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ABSTRACT

The current research assesses the relationship between the policy
structures of six police departments-~-Atlanta, Denver, Montgomery
County (Maryland), New Orleans, Portland and San Diego--and patrol
of ficer satisfaction with department operations. A 27-item survey
covering respondents' experience, aspirations, working conditions,
demographic characteristics and satisfaction with job and department
operations was administered to a total of 849 patrol officers.
Results from this survey and detailed case studies in ten policy
areas suggest that patrol officer satisfaction is greatest in those
departments where the role of the patrol officer is defined by a
high degree of autonomy, where procedures governing advancement and
discipline encourage equal application, and where patrol officers
are given wide opportunities to participate in decisions affecting
their jobs. At least four other factors in the occupational environ=
ment of the patrol officer are pdtentially important determinants of
patrol officer satisfaction with department operations: administra-
tors' managemert styles, department history and culture, support
from city hall, and police officer association representation.

This report also contains four appendices. The first reviews the
job satisfaction and police literature, with particular reference
to this study. Other appendices include the responses by the
police chiefs in the selected sites to the research findings, the
questions used in the police officer opinion survey, and the
frequency distributions of their responses.
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SUMMARY OF FINDINGS

" Introduction

The past decade has seen a proliferation of new police management practices

and deployment procedures. While the attitudes of patrol officers toward
these initiatives have been the subject of increasing concern within the law
enforcement community, the literature in the field includes few systematic
attempts to assess the relationship between department policies and patrol
officer satisfaction. The present study was designed to explore this relation-
ship through an analysis of the policy structures of six departments and a
survey of patrol officer satisfaction with department operations.

Scope and Purpose of the Research

The body of literature regarding police officer attitude~s toward their work
suggests three important dimensions for characterizing wvariations in police
department policy and patrol officer satisfaction: autonomy, fairness and
participation. In this study it was hypothesized that satisfaction would be
greatest where the role of the patrol officer was defined by a high degree of
autonomy, where procedures governing advancement and discipline encouraged
equal application and where patrol officers were given opportunities to
participate in decisions affecting their jobs.

Ten policy areas were selected for detailed study:

® Management. of the role of the patrol officer,

Matrol offiger input in decision-making,

® Police officer association input in decision-making,
e Promotion,

® Investigative assignment selection,

e Transfer,

e Discipline,

e Shift assignment,

e One- v. two-officer patrol units, and

¢ Education.

To varying degrees, nine of these areas reflect the management paradigms of
participation, fairness and autonomy. The tenth--education=--was included
because of its potentially important implications for patrol officer satisfac-
tion. All ten areas offered sufficient variation to permit the study to
document a range of experience. £Each also has department-wide application

and is, to a large extent, under the control of police administrators and thus
subject to manipulation by upper management.
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A panel of eight police administrators and association leaders and twelve
researchers participated in the selection of six departments. To provide the
study with a range of management practice in each policy area, respondents
were asked to nominate large- and medium-sized departments that represented
extremes in management philosophy. Other selection criteria included
geographic and socio-economic comparability among sites classified at either
end of the management continuum, and the willingness of departments to
participate in the study.

Among the sites selected, the management policies in Montgomery County
(Maryland), Portland and San Diego were reputed to offer a high degree of
autonomy, participation and regard for equality of application. 1In contrast,
Atlanta, Denver and New Orleans appeared to emphasize more centralized,
discreticonary decision-making.

Survey Procedures and Resuits

A 27-item survey was administered to a total of 849 officers representing
between 20 and 53 percent of the total patrol officer population in each
department. The instrument covered respondents' experience, aspirations,

working conditions, demographic characteristics and satisfaction with job and

department operations.

The survey results, arrayed in Figure- I, revealed a wide distribution in the
level of patrol officer satisfaction across the six departments under study.
On a scale between 0 and 10, representing "Very Dissatisfied" to "Very
Satisfied," the median level of satisfaction with department operations
varied from 1.5 in Atlanta to 7.0 in Portland. Between these two extremes

fell Montgomery County with a median value of 2.0; New Orleans, 3.0; Denver,
3.5; and San Diego, 5.0.

The Relationship Between Policy and Satisfaction

To document the policies and practices in the departments under study,
structured interviews were gonducted with a sample of officers and command
personnel at each site. These interviews, together with the survey results,
on-site observation and reviews of policy manuals and memoranda, produced
detailed case studies of the formal policies and informal practices in each
of the ten areas of interest.

In each policy area, departments were arrayed on a continuum reflecting
degrees of emphasis on participation, procedural equity, autonomy and reward
for advanced education. Summarized briefly below are those aspects of policy
and practice described by these continua that appear to explain differences
ameng departments in patrol officer satisfaction with department operations.

e Management of the Role of the Patrol Officer

Across the six departments studied there was wide varia-
tion in the degree to which the role of the patrol officer
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extended beyond routine patrol and response to (ulls for
service. ‘At one end of the continuum, the patrol officer as
"manager" of his district was provided extensive autonomy
and flexibility in establishing district-specific law
enforcement strategies. Relatively close supervision and
the constant demand of calls for service characterized the
opposite end of this continuum. This variation in autonomy
and participation (which derived hoth from manpower shortages
and relative emphases on centralized decision-making) was
generally consistent with differences in reported levels of
satisfaction with department cperations.

