecture in all areas, with the
police standing out as particularly deserving of attention." (Ibid :51)

Since the publication of this paper, the police have been subjected to reviews of
both structure and working practices that are the most far-reaching reform of
policing since the Police Act 1964. Many of the recommendations have been
drawn together in The Police and Magistrates Courts Act, that was introduced
in April 1995. The Act and other ancillary legislation have addressed all the
areas of the police service that Davies identified as being most in need of
reform. The Act will ensure that the police undertake a metamorphosis and
become practitioners of managerialism and the social market economy

ideology.



Table 3.1 Current State of Five Public Services (Davies, 1992 :50)
‘ ISV AEE Ery

National Defined Purchaser/ Market Use of
financial outputs Provider testing contracts
framework Split
Refuse Yes, subject to | Yes Partial Imposed by Yes
collection illogicality of law
whole local
govt system
Social Emerging in No Rare so far Encouraged Rare
NHS Generally yes | Partly and Yes Only at the Yes
(though growing margin
complex for
fundholders)
Schools No Conflicts No except Almost none | No
hindering 16-19
progress
Police No Few but No No No
developing
Choice Consumer Comparative | Professional | Non
voice data strength professional
inspection/
audit
Refuse ‘Client’ can Customers Little now but | Low Yes
collection choose; not unaware of coming under
‘Citizen’ standards Citizen’s
Charter
Social Only effective | Defined lobbies | Little now, but | Still high Inspection
Services where care are effective, coming under still part of
managers individuals not | Citizen’s profession.
exist Charter Audit quite
strong
NHS Growing, but | Reducing CHC’s | Govt reluctant | High, but Growing,
still very locus now less to expose to under through
restricted for independent challenge clinical audit
individuals scrutiny still too
closed
Schools Growing but | Parent- Schools’ and | High Inspection
heavily governors add Citizen’s being
constrained power Charter reformed.
Audit being
downgraded
Police No Consultative Citizen’s Very high Inspectorate
groups Charter of
sometimes Constabulary
effective. Police ex-policemen
authorities on Audit quite
the whole not effective
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3.3 SECTION B. THE COMBINED PRESSURES ON THE POLICE
SERVICE TO CHANGE.

The transfer of the concepts of managerialism into the police service has been
accomplished by a combination of pressures exerted by key bodies in the

external environment.

The Audit Commission - Established in the Local Government Finance Act
1982. The Commission is independent of central and local government control,
it is self financing and raises income from fees from the local government audit.
Its stated objectives are two fold: to promote the integrity of local government
by ensuring that local authorities spend their money in accordance with the law;
to promote value for money. Buttery (1989) and Garvin (1992) identify that the
Commission works closely with the Treasury and they are m effect, a watchdog
for local government spending practices. Garvin speculates that the
Commission’s power lies in its close affiliation with the Treasury that
effectively controls the purse strings of the public sector: "Consequently any
sector failing to respond to the Commission’s suggestions could become
severely cash limited." (Garvin :25)

The Home Office - In response to the issues raised by the FMI they produced,
Home Office Circular 114 of 1983, titied: 'Manpower, Effectiveness and
Efficiency in the Police Service'. The circular recognised that although the
demands on the police service had increased substantially, so had the costs.
They stated that the public purse could not sustain such continued growth,
consequently the police service would have to make more effective use of
available resources. If more police officers were required then the police force
would have to demonstrate that they were fully utilising existing police officers
effectively. The Home Office commissioned the HMIC to devise measures for

the examination of financial information. In particular the costing of options for
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the deployment of resources and to determine if value for money was being

achieved.

Home Office circular 114/83 was subsequently reinforced by Home Office
circular 105/88 that included a comprehensive list of posts that had been
identified as being suitable for civilianisation. In doing this the circular adopted
some of recommendations of the Commission’s first report 'Administrative
Support for Operational Police Officers' (Paper 1, HMSO, 1988). The report
identified that the way forward was to remove a wide range of administrative
tasks from operational police officers identifying that these could be carried out
by civilians. To illustrate this they posed the question, "What tasks can be

removed from the operational police officer?”’ They answered:

"All activities which can be performed at least as economically,
efficiently and effectively by a specialist group as they can be an
operational police officer." (Paper 1, 1988 :12)

The Treasury - In October 1988, the Treasury concerned with the lack of
'value for money' studies in the police service offered to carry out a joint
research project with HMIC to determine a methodology for evaluating the
performance of the police and equating this to manpower bids. The terms of

reference were:

"To examine and assess the methods available for quantifying the
relationships between police manpower (officers and civilian staff) and
to recommend improvements." (HMSO, 1989 :para 1.2.2)

The combined group reported in 1989, the main recommendations can be

summarised:

o The standardisation of incident categories;

o The standardisation of activity analysis;



e Standardisation of manpower allocation, based on assessed need for policing,
the HMIC being directed to develop a manpower allocation formula and
decision support system to be used in considering manpower bids;

e HMIC should develop a structure for the matrix of performance indicators;

e HMIC should use an indicator which measures the proportion of police time
spent on the streets;

o The Home Office should develop aggregate measures of crime, weighted by
seriousness and police workload. These should be used to develop measures
of clear-up rates and crimes cleared up per officer;

e The Home Office should undertake a structural research programme into the
effectiveness and value of police activities;

e When information systems were sufficiently developed, unit cost measures
of activities should be designed to encourage efficiency in the use of
resources; '

e Each civilianisation decision should be based on considerations of cost-
effectiveness.

The report highlighted the commitment of central government to the issues of
incident categorisation, activity analysis, manpower allocation, efficiency
measures, performance indicators and cost. It sought to standardise those
measures and apply them universally to all police forces. The publication of this
report led to much speculation that standardisation and the use of formula for

resource allocation was a prelude to the formation of a national police force:

"The easiest way for central government to remedy unequal distribution
of manpower (Merseyside has one officer to every 303 residents, whilst
Northumbria has one every 400) is to do away with local boundaries.
Are we about to take another unsuspecting step on the road towards a
national police force." (Hilliard, 1991 :20)

Her Majesty's Inspector of Cbnstabulaty - The role of the HMIC is to monitor

a police force in a manner prescribed by the Police Act 1964 and, Home Office

Circular 114/83. In doing this it is required to take a wider perspective than that

of the auditor, to gauge the police force as a whole, taking into account the way
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that it is organised and managed. To fulfil this role, HMIC has become heavily
reliant on the process of 'measurement’. Morris (Her Majesty's Chief Inspector

of Constabulary since 1993) stated that:

"The value of performance indicators is increased if they can be viewed,
in appropriate circumstances, with the results of public opinion and
internal surveys. But in judging forces we also have regard to the data on
HMIC matrix; the contents of chief constables annual reports; the results
of diagnostic models; activity analysis; plus the effective supervision and
management; random sampling of documentation and the many and wide
ranging functions of in-force performance review units." (Morris, 1992
:5)

This commitment to measurement was extended in January 1992, by the
implementation of 'quality of service' initiatives that detailed 45 performance
indicators. Morris indicated that in the future there may well be a need for a
wider range of indicators, which would be dependant on the findings of: The
Sheehy Report, The Royal Commission into Criminal Justice; The Local
Government Review; and the Home Office Study into police funding. He did
however raise certain questions that would have to be addressed in the future:

"Can data for measures be provided from existing sources or will
additional finance and technology be necessary? How will data be
analysed, validated and interpreted and by whom? Will it be understood
by those who need to be informed, will it be useful? Do the measurers
themselves need to design measures to assess their own performance?"”
(Morris, Ibid :8)

3.3.1 The Future Direction of Policing

The police have been at the centre of national, political and local debate
throughout the late 1980s and early 1990s. Their integrity has been repeatedly
questioned by a lengthy list of ‘wrongful convictions'. The most notable being
the ‘Birmingham six’ and the ‘Guilford four'. Questions have also been raised
about the inability of the police to reduce the rising levels of crime. This has

ensured that the very issue of 'law and order' has remained at top of all major
I . . 817, . _ . . = . -



political parties' agendas. In a speech to Parliament on 23rd March 1992, the
then Home Secretary Kenneth Clarke laid before Parliament proposals to
reform the police. The proposals included: business-like police authorities with
lay managers; giving police authorities greater freedom on what to spend their
money on; responsibility for setting local performance measures for the police;
reformed funding arrangements for police forces; and simplifying procedures
for amalgamation. Clarke hypothesised that if local police stations became
virtually free standing agencies, receiving fewer services from headquarters,
then: "As a result we may no longer need 43 separate headquarters maintaining
43 parallel organisations.” (Clarke, 1992 :6)

The proposals culminated in two major reviews: The Police Reform and The
Sheehy Report.