Patrol Officer Input in Decision-making

This policy continuum ranged from aggressive efforts to
encourage patrol officer input in the development of depart-
ment policy to the absence of mechanisms to communicate
directly with the administration. Between these two extremes
were nominal means of participation that were not perceived
as providing real opportunities to influence policy. Both
interview ané survey results offered suhstantial evidence
that the availability of avenues for participation combined
with a demonstrated commitment to those avenues by admin-
istrators contributed to levels of expressed satisfaction
with department operations.

Police Officer Association Input in Decision-making

The variation in the degree of police officer association
influence formed a striking continuum. Among the six cities
were those with single employee organizations representing a
substantial majority of patrol officers and possessing
defined opportunities for formal and informal participation.
Multiple organizations with non-representative memberships
and limited influence on administrative decisions defined
the opposite end of this continuum. These differences
reflected the degree of unity among the rank-and=file and the
extent to which the association was perceived as an advocate
of the concerns of its members, and were associated with

variations in reported satisfaction with department operations.

Promotion

The range of policy options in this area is largely defined
by the degree of objectivity embodied in the criteria
governing promotion. Across the six sites, this continuum
began with the completely objective criterion of a written
exam and proceeded to systems providing administrators with
relatively wide latitude-to promote those they believed most
qualified. While this continuum posits subjective criteria
as a source of dissatisfaction, the survey and interview
results suggested that advancement opportunities and percep-
tions regarding the gqualifications of those promoted were
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more closely related to patrol officer satisfaction than the
nature of the promotional criteria. Officers could see
relatively wide opportunities for promotion in a subjective
system and did not necessarily consider such a system unfair
if those promoted were viewed. as highly qualified for
advancement. .

Investigative Assignment Selection

The criteria and procedures for selecting officers for
investigative assignments also varied from well-specified to
highly informal. Formalized selection procedures were
generally associated with partially objective criteria, a
vacancy posting requirement and perceived fairness. In
department’s where standards were not made explicit, selection
was seen as highly subject to political favoritism, sometimes
at the expense of officer qualifications. At the same time,
opportunities for selection were believed to be denied to
qualified officers who were not well-connected. While
perceived fairness was not necessarily associated with
satisfaction, perceptions of political favoritism in the
selection of investigators were related to dissatisfaction

to the extent that preferential treatment reflected a broader
cultural tradition.

Transfer

The policies and practices governing self-initiated transfers
from one patrol area to another were quite gimilar across
departments, all relying generally on "swaps" arranged in
order to maintain existing manpower levels. Denied con-
sideration of transfer requests for "just cause” and the
processing of requests in order of receipt are two practices
which distinguished this continuum, reflecting a general
management orientation towards the accommodation of indivi-
dual rather than organizational preferenges. Similarly,

the absence of these practices was generally consistent
with perceptions of limited opportunities for transfer,
political favoritism in allocating those opportunities, and
disaffection with department operations.

Discipline

While the chief had final authority to administer discipline
in each of the study sites, opportunities to participate in
the development of disciplinary policy, provisions for peer
review and procedures to safeguard the rights of the accused
were the variable elements among departments in this policy
area. At one end of the spectrum, authority to recommend
punishment rested with a trial board, including one officer
of the same rank as the accused. Administrative discretion
was limited by requiring the chief to state in writing his
reasons for increasing penalties recommended by the board.
At the other end, the chief exercised exclusive disciplinary
power in the absence of a formal hearing. At the mid-point
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were formal review boards without patrol officer ;eprgsenta—
tion. Like investigative assignment selection, perceived

‘fairness in discipline did not necessarily translate into

satisfaction. In departments defined by a history of

political favoritism, however, perceptions ?f politics in
selection were associated with dissatisfaction.

shift Assignment

shift assignment policies did not emerge as an important
source of satisfaction or dissatisfaction within any of the
departments studied. Officers in departments that selec?ed
permanent shifts according to seniority tendgd to app;ec;ate
the application of the single standard. Offlcers.subject to
rotating shifts also believed that fairness prev§lled as
junior officers were not consistently buréene§ WL?h the
"graveyard" shift. patrol officer particxpat%on Ln.the
development of shift assignment policy was evident in both
satisfied and dissatisfied departments.

One- Versus Two-Officer Patrol Units

Among the six departments were examples of the exclus%ve use
of one-man units as well as a mix of one- and two-officer
units assigned to reflect demand or differences in pat;ol
functions. While earlier literature has reported consistent
opposition to one-man caxs from patrol officers, the current
survey findings suggest a much more positive consensus'
among the rank-and-file. Very few agreed that two-officer
units were essential in all areas at all times. The
preferred policy emphasized individual choice and a mix of
one- and two-man patrol units deployed in response to.
changing crime conditions across districts and over time.

Education

This continuum was based on the degree to which advanced
education was rewarded. Policies ranged from rewards o€
promotibn, special assignments and pay to the absencg oi

any formal incentives. The relationship between variations
in incentives and degrees of satisfaction was largely a
function of the educational profiles of the departments
studied--with more (or fewer) incentives related to greater
{or lesser) proportions of highly~-educated patrol officgrs.
As a result, among departments with few incentives, policy
change might produce differences in satisfaction based on
levels of educational attainment. While more educated
officers might perceive a fairer system, the less educatéd'
would be more inclined to view these rewards as an artificial
measure of performance. Viewing only educational achievement
apart from the issue of incentives, the survey results

showed a slight positive correlation between current educa-
tion level and satisfaction.
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In order to examine the relationship between satisfaction and these observed
variations in policy and practice, ordinal values were assigned to denote the
posgition of each department in each policy area. These formed the basis for
a single overall ranking (from 1 to 6) which reflected the extent to which
autonomy, fairness, participation and rewards for advanced education were
manifested in the policy structures of the six departments.

Wwhile our findings show that policy affects satisfaction, it is important

to note the absence of any simple causal relationship. With only six cities,
our information on policy was necessarily derived largely from case study
observations.- Moreover, numerous individual differences are reflected in the
responses to the satisfaction survey. While we removed the effects of some

of these differences, others must be relegated to the class of unexplained
variance.

Finally, it is clear that other factors in the occupational environment of the
patrol officers are potentially important determinants of policy and patrol
officer attitudes toward their departments. The case study results have
suggested at least four .sources of environmental support to the position of

the patrol officer that serve to confound direct associations between policy
and satisfaction:

e Administrators' management styles defined by expressions

of trust in their patrol officers' judgment and responsive-—
ness to their opinions; -

e Department history and culture manifested in the extent of
political favoritism and hierarchigal management;

e Support from city hall expressed through salaries and wages,
working conditions and affirmative action policies; and

e DPolice offiger association representation as it influences
those conditions outlined above.

Research Agenda

The present research has attempted to provide police administrators with an
understanding of the common aspects of management policy and practice that
appear to be related to patrol officer satisfaction. The available evidence
supports the conclusion that the policies extant in the six departments
studied have a significant bearing on patrel officer satisfaction. Yet,
given the absence of experimental conditions and the inclusion of only six
sites, the generalizability of this finding has yet to be tested. This sug-
gests the need for longitudinal study of the process of policy development
and change over time. Ancther important area for future research inquiry
lies in the translation of present findings into the domain of job perfor-
mance. While the relationship between satisfaction and performance is
undeniably complex and fraught with difficulty in the development of ade-~
quate performance measures, the question is one of central importance
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to police management. Other areas for future research suggested by the
findings of the current study include:

Policy implementation,

Policy descriptions,

Mediating factors,

External consequences of dissatisfaction,

Perceptions of policy and internal relations, and

Methodoloéy.
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CHAPTER 1: INTRODUCTION

During the last decade, the innovation in police.managément has %ncigdei'a ]
variety of techniques and strategies with potentially important imp Lza ign
for patrol officer job satisfaction. While mégt of the§e management too ; s
have been designed ultimately to increase police effect;venes§, s?me, zgc el
directed patrol and educational incentives, have at least an implied o ?ec iv
of improv;d officer satisfaction. Others, like‘one-mén cars and’promot;§9a e
oral boards, appear to have created some dissatxsfactxon'among patroltc?t ;c: .
Despite the attention paid by the law enforcement community to the attl utic
of patrol officers towards these initiatives, there ?ave begn few §ys emad
attempts to assess the relationship between alternative pol;cy'optlens ana
patrol officer satisfaction across departments. Th§ res§arch %n this aretée .
for the most part, has consisted of program evaluations Lg § sxnglehdepar nt.
Thus, while we know how some officers feel about some pol%CLes,.we ave a
limited understanding of the extent to which differences Ln.pollcy ére .
associated with interdepartmental differences in patrol officer satisfaction.