The Sheehy Report
The team chosen to carry out the enquiry into 'Police Responsibilities and

Rewards' was headed by Sir Patrick Sheehy, Chairman of British and American
Tobacco. The four other members were: John Bullock, senior partner, Coopers
and Lybrand; Professor Colin Campbell, University of Nottingham; Eric
Caines, director of personnel, National Health Service; and Sir Paul Fox former
managing director of BBC television. None of the members had prior
experience of policing. The terms of reference were: 'To examine the rank
structure, remuneration and conditions of service of the police service in
England and Wales, in Scotland and Northern Ireland.’ (Police, 1993 :2) The

main recommendations are summarised:

e Rank structure - the report proposed the reduction of 5230 supervisory
officers and their replacement by 3000 extra constables;

e Severance payments - officers leaving as a result of this reduction should
receive a lump sum,;



Reward structure - there will be a lower basic rate of pay, automatic annual
rises would be abolished, increases where merited would be based on
performance and competence;

Pay levels - pay levels in the non-manual private sector would be used as a
benchmark for police salaries, with only two thirds of the total settlement
being added to basic pay, the remaining third to be used at the discretion of
the chief constable;

Pay-related allowances - Overtime would not normally be paid but reflected
in the pay levels of individual posts. Housing and other allowances will be
phased out;

Fixed term contracts - All newly appointed officers will enter under fixed
term contracts, initially for 10 years, and subsequently for 5 years. There will
be no automatic right to the renewal of contracts;

Determining conditions of service - Police regulations will be abolished and
replaced by a limited non-statutory national code of standards and local
arrangements decided by the chief constable in consultation with officers and
their representatives;

Sick pay - restricted to 6 months with a further 6 months on half pay;
Pensions - the fixed term for payment will rise from 30 to 40 years service,

and will be paid at 60 years of age. Pension contributions reduced from 11%
to 7%. (Tipstaff, 1993)

The recommendations of this Report transform the conditions of service of the

police force into those similar to the private sector organisation. There is no

doubt that if they were to be implemented in full, significant cost savings will

be made. It will also allow the police to adopt the organisational characteristics

of a private sector organisation.

The White Paper
The recommendations of the White Paper on Police reform specified: the

direction that the police will move in; the style in which it will be managed; the
objectives and the priorities that it will focus on. The Government clearly states

its position as being committed to: "Upholding the rule of law, supporting the



police and fighting crime." (Ibid :1). The Paper recognises that the police

cannot achieve this alone, that they need the active support and involvement of

the communities they serve. The Paper indicates that this can be achieved by

increasing the number of people from the voluntary sector, such as special

constables, the extension of neighbourhood watch into 'streetwatch schemes', as

well as the expansion of other groups like 'victim support'. The Paper specifies

the main aims of the police:

To fight and prevent crime;

To uphold the law;

To bring to justice those who break the law;
To protect, help and reassure the community;

In meeting those aims, to provide good value for money. (Ibid :2)

The Paper then sets out its proposals for enabling the police to meet these aims.

The main provisions have been summarised:

The Government will set the key objectives that it will expect the police to
secure. These objectives will reflect the Government’s belief that fighting
crime and the protection of the public should be the top priority in police
work. Police performance will be measured against these objectives;

Chief constables will be empowered to deliver a service that responds better
to local needs. They will be held more accountable for the performance of
their forces;

Local police authorities will be strengthened and made more effective. They
will be smaller and have broader local representation. The composition of the
police authority will be, nine members from relevant councils, three
magistrates and five appointed lay members. The appointed chairman will be
salaried. They will ensure that policing meets local needs and the
Government’s key objectives. They will be held to account for the results;

In keeping with the Citizen’s Charter police authorities will have a duty to
consult local people. They will be required to take account of the views of
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local people in setting priorities and to tell people how well their force has
done;

e The management should be streamlined, devolving resources and
responsibility for local policing to local commanders;

e The funding system will change, the Government will relinquish detailed
control of finance and manpower. Central government grant will in future be
cash limited;

¢ The independent Inspectorate of Constabulary will be strengthened, with the
addition of professional lay members to ensure that standards are maintained;

¢ In view of the recommendations of the Sheehy report, there will be changes
to the police rank structure, pay and conditions of service;

e The procedures for amalgamating police forces will be simplified so that
changes where justified can be implemented;

e There will be new procedures to ensure that poor performance by individual
officers is dealt with fairly and effectively. (Ibid :2-3)

The White Paper titled: 'Police Reform - A Police Service for the Twenty-First
Century', recommends the most significant changes to the police force since the
Police Act of 1964. It narrows the role of the police force, moving away from
the eight functions of the 1964 Act, to a role that will be increasingly focused
on policing through enforcement and policing by results. The Paper
recommends that the tri-partite structure be restructured into a hierarchical-
structure that clearly defines accountability. The Home Office will set the
government's priorities, the police authority the local priorities. The chief
constable will be held accountable to both for performance measured against
defined standards. The changed financial arrangements mean that the chief
constable can determine the mix of police - civilian personnel - vehicles -
equipment, within a government cash limited framework. However, the local
component raised through domestic rates is not cash limited. Consequently if
local circumstances and political will dictates, expenditure on the police can
actually rise.
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Through the combined recommendations of the Sheehy Report and the White
Paper, it is apparent that the police service will now adopt all the characteristics
of the framework determined by Howard Davies. To place this in the context of
the police, chief constables will have to prioritise resources to satisfy their
performance indicators, within a cash limited budget. Unit costs will either have

to be reduced or services cut.

It is apparent that in order to be competitive and to ensure that they do not
feature at the bottom of a league table. Chief constables denied the cushion of
increased funding, and bids for increased manpower to match demand, will
have to reconfigure the mix of their police resources to provide a cheaper

service.

The main recommendations of the White Paper and some minor
recommendations of the Sheehy Report, have now been stated within The
Police and Magistrates’ Court Act 1994. The Act changes the status of the
police authority to that of a free standing corporate body. This will involve
considerable changes to the present working practices and relationships with the
County Council and the civilian workforce. The provisions of the Local
Government Act 1988 and the Local Government Act 1992 will now apply.
These extended compulsory competitive tendering to a range of both blue collar
activities such as cleaning and catering, and professional services such as legal,
finance and personnel. Significant tranches of support service work currently
being carried out in conjunction with the County Council or in-house will in
future be exposed to competition. This can mean a move away from permanent,
salaried, and pensioned staff to fixed and short-term contracts or external

private sector contractors.



It must be pointed out that many of these changes have been welcomed by
police: "The police are undergoing a period of unprecedented change, much of
which is self generated and welcomed by the service." (ACPO 'factsheet' July
1994) Some police mangers view them as part of their evolutionary process and
acknowledge the benefits that they will bring. Chief constables will have much
greater freedom to manage their finances, to fix staffing levels according to
local need and to find more cost effective ways of delivering core tasks. The
principal areas of concern appear to be those of the prospect of privatisation of
core policing services. The paper recognises that cheapness in the provision of
services is not always the most important thing. They compare the relative

values of each.



PUBLIC POLICING PRIVATE POLICING

Accountable to the people Often accountable to no one

Motivated by a desire to serve the public Motivated by a desire to return a profit

Free at point of contact with the public Payment at point of contact

Independent complaints system No independent complaints system

Open to public scrutiny Largely secretive behind financial confidentiality
Highly trained to national standards Limited training

Always there and will help if they can Work to small print of a contract

The factsheet stresses that the role of the police is not just about catching
criminals, but that the police provide balanced services to meet a wide range of
societies needs. These form an integral part of the values and characteristics
that lie at the very heart of British policing. Although these sentiments are
clearly in opposition to those in the White paper, members of ACPO regard
their retention as imperative and indicate that these should not be abandoned to

meet the Government's drive for cost effectiveness:

"We are not only in the business of crime detection. We are the first
emergency service, a genuine 24-hour a day service when people are in
need of trouble or need advice and always on hand to deal with incidents as
they arise - a break-in, a road accident, a major disaster, or a domestic
dispute. We are also an important presence in the community, whether
working with other agencies to promote crime prevention and support the
victims of crime or speaking to schoolchildren about the dangers of drugs."
(Tbid :4)
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Ross believes that this radical agenda for change is based on the misguided
public perception that portrays the image of the public sector as one that is
malfunctioning and inefficient. Ross believes that this perception has been
encouraged by government agencies to bring about this whirlwind of legislative
and policy change. The Government is turning the spotlight of public criticism
onto providers of service, thereby deflecting criticism away from central
budgetary constraints. He identifies that: "The subtlety of the strategy allows
for radical reforms supported by public opinion." (Ross, 1993 :17)

3.3.2 The Impact of Change on Organisational Complexity

Butler (1992) believes that the approach that the Audit Commission has
adopted in its studies is too narrow, wholly mechanistic and based purely on the
use of figures to measure police performance. Butler suggests that there are two

major flaws:

"First the enthusiasm for defining outputs to quantifiable figures; second,
the failure to appreciate the powerful role played by the organisational
culture and style of police forces in determining the extent to which
services are effective and efficient.” (Ibid :25)

He concludes that their methodology is: "Too tightly focused on determining
the cost whilst ignoring the value." and that the reliance on: "Quantifiable
outputs is both naive and misleading." (Ibid :26) Butler points out that their
approach to performance measurement is not that of satisfying the customer or
developing and refining systems by their use, but purely one of control. This
control will increasingly become associated with reward or punishment. For
example, if the district commanders fail to achieve their performance targets,
(which have been determined externally), they will be subjected to some form
of sanction. Simarily, if the chief constable fails to achieve satisfactory
performance against externally set targets, then the police authority is
empowered to require resignation. The control mechanism will be reinforced by
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the enhanced relationship of the HMI and the new power of the Secretary of

State to direct the police authority to comply with recommendations made.

The cumulative effect of the introduction of such a wide range of changes into
the police in such a relatively short period of time has created internalised
resources problems within the police force. The internal police management
role has expanded to facilitate the new managerialism and market philosophies,
with the creation of ever wider and more sophisticated measures of
performance. These have been designed to collect more and more data, to
measure every conceivable component that goes into the satisfaction of
performance indicators. This role is presently being expanded particularly
within the Cleveland Constabulary with the introduction of a whole host of
private sector management techniques designed to support the 'new structure'.
These include: team briefing; the NHS derived Dynamic Standard Setting
System, (DYSSS) for measuring quality of service; appraisal and performance
related pay; individual performance measures; an expansion of marketing and
media services; service level agreements; and many more. The emphasis has
changed from providing front line services to one where it is more important to
measure the performance of the individual officer, then to articulate and express

the performance in a professional manner.

3.4 SECTION C. ORGANISATIONAL POLICING

This section examines organisational policing in an age of great complexity
when the nature of the police organisation and how it is managed are topics of
increasing interest to police professionals, members of the public, local and
national government. If policing is to become more efficient in its use of
resources, management must look closely at their methods of programme
management and the measurement of effectiveness. The research has taken a

systematic look at the way in which the police organisation relates to the
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environment within which it has to function. From this approach the research
maps out potential (or perceived) strategic management problems at a time of
rapid technological change that is impacting on the organisational structure. The
interactions and consequences must be understood by managers if they are to
maintain the valuable assets which the police service presently enjoy, those of
dominant market position and public support. To do this we will examine the
development of management and organisational theory and relate these to

organisational policing issues.

The analyses carried out in sections A, B and C of police management point to
similarities rather than differences between police and 'other management'. The
analyses point to the fact that the organisational models followed by the police
are based on scientific management and bureaucracy with heavy reliance on
stringent administrative procedures for control. The author suggests that the
present models are too simplistic to cope with the relationships and
interrelationships of the 'mew managerialism'. What is required is a three

dimensional model that examines the reaction with the environment.

Waelchli (1989) explores the issues of whether there is one universal law that
can be regarded as the 'law of management' and to mark one end of the

philosophical spectrum he cites Lederman:

"A single and economical law of nature, valid throughout the universe
for all time. The quest for such a unified scientific law has been
undertaken and advanced by all nations and all creeds. Indeed, the idea
of the unity of sciences has been a major force in developing the unity of
humanity."” (Lederman, 1984 :40)

Waelchli identifies that the middle ground is well populated including
Warfield's 'Typology of Laws' (1986) for the sciences, and Jay Galbraith (1977)
in organisation theory, whilst organisational contingency theorists occupy the

other extremes:
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"One of the consequences of the contingency view is a rejection of
simplistic statements concerning universal principles of organisation
design and management practice." (Kast and Rosenzweig, 1979 :115)

"The contingency approach denies the universal assumption and
pragmatically relates the environment to appropriate management
concepts and techniques.”" (Luthans, 1976 :54)

The approach of the early management theorists apparently shared Lederman's
faith. For example, Frederick Taylor (1911) Gulwick and Urwick (1937) Henri
Fayol (1916) searched for and prescribed a group of universal principles based
on 'one best way' to guide managerial action along a 'scientific path’. Thus
scientific management brought together organisational structure, behaviour and
technology and together these were task orientated to achieve the organisational
goals, for example, to maximise profit. The essential ingredients for the

organisations' activities were identified as the need to:

e Plan ahead;

e Write down and formalise policies;
e Define tasks;

e Specialise and delegate;

e Measure;

e Be decisive;

e Limit spans of control.

These principles depend ultimately on a unity of command in order to preserve
hierarchy of authority based on rank. As organisations kept growing and
complexity increased, the centralisation of authority and control of performance

became more necessary.

It was claimed by proponents of scientific management that it worked well in

tight and inflexible organisations. However, during the 1930's research began to
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indicate how changing production techniques put inflexible organisations under
strain. Labour became recognised as an important part of the organisation and
that to focus the organisation's processes solely on efficiency and low cost
production could bring about tension, cause industrial unrest and labour
disputes. The Human Relations school (Mayo, 1933) was born out of the
process of according the human being an important place in the organisation.
The quality as well as the quantity of work was recognised as being important
in making the organisation tick. Much criticism was directed towards the earlier
Taylorist principles of management that were viewed as turning a workman as

near as possible into a machine:

"This was accomplished by specifying a detailed program of behaviour...
that would transform a general purpose mechanism, such as a person,

into a more efficient special purpose mechanism.”" (March and Simon,
1958 :13)

Waelchli points out that in cybernetic terms Taylor behaved as if he believed
that the workman was a source of entropy in the workplace. This view is

supported by Kanter:

"In turn-of-the-century organisation theory and its 'scientific
management' legacy, individuals constituted not assets but sources of
error. The ideal organisation was designed to free itself from human
error or human intervention, running automatically to turn out
predictable products and predictable profits." (Kanter, 1983 :18)

Much of the descriptive and historical literature of the police reviewed earlier
assumes a model of police organisation based on militaristic and bureaucratic
lines. However, there is now a dominant logic of doing more with less. At a
time when complexity is increasing the police service is removing layers of
management (see Chapter 7). Indeed, even the most recent research of
Plumridge and Males (1983) and Punch (1983) when commenting on
organisational control suggest a model of police organisation that is essentially

'classical’, but with important gaps. Both Plumridge and Males suggest an



absence of forward planning on the part of police organisations. Punch also
suggests that much of police policy is not written down, more specifically that
policy making tends to be secret and policy relating to practical policing is
different to the professional imagery of managerial policing.

Barnard (1983) and Simon (1957) together with Cyert and March (1963) view
the organisation as a collection of individuals concerned with solving problems
and making decisions. In doing so, the individual acts as an economic man
making calculations limited only by his own 'bounded rationality' due to an
inability to possess all information. Organisation man consequently in Simon's
terms: "Is goal seeking but satisficing due to his inability to optimise." (1957
:202) Simon perceives the individual's ability to take information from the
environment is limited and that despite the information being available the
individual has difficulty or is unable to process it. Of course, how can any
individual cope with the enormous variety that exists. Each individual or
organisation must optimise through a process of reduction, filtering and
calculating so that complexity becomes manageable. This is Simon's view of
'bounded rationality’; it is the limits imposed by complexity and the need to

achieve a position of what we shall see later is requisite variety.

To deal with and understand organisational complexity, various approaches
have been developed. The 'hard systems' approach of applying mathematical
techniques. The 'soft systems' approach for looking for problem situations
within the people of the system and using mathematical and social techniques to
rectify such situations. While Checkland (1981) looks for a root definition to
the problem, Ackoff looks at the mess (1974). In effect the focus is to make

order out of disorder.

Waelchli (1989) believes that the work of Ashby (1956) and Beer (1972)

brought about a discipline of managerial cybemnetics that may lead
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organisational theorists back towards Lederman and the possibility of
developing universal laws for organisations. The cybemetic approach to the
analysis of the organisation provides a framework for the examination of
information flows, critical inter-reactions, control and communications within
organisations. Beer brings to bear a model of organisational structure and
systems analogous to the human body with its capacity to absorb new
information and change to meet circumstances. Its adaptability Beer suggests is

a recursiveness to systems consisting of component parts:

Control - communication - co-ordination - intelligence - implementation

These components work together to make a new system viable. Beer states:

"If a viable system contains a viable system, then the organisational
structure must be recursive." (Beer, 1972 :228)

The model Beer proposes provides an invaluable tool for understanding and
planning organisational changes in the police service. For the police service, the
scope and range of bodies, agencies and elements in their total environments
are diverse and becoming increasingly complex. The research suggests that the
need to identify and understand this concept is vital in order to ensure that the
police organisation is structured to facilitate the transmission and reception of
messages and actions. Due to the interaction between the organisation and
environment it is essential that they are simplified and understood by all parties

concerned. Examples of this technique will be demonstrated in chapter 7.

Clearly, within the environment there is order and form, each part is a part of
the environmental equilibrium, in cybernetic terms there is adequate variety
absorption. Yet, change is constantly taking place. For example, people are
born and die, they move from one county to another, groups come together or

divide, organisations have to adjust constantly.
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For the contingency theorists there is no one best way, task uncertainty requires
analysis of information and an organisational capacity to cope. Thus, for
Galbraith (1977), to survive an organisation must be flexible in organisational
terms the organisation must process information in all directions; horizontally,

diagonally as well as vertically.

This principle is important to the police organisation for the reasons given by
Koolhaas (1982). The more complete the model used then the more variables or
influences which can be handled. This then means that more organisational
action can be routinized leaving greater organisational capacity to handle new
situations. For the police to achieve this state, control and communications

problems must be overcome. Beer states:

"Today, however control as a business is something much more than the
interaction of its senior managers. It has to do with information of an
extent and complexity beyond the capacities of those senior people to
absorb and interpret it. Therefore, it has to do with the structure of
information flows, with the method of information handling, with
techniques of information reduction and so forth." (Beer, 1972 :80)

So it is that the comparison of the police organisation with the human body can
be made. The body adjusts itself constantly taking account of the information
signéls being received; taking autonomic action in some cases, passing the
signal from the receivers to the brain which controls other parts of the body.
For example, if you touch a hot metal surface with your finger a message is
automatically transmitted to the brain causing the finger to withdraw from

danger and a self-healing process immediately commences.