1.1 Scope and Purpose of the Research

The current research is designed to explore the relat%onship ?etwee§ the'th
policy structure of police departments and patro} offl?er sat;sfactlontvl
department operations. Through extensive field Lnt?rvmews and ob?ervalxozs,
the study has documented the policy structures of six departments: A? anta,
Denver, Montgomery County (Maryland), New Orleans, Portland and ?an Dl?goé
These departments were selected to represent a §pectrum of ?xperlengi 1§- en
policy areas ranging from assignment and promot;ona% @echanlsmshto sciime
plinary procedures and participatory management policies. At.t'e samz c a,
patrol officer satisfaction was measured through a survey admln%stere o
sample of officers in each of the six departments. T@e result is é non-
sta%istical, qualitative analysis of the differences in formal policy and

informal practice.
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While it is not the purpose of this study to explore all potential sources of
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patrol officer satisfaction with department operations, it is important, at
the outset, to recognize that satisfaction does not bear a simple cause-effect

relationship to the policies under study.
contextual and individual factors obviously must be considered.
presents a highly simplified model of the system of relationships

A variety of institutional,

Figure 1.1
which

mediate the process by which policy can affect satisfaction. The model

is oversimplified--both in that it is an abstraction from a compl

and, perhaps more seriously, in that it does not take account of simultaneity
It does, however, identify the principle factors which must be

and feedback.,

considered in attempting to trace the effects of policy variation
officer satisgfaction.

ex reality

S on patrol

The most obvious feature of the model is the distinction between policy and

its implementation.
wide disparity between policy and implementation (Rossi, 1978).

It is a truism in program evaluation that there is a

It would be

naive to expect, for example, that a strictly merit bromotion system would

affect an officer's work situation, much less his satisfaction if
tions have occurred in a five-year period. In a similar fashion,

no promo-
a2 highly

fair personnel policy can be non-functional if there are factors in the

objective situation which militate against fairness. For example

+ promotion

by objective examination, while impartial and impersonal, may inadequately
reflect subtle interpersonal factors which can affect performance.

A somewhat more difficult problem for this study lies in the realm of indivi-
Satisfaction is a joint product of objective and personal
Desires and expectations may not be in consonance with a realistic

dual differences.
factors.

assessment of the job situation or even with each other. 8o, for

example,

officers having little leadership potential can desire bPromotion even if

they know they do not merit it.
their own shortcomings.
consonant with reality can exhibit high levels of dissatisfaction
how enlightened are policy and administration.

In addition, they may easily be blind to
Systems where desires and expectations are not

no matter

Somewhat more seriously,

an impartial policy can be perceived as unfair by those who derived or
expected to derive advantage from a previous policy which was less balanced.
Affirmative action, community control, and the Miranda decision are three

areas where policy changes, regardless of their merits or equity,

had the

effect of reducing advantages held by certain groups of officers or indeed

officers in general.

Change may help some people and harm others.

In the

case of affirmative action an increase in overall system equity in the long

term appears to result in a decrease in perceived Personal equity for some in

the short term.

Factors outside of the police department also affect satisfaction,

It is not

unusual to find that system improvements often accompany (and perhaps are

caused by) a worsening of extra~system realities.

r

It is not our purpose to
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FIGURE 1.1
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investigate the causal connections between changes in crime rate and sentenc-
ing practices and the reform of personnel practices. It is, however, worth
noting that they may offset one another\ X hostile environment can offset
the most enlightened system or a beneficial environment may offset an archaic
or corrupt one. Lastly, a number of other factors such as salary levels,
inflation, adeguacy of equipment, and climate, all have effects which disturb
the relationship being studied. These factors are discussed in subsequent
chapters to the extent that they aid both in defining important differences
across the six departments and in interpreting the relationship between
policy and satisfaction within individual departments. ’

1.2 The Policies Selected for Study

Given the large number of policies available for study, four major factors
guided cur injitial selection of policy variables. Pirst, we wanted to considerxr
pelicy areas that were characterized by a range of policy options so that we
could examine the implications of different alternatives for satisfaction.
Second, we wanted to include policy areas that were, to some extent, under

the control of police administrators and thus subject to change through policy.
Third, we wanted to examine poclicies that had department-wide application in
order to eliminate the need to consider intra-departmental variations. And,
finally, we wanted to select areas of policy that the police literature
identified as potentially important sources of satisfaction and dissatisfac-
tion. These policies, we found, were largely defined along three dimensions:

e participation, or the extent to which patrol officers are

provided opportunities to share in policy decisions that
affect their jobs.

e fairness, or the extent to which procedures governing the

distribution of rewards and punishment provide for equal
application; and

] éutonomy, or thg extent to which patrol officers are given
freedom, independence and discretion in scheduling and
carrying out their work assignments; '

The following ten policy areas were selected for study according to these

criteria and .the views of a group of 25 geographically distributed police
officers who included administrators, police association leaders and members
of the rank-and-file:

.e Management of the role of the patrol officer,

® Patrocl officer input in decision-making,
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e Dolice officer association input in decision-making,
¢ Promotion,

e Investigative assignment selection,

e Transfer,

e Discipline,

e Shift assignment,

e One- versus two-officer patrol units, and

e Education.

The dimensions of participation, fairness and autonomy are reflected to
varying degrees in nine of these ten policy areas. The tenth, educat:.ionf has
been included in the study because of its potentially important implications
for patrol officer satisfaction. Educational policies are assessed in terms
of the extent to which officers are rewarded for advanced education.

1.3 Site Selection

Tne research design was structured to provide maximum information about the
relationship between the management paradigms of participation, fairness and
autonomy, as reflected in formal and informal department policy, and patrol
officer satisfaction. It was hypothesized that satisfaction would be
greatest where the role of the patrol officer was defined by a high degree of
autonomy, where procedures governing advancement and discipline encouraged
equal application, and where patrol officers were given opportunities for
participation in decisions affecting their jobs. Three departments were
selected which appeared to represent this pole of the management continuum.
As a comparison group, three departments were sought where patrol officer
autonomy was limited in favor of close supervision, where management was
permitted to exercise broad discretionary power in the distribution of
non-monetary rewards and punishment, and where few opportunities for partici-
pation were available.

Identification of the six departments representing the extremes in management
philosophy was based on the combined perceptions of a panel of eight police
administrators and association leaders and twelve researchers in the field.
Respondents were asked to consider 39 medium- and large-sized police depart-
ments (those serving populations of between 300,000 and 1,000,000) and to
nominate those whose national reputations placed them on either end of the
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continuum defined by the management strategies outlined above. After these
subjective nominations were completely recorded, they were compared with a

number of policy measures associated with mobility, choice over working hours,

e¢ducation, management seminars, and other technigues to facilitate officer
participation, which were cwllected by telephone from each department.

Departments which were not nominated by the panel as representing either end
of the management spectrum, or for which there were conflicting indicators of
management philosophy, were successively eliminated until only the least
ambiguously classified departments remained. At this stage, the group of
potential candidates exceeded the six which would ultimately be required to
allow for attrition of non-cooperative departments, and to permit a partial
matching of cities on regional and socio-economic variables.

Interest in participation was initially solicited by letter and follow~up
telephone call to the chiefs of ten candidate departments. Two refused to
participate at that point. The project director visited the other eight
departments and met with each chief and members of his staff to explain the
purpose of the study, solicit final cooperation and develop preliminary data
collection plans. Two other departments refused to participate after this
visit. All four departments cited the competing resource demands of on=-going
research as their reason for refusal. While we have no way to verify whether

. these other studies were the real reasons for refusal, readers should be

aware of the possibility that refusals were biased in ways which tended to
exclude departments with serious political or labor/management problems-—-
departments whose administrators might have had reason to fear the results of
a study of patrol officer perceptions of deparcment operations. Since this
research is primarily concermed with one precisely-defined aspect of manage-~
ment variability, the exclusion of problem departments reduced a potential
extraneous source of variation, and probably slightly enhanced the ability of
the researchers to concentrate on the questions of interest, free from
distraction by idiosyncratic administrative problems.

Table 1.1 shows the geographic and managerial stratification of the six
police departments which eventually participated in the study. Montgomery
County (Maryland), Portland and San Diego were reputed to offer a high degree
of officer input in decision-making, to make personnel decisions with a high
regard for officer qualifications, and to grant substantial latitude to
individual patrol officers. The three contrasting departments--Atlanta,
Denver and New Orleans--appeared to have more centralized decision-making,

to permit a greater degree of discretion in decisions affecting advancement
and discipline, and to emphasize supervision over patrol officer autonomy.
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TABLE 1.2
TABLE 11

Characteristics of Participating Sites

Participating Police Departments ' : .
PORTLAND SAN DIEGO

® estimated population: 384,500 ® estimated population: -824,000 !

South ‘
West ut , ‘ ° crim.e inc.iex: 95.76 per 1,000 pop. ® crime index: 79.41 per 1,000 pop.
participatory can Diego Mont gomery o _) : ® % m!nor.ity: 7.7% ® % minority: 10.8%
o County (Md.) : ;r/mdlan income: 39,7?9 ® median income: $10,159
, ﬁ‘ % below poverty: 8.1% ® % below poverty: 9.3%
BT ColL ® total sworn personnel: 840 ® total sworn personnel: 1,104
s — e lamtn : % female: 19.4% % female: 7.2%
New Orleans - ; .% minority: 4.6% % minority: 13.1%

) [ ‘ ® min-max base patrol officer salary: ® min-max base patrol officer salary:

$14,060-18,845 $13,236-17,556

® total department budget: $25,058,195 ® total department budget: $36,314,802

Table 1.2 displays several key characteristics of these communities and their
respective police departments. All of these jurisdictions share the sunbelt
traits of growing populations, relatively low unemployment and a transitiomn
to more developed econcmies. These factors may influence the general level

of worker satisfaction; they certainly influence the kinds of alternative

DENVER 4 NEW ORLEANS

=B

employment which are available to dissatisfied police officers. Maintaining \

approximate geographic comparability between the two representative groups
should thus have suppressed some of the potential extraneous variation due to
environmental differences.