Insofar as the organisation is concerned Beer proposes the application of the
viable system model (VSM) to facilitate this comparison. A simplified version
is shown at Figure 3.1. The VSM consists of five functional elements identified
as systems 1, 2, 3 4, and 5 that are interconnected through a complex of
information and control loops. The five functional elements are:

- 102



ALCELONIC {

TOTAL SIGN AL £ SYSTEN T
ENVIRONMENT r HOMEOSTAT

\IO\FOR

== SYSTEM
\/./ L_4 j

/x-:\msooso

1
ENVIRONMENT! \ MANAGE. /\
/ * MENT -
: I
ﬁa\L V\ !
E\\IRO\\IE\T SYSTEM |
1a {

\

e

} 4533

f\
—AA

/

EMBEDDED
ENVIRONMENT

LOCAL
ENVIRONMENT

SYSTEM
Ic

SYSTEM |

ta ;
MANAGE- l |
MENT y
— 9

E\IVBEDDED
ENVIRONMENT
N\

/LOCAL;
E\HRO\\IE\T

SYSTEM

3.1 The Viable Svstem Model developed by Beer (Flood and Jackson,

Figure
1991 :91)

- e e 103



System 1
e This is directly concerned with implementation or doing the task;

e Each element is autonomous in its own right;

e Therefore each element must exhibit all the features of the viable system
itself, including all five functions. In the simplified diagram systems 3, 4 and
5 are shown in the individual system boxes, for example 'system la
management';

e Each element of the system is connected to and interfaces with the
environment and absorbs some of the overall environmental variety.

System 2

e Is the viable system's anti-oscillatory device for system 1 and is concerned
with the regulation of oscillatory behaviour, for example production control;

e Co-ordinates the parts that make up System 1 in a harmonious manner.

System 3

e Is responsible for the internal and immediate functions of the enterprise, its
here and now and day to day management;,

Is a control function that ultimately maintains internal stability;

Interprets policy decisions of senior management;

Distributes and allocates resources to parts of system 1 and obtains
accountability for them;

Monitors effective implementation of policy;

Audit is a typical 3* function carried out at this level by someone who is
highly knowledgeable of system 1.

System 4

o Is concerned with managing the outside and then with such functions as,
research and development, market research and corporate planning;

o An intelligence gathering reporting function that captures all relevant

information about a system's total environment;
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Provides a model of the organisation's environment;

Distributes environmental information upwards or downwards;

Brings together internal and external information in some form of operational
planning;

Rapidly transmits urgent information from systems 1, 2 and 3 to system 5.
Alerting system 5 through the algedonic signal.

System 5

e Represents the outside and then management of the essential qualities of the
whole system to any wider system of which it is part;

e Is responsible for policy;

¢ Responds to significant algedonic signals that emanate from systems 1, 2, 3
and 4;

e Arbitrates between systems 3 and 4 over antagonistic internal and external
demands.

Beer uses a series of diagrammatic conventions in his models that need to be
identified with a brief explanation as to their purpose:

e The square encloses all managerial activity needed to run the operation;

o The circle encloses the operations system;

o The amoeboid shape represents the total environment;

o The triangle is the regulatory centre and is the focus of homeostasis between
management and operations;

e The A/W\ represents the attenuator a device that reduces variety;
e The —p— represents an amplifier that increases variety;

o The arrows refer to the necessary interactions between the entities, each
stands for a multiplicity of channels whereby the entities effect each other.
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To assist in the understanding of the VSM we must first look at some of the
basic principles and relationships between the systems. Figure 3.2 depicts the
relationship between the environment, operations and management. What we
are looking at is the part of any working organisation that is often invisible. The
doing, or the manipulation of people, materials, machinery,‘ and money to
produce a product or service. Beer believes that this is not a simple process but

a highly complex one:

"Yet there is a more fundamental manipulation that occurs: it applies to
the biological cell as a viable system, as well as to a giant corporation or
to a government. What is going on is the MANAGEMENT OF
COMPLEXITY. In order to discuss this, a special term is enrolled. It
offers a measure of the complexity with which management has to deal.
The term is VARIETY. Variety is a measure of complexity, because it
counts the number of possible states of a system." (Beer, 1985 :21)

- ]

Figure 3.2 Beer's diagram illustrating the law of requisite variety
(Beer 1985 :27)




If we examine this proposition it can be seen that the management box has
lower variety than the circle which represents the operations. The basis for this
assumption is that management can never know what every worker is doing or
everything that happens in the work place. In a similar way the operational
system has lower variety than the environment. To explain this proposition in
policing terms, the environment of a town will typically contain thousands of
individuals, regulated by a wide diversity of criminal, social laws and
procedures. Each individual has the capacity to generate variety as either a
criminal or a victim. The variety capable of being generated is multiplicative.
The ratio of police to population is typically 1 to 500 (Ibid :33), hence the
police must seek to manage the variety generated in the environment by
techniques such as gathering information through informants, imposing curfews
on known offenders or the use of technical systems designed to identify
individuals, for example, fingerprinting. The ultimate aim is to reduce the
criminal population dealt with by imprisonment this limits the individual's
ability to create variety. Beer identifies that:

"So the basic axiom will assuredly hold, that the variety of the
environment greatly exceeds that of the operation that serves or exploits
it, which will in turn greatly exceed the variety of the management that
regulates it." (Ibid :22)

It is therefore necessary to reduce the information received to manageable
proportions, to attenuate. This 1s achieved by the identification of patterns or
crime trends. Once a trend has been identified a police resource can be
assigned, for example, the use of covert observations or a high profile patrol.
The critical issue is that information must be managed and that there must be a
capacity within the system to achieve this, hence the value of police resources

are maximised and officers do not patrol on a random basis.

The balance between the information transmitted through the system must be
maintained to prevent either overload or instability. In cybernetics this is a



question of homeostasis; where the whole system 'strikes the balance’, the

internal environment is stable despite an unpredictable external environment.

If the organisation is to maintain homeostasis, an internal equilibrium, it has to
maintain a capacity capable of coping with the unpredictable activities
generated in its external environment. In other words policing has to cope with
variety. The law of requisite variety (only variety can absorb variety). We are in
fact dealing with continuous loops of variety involvement that will either
require attenuation or amplification as we are continually secking balance

through requisite variety. Beer states that:

"The problem of management itself, which is that of regulating an
immense proliferation of variety, is less horrific once the underlying
homeostatic regulators are perceived, properly designed, and allowed to
absorb the variety of others' entities. This is the essence of viability."
(Tbid :29)

Beer identifies that managerial, operational and environmental varieties
diffusing through an institutional system tend to equate and it is essential that
they do so with the minimum damage to people and cost. What he is saying is
that viable system’s of whatever size and structure are self-organising. If they
were not, then the management would be totally overwhelmed by the variety
generated in the lower level systems. But as we have seen variety absorbs
variety and systems run to homeostasis, because all the subsystems are inter-
connected, and complexities cancel each other out. Variety is soaked up at the
lower levels by procedures, working practices and supervisory officers. All five
systems are mutually interdependent, and all subsystems are vital to viability.

The regulatory centre (system 2) is designed to assist the interface and
processes involved in management of system 1, to achieve the objectives of the

organisation. This is shown diagrammatically in Figure 3.3.
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envuaonment

Figure 3.3 Beer's diagram demonstrating the role of the re
(Beer 1985 :43)

atory centre

The principle function of system 2 is co-ordination and to ensure that in the
short term no part of the organisation fails. It aims to overcome difficulties in
implementation through co-operation between the individual parts for the
benefit of the whole. Management is given the job of conducting operations in
accordance with a resource bargain struck with senior management. For
example, in police organisations’ officers and equipment is provided to Districts
to reduce crime, arrest offenders, maintain the peace and ensure safety on the
roads. The transmission of plans and programmes designed to achieve the
organisations’ purpose to the operational circle should be regarded as an act of

regulation. Beer describes this function as:

"This regulation, as the diagram shows, amplifies managerial variety: the
basic details of the resource bargain must be elaborated. This regulation
also attenuates operational variety: operational potentiality must be
harnessed to agreed objectives. Thus the regulatory centre (the activities
of which are marked diagrammatically, by a triangle) is the focus of
homeostasis between management and operations.” (Ibid :41)

Beer identifies the need to regulate operations to the management's chosen

objectives. The regulatory function is to monitor and report significant deviance
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from the objectives and other matters that have influenced the smooth running
of the operations or other environmental disturbances. Not everything that
happens in a given time period should be passed to senior managcmeﬂt. Indeed
if you consider that senior management may well be controlling more that one
operational function their ability to absorb and make sense of the information
would be quickly swamped. Hence, the need to attenuate information that can
be reported as trends or deviance from formalised targets. In the police service
systems have been introduced to reduce or limit response to incidents for
example crime screening and a graded response to reported incidents. Clearly
each function has a capacity to handle and make sense of variety and each
function must be designed with this capacity in mind. For example, a supervisor
may only be able to manage the variety generated by five subordinates, in a
similar way a middle manager may only be capable of controlling five

supervisors. Beer states that it is essential condition in an organisation that:

"The four directional channels carrying information between the
management unit, the operation, and the environment must have a higher
capacity to transmit a given amount of information relevant to variety
selection in a given time than the originating subsystem has to generate
in that time." (Ibid :45)

If we next look at system 3 whose function is control and whose aim is to
achieve internal stability. The functions typically involve; budgetary control,
personnel; management information; operational planning and quality systems.
The aim of this function is to promote the exchange of relevant information that
can be used to assess how well things are doing. Information is received from
system 2, particularly when it is experiencing difficulties in managing
processes. It also receives inputs from audit, intelligence and policy. Control
has to interpret policy decisions and effect their implementation using all
available information. Control allocates resources to implementation. When

difficulty in achieving control occurs and the implementation is not going
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according to plan, and required targets are not being met, information from
intelligence is sought.