® estimated population: 516,100

® crime index: 104.51 per 1,000 pop.
® % minority: 29%

® median income: $9,650

® estimated population: 600,000

® crime index: 66.50 per 1,000 pop.
® % minority: 45.4%

® median income: $7,442

R - ® % below poverty: 9.4% ® % below poverty: 21.6%

T : I}: ¢ togjlfswor'n pi"sg";”e' : 1378 e total sworn personnel: 1,464

" ; emale: 4. .
1.4 Data Sources and Data Collection ; % minority: 1 9 5% Zf rfre‘ir:glr?;ys.?? o

rriew : o . ) * . (] H .Q70

- ﬁz ¢ min-max base patrol officer salary: ® min-max base patrol officer salary:
In addition to the data collected for site selection purposes, information i - ' $15,880-18,552 $12,228-12,228

about the six departments was drawn from three sources: a survey, formal ® total department budget: $30,836,100

documentation and interviews. A 27=item survey was employed to determine
officer experience and aspirations, working conditicns, and respondent .
demographics. (See Appendix III.) The survey was largely administered
during the roll call period where all officers on duty at the time of the
administration were invited to participate. In a few instances, however,
when manpower shortages were extremely acute, officers were called in indivi-

® total department budget: $39,800,000

e

‘MONTGOMERY COUNTY ATLANTA

® estimated population: 600,000
® crime index: 41.0 per 1,000 pop.

==

® estimated population: 500,000
® crime index: 91.2 per 1,000 pop.

duall th . Offi rki all three major shift : T

w::e Zeto complete e survey cers worXing c.m . ? . J shifts - g ® % minority: 10.8% ® % minority: 51.4%
presented. In most cases, patrol areas {districts, divisions, J Co ® median income: $16.708 rnor

precincts, or zones) selected for study represented the highest and lowest - oo * % belo rt' . 30"? ® median income: $8,398

hazard (measured by crime rate, assaults on officers, and calls for service) ° W poverty: 3.Un ® % below paverty: 5.9%

® total sworn personnel: 732

% female: 4.8% ® total sworn personnel: 1,047
o . 8.0%

in each city. (Portland, with only three precincts, and San Diego, whose
% female: 8.7%

divisions are heterogeneous, were exceptions.) In administering the survey,

e
li, =3

the researchers provided an introductory briefing explaining the purpose of ) . _% minority: 5.3% % minority: 33.7%
the study, assuring the respondents' anonymity, and giving instructions for . ® min-max base patrol officer salary: ® min-max base patrol officer salary:

==
==

$13,254-23,449 $11,510-14,539

completing the form. Most officers completed the survey in fifteen to twenty
® total department, budget: $29,296,823 ® -total department budget: $28,012,000

minutes and more than 99 percent returned a completed instrument. The S D
number of respondents and the proporticn of the total patrol officer popula- - "
tion surveyed in each department are shown in Table 1.3. i
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The frequency distributions or medians for most of the items in the
survey have been included as Appendix IV. J
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TABLE 1.3

Sample Size and Percentage of Total Patrol
Officer Population* Surveyed by Department

Percentage of Total

Department Sample Size Patrol Officer Population
Atlanta 131 20
Denver 138 20
Montgomery County ) 98 21
New Orleans 138 26
Portland 161 53
San Diego ' 183 36

*Patrol »>fficers assigned to patrol areas.

Information about department policy intentions and implementation procedures
was drawn from department policy manuals and formal memoranda, interviews

and items on the patrol officer opinion survey. Policy manuals--rules and
procedures, operations manuals, standard operating procedures, etc.--were the
source of formal policy statements. The information generated by these
sources was contrasted with that obtained through interviews where respondents
were asked to describe how policies "actually" operated in their departments.

Certain survey items were intended to provide indirect checks on the actual
degree of autonomy, patrol officer perceptions of promotional opportunities,
and the extent to which patrol officers believed they influenced policy
decisions. Additional verification was provided by Question 12 of the survey
instrument, which asked respondents to nominate and comment on the three

policy areas which, for each patrol officer, represented the most important
sources of dissatisfaction.

Table 1.4 lists the number of interviewees at each site by departmental
position. Patrol officers were selected at random by the resesarchers from
the day and evening rosters in the patrol areas surveyed earlier. Officers
with less than 12 months experience with the department were excluded from
selection. In all cases, the sergeants interviewed were the supervisors of
the patrol officers who were in the interview and survey samples. Interview
notes permit matching of officers to supervisors. Commanding officers are
likewise matched to officers in surveyed/interviewed patrol areas. Figure
1.1 shows the schedule of data collection. In two of the departments, major
external events occurred after the survey was administered but immediately
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preceding the interview phase.

These events=-a police strike in New Orleans
and the departure of the chief in Montgomery County--are likely to have

significantly influenced the attitudes and feelings expressed by the inter-
view respondents.

TABLE 1.4

Number of Interviews at Each Site by Position

Position Number
Patrol officer 16-20
Sergeant 10-12
Commanding officer 2~4
Chief of patfol and/or

chief of operations 1=2
Director of personnel 1
Director of training 1
Supervisor in the detective division 1
President of the.police of ficer

association 1-2
Chief 1

TOTAL 34-44
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FIGURE 1.2

Data Collection Schedule

Atlanta * **
Denver * *k
(departure
Montgomery County * of chief) **
New Orleans * (police strike) **
Portland * *x
San Diego * *
Cct Nov Dec Jan Feb Mar Apr May
1978 1979

Survey Administration * Interviews **

1.5 Limitations

While the preceding discussion implicitly defines the boundaries of this
study, it is well to list explicitly some of the questions which necessarily
remain outside that boundary. Some of these limitations are imposed by the
kinds of data which were available. Others are inherent in the logic which
directed the study.

Satisfaction. When we speak of the level of satisfaction with a department,

we create a statistical fiction which attempts to summarize diverse affective
responses. Individuals will express levels of satisfaction substantially
above or below the level attributed to the group. Such dispersion comes from
many sources. No two individuals employ identical definitions of satisfaction,
much less have the same concept of what "4.0" means on such a scale. Thus,
even if it made sense to imagine that all members of a group of officers were
"equally" satisfied, we would not expect all of them to provide the same
response on a gquestionnaire.

In addition to differences in expression, our data reflect genuine differences
in individual satisfaction, traceable to everything from childhood career
aspirations to yesterday's dinner menu. Some of these differences are there-
fore at least partially measurable through analytic techniques. Others are
not so systematically related, and must be relegated, at least for the
purposes of this study, to the class of unexplained variance.
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_the possible differences between perceived and actual policy.

ing full- causal links between the two domains.
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Departments. This study concerns only six of the 39 medium- and large-sized
police departments in the United Stateg, and the data reflect them only at a
single instant in their histories. Mot only are the other 33 departments
different from the six we studied, but even these six are probably different
now from what they were at the time of data collection. 1Indeed, in one of
the departments a complete change of administration occurred even as our
study was in progress, with effects that are apparent in the data. Because
this study represents the first measurement of its kind, we cannot tell how
much of the observed satisfaction level in any particular department is
transient and how much represents a stable underlying reality.

The departments were specifically chosen to represent a diversity of manage-
ment policy and style. A consequence of this choice is that these particular
six departments are not a random sample from the total pool of departments,
and their characteristics almost certainly differ, at least in detail, from
thoge of the population of departments. In particular, since the selection
mechanism concentrated on policy extremes, the range of policies and attitudes
reflected by departments in this study is probably greater than that which
would have occurred in a random sample, and "average" departments--those

lying near the center of the distribution--are probably under-representead.

Policy. The study attempts to compare several policy areas among the depart-
ments and to relate differences in policy to differences in how satisfied
employees are with their jobs and their departments. Our classification of
policies comes from a series of interviews conducted with officers at all
levels of the department. While this procedure provided us with a range of
perceptions of how policies were implemented, we must be continually aware of
There is almost
certain to be a delay between the time a policy is changed and the time those
changes are experienced. During this time, depending on the department's
social context, perceptions may be either more or less favorable than actual
policy. Since satisfaction is at least partly a response to perceived, rather
than actual, policy, the information gathered by our interviews presumably is
relevant to predicting employee satisfaction. A change in policy which is

not reflected in a change in perception, however, may have less than the
anticipated effect on satisfaction. '

Use of the policy classifications as explanatory of satisfaction introduces
further conceptual ambiguities. A department's policy configuration derives
from factors both internal and external to the department: the political
context of the municipal government, prevailing local economic conditions,

the personalities of key administrators, the evolutionary history of labor-
management settlements over the last generation, and so on. Many of these

same factors which shape policy also influence the satisfaction expressed by
patrol officers working in these environments. Therefore, the mere association
of policy differences with satisfaction differences falls short of establish-

In particular, it is highly
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unlikely that if San Diego, for example, adopted the policies of Denver, but

retained the environment of San Diego, that the distribution of satisfaction
scores in the two cities would coalesce.

This problem of spurious correlations is particularly acute because the study
is limited to a single temporal cross—-section of six departments. Either
longitudinal variation or a substantially larger number of observation units
would permit the introduction of statistical controls to test the competing
claims of other possible antecedent variables. The best information short of
a fully randomized experimental design would come from a longitudinal study
sufficiently extensive to include actual changes in policy, and to study their
possible causes and effects. Perhaps the preliminary measurement of the
present research can provide the impetus for such a study.

1.6 Organization of This Report

In the four chapters which follow, the ten policy areas studied are organized
under the management paradigms of participation, procedural equity (fairness),
participation, and education, with reference to the literature and implementa-
tion practices in the six study sites. At the end of each discussion, each
policy area is summarized in tables in which the departments are arrayed
along a policy continuum. A description of the major sources of satisfaction
and dissatisfaction in each department which places those polices within the
larger organization context forms the substance of Chapter 6. The study
concludes with a final chapter which describes the policy options and other
environmental factors that appear to be associated with patrol officer
satisfaction in an effort to suggest areas of needed organizational change.