Intelligence is represented by system 4 and typically includes functions such as
market research; research and development; corporate planning and is involved
in identifying opportunities and constraints in the external environment. System
4 is not only engaged in managing the outside - and - then, but represents a
learning function in the organisation and provides policy with information that
may be of significant long term importance. The problem that occurs in some
organisations is the conflict between system 3 and system 4 and the dangers
that may arise from over resourcing elements within system 4 that then become

self-satisfying or suboptimising. Beer recognises this dilemma:

"Investment of (yes) money, (but also of) time, care, talent, attention,
reward must be properly balanced, homeostatically. Too much of this
investment in Four, and the inside - and - now of the enterprise may
collapse beneath your feet. Too much of this investment, in Three, and
you may be making the world's best buggy-whips, in which (notoriously)
there is no future. The outside- and - then will go ahead without you."
(Tbid :118)

Policy is represented in system 5, which is responsible for defining and setting
the organisation's identity and of creating a corporate ethos. Within policy there
is generally 'the boss' who can retain the right to make decisions, or have the
final say. Primarily system 5 maintains ultimate authority of action and Beer
describes the boss as: “A variety sponge of gigantic capacity.” (Ibid :125) One
function of system 5 is to balance the activity of the system 3 - 4 homeostat and
to determine: what are the most important factors affecting the organisation;
what are the most important to expansion; what opportunities or threats can be
identified in the external environment; and to focus on internal safety and

survival.
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Beer's Viable System Model provides a way of presenting organisations as
'organic', of being capable of self-regulation and self-adaptation (of being
contingent in the true sense). Management becomes a process of continuous
adjustment, utilising and interpreting quantitative and qualitative information.
Beer expresses the belief that one of the key issues of an organisations' viability
is its ability to create a structure that will allow the smooth flow of information
through its structure.

Of great importance to Beer is the principle of variety reduction. Taking
Ashby's law of Requisite Variety, that only variety absorbs variety, Beer points
out that any system existing in a state of equilibrium requires regulators and

amplifiers of variety in order to maintain stability. Beer also proposes that:

"If the structure is dysfunctional, then no amount of financial wizardry,
of insightful man-management, of business technique, will save the day.
Increasingly, it seems to me, the organisational structures we have
inherited do not work." (Beer, 1985 :x)

Yet, whilst the structure of police organisation may be dysfunctional it
continues to function, it is viable, how is this. The answer lies in the very issue
of wiability itself. An organisation consists of many parts associating
themselves, to a greater or lesser extent with the purpose or multiple purposes
of the organisation. The collection of goal seeking activists achieve a level of
performance that is dictated by a number of factors. Not least amongst the
factors is the clarity with which the organisation has identified its goals and is
structured and services its purpose. However, to achieve a level of performance
that maintains the organisation's viability requires managerial regulation. One of
the greatest challenges facing the police organisation is to match its present
management capability (which at the commencement of the research) was used
to dealing with relatively simple performance measures. To an environment that
requires management to meet the demands of externally imposed complex

performance measures and values, which will increase organisational
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complexity. The complexity will affect not only management but also impact
on systems 1, 2, 3, 4 and 5. This issue will be discussed in greater depth in
Chapter 7.

3.4.1 The Use of Managerial Cybernetics in Modern Management Techniques

Beer has carried out significant work in the implementation of a full scale
Viable Systems Model that became a decentralised real-time regulatory system
for the whole social economy of Chile and which was installed for President
Allende in 1971-73. The story of this project is reproduced by Beer in Brain of
the Firm (1972) and was clearly a colossal enterprise. However, it is not the
intention to consider the use of such a wide scale system in the course of this
research, but to utilise elements of cybernetic techniques as tools to assist the
researcher in his analysis of the Cleveland Constabulary. Flood and Jackson
(1991) identify that Beer's Viable System Model provides a platform for the
thorough working out of ideas from the science of organisation, or cybernetics
and that it employs systems of modelling which can involve complex networks
of interrelated mathematical formulae. However, they consider that the
modelling systems are: "Phenomenally complicated and inaccessible
articulations of certain aspects of reality." (Ibid :88) and question their use to
the everyday manager, planner, or decision maker. They suggest that this type
of modelling is best utilised in machine or organic systems and that they do not

cope equally as well with less predictable systems involving human beings. -

Flood and Jackson identify that the cybernetic conceptions can be utilised in
dealing with social systems and that the VSM can be successfully applied for
diagnosing organisational problems and introduce the term 'Viable System
Diagnosis' (VSD). They value VSD when dealing with complex problematic
systems that comprise purposeful organised parts and that are open to a

changing environment and argue that:
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"The utility of the cybemetic approach comes to the fore when, for
example, issues in business or a firm are characterised by particular
defects of pathologies, possibly localised, that are resistant to or ignored
by normal treatment. In such circumstances, the viable system view
assumes that natural scientific laws are being violated - hence the need
for diagnosis and the use of cybernetic findings in reorganisation.”
(Flood and Jackson, 1991 :88)

The philosophy that drives this belief in the use of VSD to deal with changes in
the twentieth century organisation is that new ways are needed to deal with the
difficulties associated with change. Flood and Jackson list the main points:

e Organisational and social 'problems' arise because of new degrees of
complexity (organisational, technological, informational and so on) and are
characterised by interdependency;

¢ Scientifically based management taking advantage of technological advances
(for example increased information processing capability) is vital because
more traditional approaches are quite simply too trivial, and in isolation are
not well worked out. Therefore, a scientific model that is based on cybemetic
principles and which encompasses many ideas from management science is
fundamental in our efforts to deal with modern complexities;

¢ Since control is the main concern, then the best approach is to replicate a
well tried and tested 'control system'. This being evident in the
neurocybemetic processes of the human brain and nervous system as it has
evolved over millenmia (the same control can, however, be derived from
cybemetic first principles and is applicable to all systems);

e Organisations ideally are ordered so as to achieve efficient and effective
realisation of set goals. Although the goals themselves have to be continually
reconsidered in response to a rapidly changing environment through self-
questioning, learning by assessing future scenarios. (Ibid :89)

However, they primarily utilise the VSM/VSD to deal with qualitative aspects
in areas of social context and stress how their use can portray a powerful image
of a well-organised business. The value of the VSM is that it focuses on

organisation rather than structure.
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Flood and Romm (1996) stress the importance of identifying and defining
organisational characteristics and in particular focus on the issue of 'power
within the organisation. ﬂey indicate that this issue will significantly impact
on the mode of methodology chosen to carry out research within the
organisation. They introduce a new concept to management theory and
organisational intervention that they term "Triple Loop Learning'. The theory is
based on the interaction of three loops of learning and is about increasing the
fullness and deepness of learning about the diversity of issues and dilemmas

faced in an organisation and ways of managing them:

"It wants to establish tolerance between all three centres of learning and
preserve the diversity therein. It does this by bringing the three centres of
learning from the three loops in one overall awareness. Are we doing things
right, and are we doing the right things, and is rightness buttressed by
mightiness and/ or mightiness buttressed by rightness?” (Flood and Romm,
1996, :xii)

Flood and Romm indicate that the first two loops consider the third one
problematic because it is regarded as ideologically based and not scientific.
They identify that the critical question is whether mightiness is acting as too
much of a support for definitions of rightness or conversely any presumed right
way is becoming too forceful. The process of triple loop learning is about
increasing the fullness and deepness of learning about the diversity of issues
and dilemmas facing an organisation and ways of managing them. It is
suggested that by bringing together the three centres of learning through the
three loops into one overall awareness, then the researchers whole
consciousness becomes more than the sum of its parts, encouraging awareness
of the interlinked dilemmas involved when addressing the three key issues. The
concept of triple loop learning is represented in figure 3.4. Each loop represents
one of the three issues of learning. The loops interlink through C, that
represents the interventionists' consciousness or awareness of all three centres
of learning which are encircled by a loop. The dotted areas shown gives C
access to each centre of learning.
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Figure 3.4 Triple Loop Learning (Flood and Romm 1996 :xiii)

They point to consciousness of the provisional character of answers to the

questions raised in each centre of learning. Flood and Romm highlight that:

"Triple loop learning when invoking these questions does not imply a
search for harmonious consensuality in society but it does recognise that
we are implicated in each other's lives."” (Ibid :12)

They indicate that might-right management deals with disempowering social

practices that can lead to:

"A lack of relevance of designs to (many of or some of) those who have to
live with experienced consequences of them. Or a lack of influence in
debating processes leaving decisions ill considered for (many of or some
of) those who have to live with the consequences of them." (Ibid :62)

Flood and Romm stress that the failure to consider power as entrenched in

social relationships may mean, inter alia that people:

¢ Fail to activate areas of conflict over issues that people seem to have
consented to,
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e Fail to allow continued moral deliberation over issues which appear
resolved;

e Fail to alert participants to the way in which debates may become rigged by
the arguments are (mis)used;

e Fail to consider ways in which conversation may become stacked by the
excessive reliance on the force of valid argument as a means of generating
fair practice;

o Fail to consider and practice counter manoeuvres to address forcefulness of
administrative apparatuses which discipline and routinise patterns of
relationships. (Ibid :71)

Flood and Romm in their study of liberating systems thinking suggest that those
involved in developing theory and knowledge have to be aware of the way in
which judgements are made in this development particularly in those
organisations that have an entrenched might-right culture, stating that:

"Knowledge judgements often represent the outcome of the operation of
political forces in which forms of knowledge have been culturally
suppressed. What becomes agreed as a best way of thinking may easily
echo governing forms of thinking that have become dominant in society
through the force of tactic rather than the force of reason. This means
that appeals to consensus, even when hoping to ground this in force of
the better judgement, may not constitute a defence of a judgement
made.” (Ibid :48)

There are clearly dangers involved in exploring organisational change, in

particular those where there is a dominant culture influenced by powerful

external agencies. Flood and Romm urge a cautionary note:

"Arguments used to vindicate judgements are never foolproof.
Judgements are easily ruled by dominant modes of reasoning in society
and this, at least, has to be kept in mind by those willing to be guided by
a sensitivity to power that is (often invisibly) built into knowledge and
action-based decisions." (Ibid :56)

To deal with this type of situation Flood and Romm (1996) recommend
practising what they term an 'oblique’ intervention:
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"We explore an option for might-right management that amounts to
redirection of models and methodologies in terms of purposes not
normally associated with them and not provided for in the theoretical
underpinning proposed by their proponents. We call this kind of option
the 'oblique’ use of purposes.” (Ibid :207)

One of the options proposed in dealing with this type of situation is to work
with the organisation and make the best of it, accepting that some of the key
issues may have to be temporarily sidelined, even though one understands that
these issues are of primary concern. This scenario can involve risks and one

may pose the question "‘Why fight?' Flood and Romm answer:

"That is not to say risk taking can ever be avoided. Risk taking has to
proceed in the light of possible bad news and also in the light of other
possibilities (themselves admittedly not risk free)." (Ibid :211)

Flood and Romm illustrate the oblique use of cybemetics where the model was
used as part of a process to develop new visions rather than primarily new
structures: "Or rather the process was about developing new visions with

structure being used to support this process." (Ibid :214) They identify that:

"Cybernetics on its own is primarily geared to treating intervention as
grounded in the fulfilment of needed functions. It offers a design which
makes provision for these functions to be met. It is not adjusted in itself
to the purpose of activating a new ethos that tackles knowledge-power
plays. What is preferable, then, if knowledge-power gaming is
considered particularly problematic, is to proceed in terms of the
rationale we are developing in this chapter. What can be achieved
through this rationale beyond the immediate output sought is
encouragement for people through an oblique vision to become less
defensive about their positions. There may be the beginnings of a shift in
consciousness across the organisation." (Ibid :215)

They identify that cybernetics is a form of systemic modernism, which
supposes that modern societal and organisational systems area product of
science and technology. Society is organised around scientific and technical
knowledge. The theory advocates social control by large-scale technical
systems. This cybernetic thinking conceives complexity in terms of a system of



causal laws, of many interacting variables, which are subject to co-ordination
and control in order to achieve set goals. Once goals have been set it is possible
to determine optimal actions in social contexts. Control and performance
require individuals to adapt their actions for the benefit that the system offers,
so that their actions become compatible with the system's goals. Rational action
requires individual to submit to the laws of organisational life, which working
scientists are geared to establish. A working example of the oblique use of the
VSM is demonstrated by Flood (1993) in his investigation into quality
management in the service sector conducted into and in conjunction with the
North Yorkshire Police. Flood identified that the Force faced a multitude of
technical, cultural and political difficulties with a leadership style that he
described as being a hierarchical paramilitary bureaucracy. A viable system
model was developed to structure this problem area and was designed to deal
with the rigidity of bureaucracy, the paramilitary culture, reward by promotion
and the integration of technical and cultural dimensions. Flood indicated that:

"The traditional bureaucratic structure is replaced by a viable system
structure that will help to reshape the organisation's design over time.
The paramilitary culture is also replaced in this way." (Flood, 1993,
:244)

One might feel that this is far too simplistic a solution to tackle major problems
with. That its use is to focus the minds of those in power so that they at least
consider or recognise that they do have significant problems in their midst. The
process of recognition may stimulate some form of remedial action. Flood and
Jackson (1991) demonstrated a similar use of the VSD in action in their study
of tourism in Zania. They observed that management styles in Zania tended to
be autocratic. Their challenge was to seek to introduce a more liberated
democratic style for the lower staff levels. The VSD was utilised to model and
diagnose the existing system. The study concluded that the overall system was a
non-viable organisation close to total collapse/failure and that there was a:

"Crying need for some form of organisation now, or bust." (Ibid :109) The



viable system re(organisation) proved to be acceptable to the staff and offered
advantages in that it helped remove corruption, increased equability and
democracy. Flood and Jackson indicated that this use of the VSD provided:

"Possibilities for learning and future wviability were also offered in a
competitive business, and uncertain and unstable political
environments." (Flood and Jackson, 1991 :110)

Flood and Jackson (1991) highlight that one of the major problems in modem
management is that of handling the increasing diversity of issues that confronts
humankind in contemporary organisational and societal affairs. Initially this
problem had been addressed by people managing the increasing diversity of
issues they confronted by increasing the diversity of types of model,
methodologies and theories available to do the job. However, this created a
brand new range of issues to be managed, how to choose between the models,
methodologies and theories. Flood and Jackson (1991) recognise and argue that
that there could never be a super methodology that can address all types of

issue.

"In the modern world we are faced with innumerable and multifaceted
difficulties and issues which cannot be captured in the minds of a few
experts and solved with the aid of some super-method. We are faced
with 'messes’, sets of interacting problems, which range from the
technical and organisational to the social and political, and embraces
concerns about he environment, the framework of society, the role of
corporations and the motivation of individuals." (Flood and Jackson,
1991 :xi)

The best strategy therefore, is skilfully and sensitively to select whatever
methodologies seem most promising and appropriate for each set of issues

faced. Elstob reviews and supports this position:

"Once the true significance of this strategy is understood, it becomes
clear that problem solving practitioners who adopt it must indeed see
themselves as creative (critical) problem solvers, for the fundamental
point is that on each occasion the practitioner will need iteratively to
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evolve creative (critical) solution suited to the particularities of the
situation.” (Elstob, 1992 :62)
Flood and Romm conclude that those involved in systems thinking should be
encouraged to get a firm hold on three critical research points:

e To accept the diversity of issues confronting decision makers;
e To continue developing a rich variety of models and methodologies;

e To address continually the question, Which model(s) and/or
methodology(ies) should be used, when and why? (Flood and Romm, 1996,
:44)

Quite clearly research will not satisfy all parties involved in an organisation. It
is therefore for the researcher to carry it out it an impartial and unbiased manner
and to continually challenge, sensitively and diplomatically existing systems

striving for continuous improvement.

3.5 SUMMARY OF THE MAIN PROVISIONS OF CHAPTER 3

3.5.1 Section A

The review of the public sector related literature identified the origins of
'managerialism’' and the transfer of private sector practices and techniques into
public sector organisations since 1979. It has been identified that there is an
implicit assumption that: 'private sector' = good management practices; 'public
sector' = bad management practices. The dominant logic prevailing is that
market forces will sharpen up public sector management, improve productivity,

customer satisfaction and reduce costs.

The literature review highlighted that this hypothesis was not based on solid
intellectual or practical foundations. That little effort had been dedicated to
identifying the costs involved in the actual 'change' process or analysis of the

final outcome of change, to establish if the projected cost or efficiency savings
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had been achieved. Pollitt believes that the changes primarily revolve around
the introduction of Neo-Taylorism' and relies on the basic principles outlined in

Chapter 2:

e Reduce workers activity to measurable elements;
e Monitor and control through measurement;

e Negotiate with the smallest group possible, preferably with the individual,
this overcomes the workers natural state of work avoidance;

¢ The simplification of tasks allows for the de-skilling of labour; labour
becomes cheaper and easily replaceable;

e Reward by results, the individual not the group;

e Management should be made accountable for the productivity of groups of
workers.

Many academic writers believe that there has not been enough debate prior to

the introduction of these changes and that the autocratic nature of the power

base within the public sector will not tolerate contrary views. The totalities of

such systems have become associated with strong centralised political control

of the public services.

The work of the Social Market Research Foundation was reviewed, particularly
that of Howard Davies. The review demonstrated his commitment to the
standardisation of virtually all public sector organisations based on his ten point
framework. The researcher suggests that the basis of his work is firmly founded

in Taylorism and bureaucratic control.
3.5.2 Section B

A review was carried out of the literature related to the process of transferring
public sector ideologies into the police force and the relationship between the
principle agencies concerned. The agencies appeared to be closely inter-related
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forming self reinforcing and fulfilling processes. Current proposals incorporated
in the new Police Act will radically change the way in which the police operate
and there are suggestions that it will move more towards quantifiable outputs
associated with enforcement. The proposals of the Sheehy report were found to

contain many factors directly associated with Taylorism.

The section explored the likely impact that these changes will have on the
police. It was identified that the police are being forced into a position where
their activities are being increasingly controlled from the centre and monitored
by means of externally imposed performance criteria. It is suggested that a
crucial element had been omitted from the change process, the actual cost of
administering these measures. In this respect there appears to be a significant
gap in the literature, as little post implementation assessment and cost benefit

analysis have either been encouraged or permitted to take place.

3.5.3 Section C

Beer's VSM was examined and it is suggested that it can be utilised within the
police service. The use of the VSM can provide management with a strategic
opportunity to identify and understand the variety and complexity of
environmental demand and consider how to amplify the organisation's resources
to meet this demand. The research will continue to build a picture of the police
organisation by looking at the role of police management and the contribution
that the VSM can have in understanding the complexity of the research area.
We will then be in a position to draw together the implications for managers.
Beer identifies the need for formalised procedures to assist all processes so that
dewviations from the norm can be monitored and amplified. The primary task for
police management becomes the effective design of the amplifiers or
attenuators as these functions are critical to the organisations’ capacity to

manage variety and complexity.
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The work of Flood, Romm and Jackson in the use of the VSM/VSD has been
reviewed, in particular the use of the VSM in an 'oblique' form when dealing
with 'might-right'’ management situations. Their research highlights the dangers
of working in organisations where powerful management displays might-right
characteristics and how this can effect the type of methodology used and the
need to display sensitivity in presenting solutions that may be unacceptable to
the power base. The authors suggest that in this type of situation reliance could
not be placed on a single type of model to carry out an investigation, but that
the researcher should utilise whatever technique would be the most acceptable.

3.5.4 Conclusion of the Theoretical Work and Introduction to The Empirical
Work

The work of Flood, Romm and Jackson highlight the need to be sensitive when
working within ‘might-right’ management situations. The researcher has been
acutely aware of the political significance of the research that he has carried out
at a period of rapid change within the public sector. This influenced the choice
of methodology used in this research. The researcher has therefore utilised
techniques and models that appear to be the most appropriate and beneficial to
remain within the research constraints. It is suggested that the differing
techniques do combine to provide a comprehensive review of how the
Cleveland Constabulary has reached its present position and the key factors that
will influence future development.

Porter (1991) identified the value of determining the longitudinal position' of
an organisation. This involves identifying the purpose of the organisation and
what key environmental factors have influential in its development. The
literature review identified that the police structure is based on military lines,
that the management structure involves classical organisational principles and is
bureaucratic in nature. However, it has been demonstrated that bureaucracy is

not viewed in a pejorative sense, but as a necessary and essential practice to
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ensure compliance with tightly regulated rules and procedures designed to
produce fairness and consistency of output. The activities of policing have
changed little since the formation of the first police force and principle
objectives remain basically the same, maintaining law and order and tackling
crime. However, there is still a need to maintain a para-military role in society
and for the police retain the legitimate right to use force. It is therefore essential
to have a disciplined and well trained police force that is highly accountable for
the actions that it takes.

The literature review traced the origins of change within the public sector and
highlighted the perspective that the police appeared to be averse to change
holding an inherent belief that they are a special type of organisation and
should be treated differently. This stance became subject to a sustained attack
commencing with the Audit Commission's publication of its first special study
of police functions published in 1988. This was followed up by intense pressure
exerted by an amalgamation of bodies that resulted in the publication of a series
of reports and White papers which have significantly impacted on the police
working practices, in particular, the role of management and conditions of
employment. The police have since adopted the characteristics outlined in
Davies social market framework and the majority of the recommendations of

the Sheehy report.

From the literature surrounding organisational theory it became apparent that
there is no one universal model or system that can be utilised for designing or
investigating all types of organisation. However, the literature review
demonstrated that the changes in public sector organisations in the last decade
are based on a standard model. The model is accountancy based, relying on the
concepts of Taylorism, which some authors have termed 'New Taylorism'. The
dominant logic is that the Taylorist principles can be applied to any type of

organisation. However, as we have seen some academics identify that for the

125



concept to be successfully applied it must deal with simplistic situations that
involve mundane and repetitious tasks. The concepts of Taylorism are
synonymous with hierarchical, mechanistic and authoritative styles of
management associated with cost cutting designed to get the maximum from the

workforce with the minimum reward.

The introduction of this model has been accompanied by a race to introduce
new control mechanisms. Taylor introduced control through the use of 'bosses'
however the police have in line with the Sheehy report drastically reduced
levels of supervision. Consequently the police are dependent on the
introduction of new technology, particularly in the areas of management
information systems which can be harnessed to measure variables and increase
managerial control. The belief is that if complex systems of measurement can
be introduced, larger areas of the workforce can be 'controlled’ by an
increasingly smaller number of 'managerial' staff. The proposition is that
increased mechanistic control can lead to a less skilled and lower cost

workforce.

Reiner (1991) identified that the Home Office and Her Majesty's Inspectorate
exerts influence to ensure that senior officers follow narrow centralised views
and that is a mandatory requirement to be modern and progressive. Hence, once
a philosophy is advanced, for example 'new technology is good' then there is an
implicit duty to be compliant with this proposition. It has been argued that to be
successful and achieve promotion, you must maintain a position as the cutting’
edge of 'change'. Conversely it is disadvantageous to evaluate the effects or
consequences associated with the introduction of change. This type of
evaluation may prove to undermine the perceived benefits of change and can be
perceived as negative or career limiting. From the characteristics identified
within the literature review the police service can be regarded as autocratic with

a centralised power structure dominated by the Home Office and Her Majesty's
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Inspectorate. The police service clearly displays the characteristics of a might-

right orientated organisation.

3.5.5 The Safest Methodology to Follow

The researcher initially intended to utilise Beer’s VSM to analyse the
implications of introducing new technology into the Cleveland Constabulary
however, this approach proved highly problematical. What we have
demonstrated in the literature is the dangers of holding contrary views in a
bureaucratic organisation. In particular the work of Flood and Romm
demonstrated that a new type of methodology is required to deal with this type
of organisation. They have developed a system they term ‘Triple Ldop
Learning’ to focus the researcher on useful techniques when dealing with these
difficult areas.

Clearly the issue of evaluation of new technology is a highly political and
dangerous area to be involved in. At an early stage of the research it was
identified that any investigation into new systems must be carried out with the
consent of the organisation and must not be regarded as purely the views of the
researcher. The researcher believed that the best approach was to involve the
whole workforce, who after all are or will be required to use these systems and
have to live and work with changes in procedures. They have hands on
experience and a collective wealth of experiential knowledge waiting to be

explored.
The researcher did however, make use of the VSM in Chapter 7, primarily as a

diagnostic tool that was used to explore the inter-relationships between the

police and the internal/external environments.
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The literature review served to identify the key areas and concepts for change
within the police service. It also highlighted areas of change that had already
occurred. The issues initially formed the basis for the interviews with the senior

officers, then later the forcewide questionnaire.

The initial stage of this process involved a series of semi-structured interviews
with a wide selection of senior officers, during which the key issues identified
through the literature review were explored in depth. The topics under
investigation were associated with the police changing from a traditional public
sector organisation to one that adopted the characteristics of the private sector.
The issues of change associated with the introduction of new technology,
legislation, personnel issues and new procedures were explored in an effort to
quantify the effect of change in terms of: efficiency; resources; operational
efficiency; and bureaucracy. This process was designed to fill the gap identified
during the literature review relating to the cost benefit analysis of change in a
public sector organisation. The research demonstrated how that we could learn
from previous experiences by exploring and quantifying the effect of 'changes'
that have already been implemented. Hence, the research has explored a range
of issues for the period from the 1970's to the present day. If this process is
successful and we find that we can learn from the past and that quantifiable
mformation can be gleaned from raw data, it is argued that this knowledge
should be utilised in designing systems for the future.

The key themes identified during this process were formulated into a
questionnaire that was distributed to the whole workforce. The questionnaire
was deliberately designed to include a wide range of topics as well as those
specifically under investigation and relevant to the main field of research. At
the time of the survey the workforce were being literally bombarded by
questionnaires. To make the questionnaire more attractive to respondents a

number of high profile and contentious issues were included. Although these
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may be regarded as questions where the respondents had little option but to
agree they were successful in stimulating interest in the questionnaire and gave
respondents an opportunity to give their views in the space provided which
invited comments about any topic. It is noteworthy that of the 130 respondents
who used this facility, 115 responses related to the two questions concerning

the Sheehy enquiry.

3.5.4 Introduction to Chapter 4

The next Chapter will introduce the researcher, the research programme and
highlight the difficulties of carrying out research in ones own organisation. The
Chapter provides details of the interviews held with the four chief officers
within the Force and how they perceive the changes advocated by external
bodies affect their ability to police Cleveland. The interviews with senior
officers will explore the key issues of change identified during the literature
review. The findings of the interviews will form the basis for the forcewide

questionnaire.
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CHAPTER 4 THE EMPIRICAL WORK

4.1 INTRODUCTION THE RESEARCH FRAMEWORK

The purpose of this Chapter is to outline the research programme. The research
involves investigating the relationships between the main elements that are
regarded by the key informants as being the essential constituents of corporate
strategy: human resources; financial resources; technological systems; and
legal/political systems. The research seeks to analyse the simultaneous cause
and effect that change has on the various elements by considering if change has

increased or decreased in four areas:

Overall efficiency;

Resources;

Operational efficiency;

Bureaucracy.

The Chapter also describes the researcher and outlines the sensitive nature of
the research that is being carried out into his own organisation, the research
constraints and the research programme. The research programme involved four
stages: interviews with the four members of ACPO; semi-structured interviews
with twenty-seven police officers occupying senior positions within the Force;
a forcewide survey of police officers of all ranks; and a research to determine
the present position of the organisation. The results of each of these stages will

be examined in detail in Chapters 5, 6 and 7.

4.2 THE RESEARCHER

In research into organisation phenomena, the status of the researcher and his
position within the organisation needs to be recognised for it influences both

the researcher's perspectives or biases and the organisation's response to him.
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The researcher, a police officer of twenty years service holds the rank of
inspector. He recognised the dangers of becoming enmeshed in the bias that
may occur when translating and evaluating theoretical and conceptual ideas in
terms of their cause and effect on the imprecise science of operational policing.
There is also the danger that the researcher, removed from the centre of the
organisation, became remote from the corporate or visionary issues adopted by
the senior corporate team, the reasons for following the paths chosen and the

alternatives rejected.

The recognition of this dichotomy allowed the researcher to include
compensatory balances in the project, particularly in the formative stages. This
process involved the inclusion of a range of police officers from different levels
and positions within the organisation to contribute, constructively criticise and
validate each phase of the research.

4.3 THE RESEARCH CONSTRAINTS

The research has taken place within the researcher's parent organisation. The
obvious advantage for the ‘internal' researcher is the ease of access to the
organisation and it's members. However, this must be balanced with the equally
obvious constraints placed upon him as a continuing member of that
organisation. Just as the benefits of being able to 'see' the problems and access
the relevant data, come more easily to the internal researcher so do the
consequences of reporting what is seen if the findings are viewed by the
organisation as critical or threatening. Hall (1994) argues that there is a natural
tendency to think highly of our own judgement and that this position is
reinforced by a tendency to accept information that supports that position and to
reject information that is in conflict with it.
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The researcher, concerned with developing a strategy that matches existing
resources to the environment, finds that he seeks evidence and facts to support
this position and that these do not always match the dominant logic of the
prevailing political or corporate climate. Hall identifies that:

"The visionary leader is unlikely to welcome the constant testing of his
vision by a 'Popperian’ disciple; such a disciple might find that his
behaviour was severely career limiting." (Hall, 1994 :3)

The researcher, faced with this dilemma, adopted the position that he had to
both respect the confidence and trust implicit in the freedom of access given in
a fair and justifiable way, and in return trust that the judgement of the

organisation will be supportive and fair.
4.4 INTERVIEWS WITH SENIOR POLICE OFFICERS

The purpose of this stage carried out between 29 March and 26 April 1993 was
to gain a view of the organisation from the perspective of the senior officers of
the Force. The officers control and hold responsibility for the whole range of
policing functions, and manage the resources of the Force; to tease out the main
issues causing concern within the Force. These issues would later form the
basis of a forcewide survey. All respondents were offered anonymity, only one
requested this facility. Following this request it was decided to extend the
facility to all respondents by preparing a consolidated response for each
question with respondents being identified only by number. The respondents

were selected using the criteria that:

They were in command of a District, Department or Branch;

Occupied a unique or key position within the Force;

Demonstrated a willingness to participate;

Their knowledge of the subject matter.
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Of the thirty officers asked to participate all agreed to be interviewed however,
due to unavoidable commitments, it was only possible to interview twenty-
seven. The sample selected ensured that all police functions within the Force
were represented. It included representatives from the Police Federation (one
sergeant, one chief inspector), and the Superintendents Association (two
superintendents). It is noteworthy that the combined length of police service of
the respondents amounted to seven hundred and eighty three years of policing

experience. The composition of the respondents is shown in Table 4.1

Rank of District Departmental | Percentage of | Average
Respondent responsibility | responsibility | rank sampled | Service (years)
Chief

Superintendent | 3 2 100% 32
Superintendent | 5 7 70% 27.9

Chief inspector | 4 5 36% 26

Sergeant (Fed) 1 n/a 23

TOTALS 12 17 n/a 27

Table 4.1 Composition of respondents interviewed.

The interview structure.

The interview structure and the topics for enquiry were formulated in
conjunction with three senior police officers that all possessed wide ranging and
in some cases highly specific, District and Departmental experience. They
agreed to undertake the role of 'key informants'. Jankowicz (1991) identified
the value of carrying out key informant interviews with respondents selected for
their idiosyncratic or specialised knowledge, citing Tremblay (1982) who
suggests that the use of key informants is especially useful in: defining the

essential characteristics of some issue by drawing on the personal experience
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and understanding of the people involved; identifying the boundaries,
constraints and extremes within which these definitions are seen to apply; and

increasing your knowledge of the issue itself;

The researcher found this technique particularly valuable in that the three
respondents not only assisted the researcher in putting together a balanced
interview structure that captured and reflected the key issues facing the
organisation, at the macro and micro level, but they also acted as a counter
balance that nullified the researcher's in-built bias and compensated for his gaps
of knowledge in respect of specific parts of the organisation.

The final interview format was based on the use of a semi-structured interview
technique consisting of seven sections. Each section contained a number of
questions that invited an open reply. This gave the respondents the latitude to
cover the topics in their own order and manner of presentation. Three of the
sections contained a questionnaire that possessed a longitudinal dimension
where data was elicited from as far back as 1974. The interview length varied
between one hour forty minutes and three hours with the average length being
two hours thirty minutes. Contemporaneous notes were taken which were
typed at the earliest opportunity and forwarded to the respondent to ensure
accuracy. A copy of the interview format and correspondence is included at
Appendix 'A'.

4.5 THE FORCEWIDE SURVEY

The purpose of the forcewide survey carried out in July 1993, was to obtain
data from as large a sample of police officers as possible. The questionnaire
was formulated to include the key issues highlighted by the senior officers, in
the preceding stage. The same three officers referred to in the last paragraph
validated the questionnaire. In addition the chief constable was asked to
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approve the contents prior to distribution, he did make several suggestions for
improvement. These were considered and incorporated into the questionnaire.
Many of the issues raised were specific and unique to the Cleveland
Constabulary, consequently it was deemed inappropriate to explore these issues
by surveying police officers external to Force. The issues rajsed within the
questionnaire are fundamental to the working practices of all police officers
within Cleveland. With this in mind the researcher decided to survey all
'~ fourteen hundred and ninety-five officers in the Force. From the researcher's
experience of being involved with numerous surveys in the Force, it was
suggested that a response rate of 50% could be expected from the constable
rank with slightly higher responses from supervisory ranks.

Seven hundred and twenty-one questionnaires were returned a response rate of
48.2%. This response rate was slightly below that anticipated with a response
rate from constables of only 45%. The probable reasons for this are:

e Four separate surveys were carried out prior to or simultaneously to this one.
Three relating to academic dissertations and one to a Force project.
Respondents could well be suffering from 'questionnaire fatigue';

» The questionnaire was lengthy, with sixty-three questions;

 The survey took place at the peak annual leave period. (This was reflected in
~ the low response rate of ACPO)

The composition of the population and the respondents is shown in Table 4.2.

[ e = o 135 e e — e = — - -



Rank Establishment | Number of | Percentage
(Neo. issued) respondents response

ACPO 4 1 25%
Chief superintendent | 5 4 80%
Superintendent 14 8 57%
Chief inspector 27 21 78%
Inspector 92 60 65%
Sergeants 239 129 54%
Constables 1114 498 45%.
TOTAL 1495 721 48%
Table 4.2 The population and the composition of respondents to the

forcewide survey

4.6 INTERVIEWS WITH THE FOUR MEMBERS OF ACPO

The purpose of the interview stage was to explore macro level issues

determined by those responsible for formulating and implementing policy.

This stage involved all four members of the Association of Chief Police
Officers (ACPO), the chief constable, the deputy chief constable, and the t