Four appendices related to the research ~r summarizing its findings are
placed at the end of the study. Appendixz I contains a literature review of
the important and relevant work in the job satisfaction and police fields,
and it is followed by a bibliography of the literature. Appendix II contains
the responses to the research findings by the police chiefs of the selected
sites. The 27-item police officer opinion survey forms the third appendix.
Pinally, the quantitative results of the survey are summarized in fregquency
distributions along with four figures which present a measurement of police
officer satisfaction based on an 11-point Likert scale.
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CHAPTER 22 PARTICIPATION

2.1 Management of the Role of the Patrol Officer

Recent efforts to improve the productivity of the patrol function have
included a number of alternatives to random patrol. Police departments have
experimented with these alternatives under the assumption that planned activi-
ties which address specific law enforcemeint problems would represent a more
effective use of patrol resources. The redefinition of the role of the patrol
officer under "directed" patrol includes responsibility for analyzing condi-
tions on his beat and developing strategies to deal with them. At the same
time, the patrol supervisor becomes less concerned with rule enforcement and
_more :nvelved in strategy-planning with his officers (Boydstun and Sherry,

1975; Kansas City Police Department, 1975; New Haven Police Department, 1975;
Gay et al., 1877a).

While the major objective of directed patrol has been enhanced effectiveness,
the implementation of these programs may have potentially important implica-
tions for patrol officer satisfaction. There is at least some evidence

in the literature that two aspects of directed patrol are associated with
improved satisfaction. The first is increased opportunities for input in
decisions that patrol officers appear to believe they are in the best posi-
tion to make (Gay et al., 1977b; Rubinstein, 1973; Alex, 1976); the second is
freedom from close supervision (Niederhoffer and Blumberg, 1973; Alex, 1976).

Within this context, this policy refers to institutionalized efforts of depart-
ments to expand the role of the patrol officer beyond the scope of responding
to calls for service and performing randem patrol. The two dimensions of the
patrol role which define differences across departments include:

e participation, or the extent t» wnich patrol officers are
provided opportunities to share in establishing patrol
procedures; and

e autonomy, or the extent to which patrol officers are given
freedom, independence and discretion in scheduling and
carrying out their work assignments.
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among the six departments studied, three have egtablished formal and informal
means of expanding the role of the patrol officer beyond routine patrol. The
remaining three sites have no such mechanisms and manpower shortages in two of
these departments have constrained even routine patrol activities. Table 2.2
(at the conclusion of this section) summarizes the position of each department
on a continuum that represents the highest to lowest extent of participation
and autonomy. The policies and practices in each department are described in

further detail below.

pPortland. 1In contrast to the typical quasi-military model, where decisions
move down the chain of command, the Portland Bureau of Police manages its
patrol operations, to a large extent, from the bottom up. The focus of those
operations is on the patrol officer as manager of his district rather than the
captain as manager oI his precinct. It is the patrol officer, assigned in
most cases to a permanent district, who decides how to provide police services
in that district. While the patrol role is not documented in formal policy
and is mentioned only in federal grant applications, in practice, it has
translated into a high degree of patrol officer participation and autonomy.

The interviews we condusted with officers of all ranks have produced a strik-
ing consistency in the characterization of the role of the patrol officer. A
patrol officer described it this way:

The command doesn't interfere with patrol officers in street
decisions. Thev set up guidelines and officers can work alone
within them. Patrol officers are allowed and encouraged to
make their own decisions. The command backs you up if you
make an honest mistake. They'll tell you where you went wrong
but they won't sit on you.

When 'we asked one sergeant why he believed the level of patrol officer
satisfaction with department operations appeared to be so high in Portland,
he commented:

If a patrol officer has an idea, and it is presented logically
o the lieutenant, most will say 'Try it out.' Everybody i1n
the bureau doesn’t need overnight success. They're willing to
take risks, make mistakes and have some successes. This
develops high morale, good esprit. No procedure is cast in
stone; most procedures are open for negotiation.

The chief, in answer to the same question, responded:

16

1

——

I see the patrol officer as knowing far more than I could
ever know about what's going on in that district and I
think he ought to tell me what he wants to do rather than
me telling him what I want him to do.

The wide latitude patrol officers have in managing their districts extends to
all types of police functions. They are able to set up special anti-crime
operat%ons, conduct follow-up investigations and inveolve themselves in
community programs--whatever the conditions in their districts suggest.

Thi§ range of activities, and the bureau's commitment to encouraging patrol
officer participation, has important consequences for the role of the patrol
sergeant. In most police departments, the sergeant stands between management
and the rank-and-file; it is his responsibility to tell his officers what to
do and how to do it according to the policy guidelines of the department. In
Portland, the sergeant is primarily a resource facilitator, providing the
patrol officer with the manpower, equirment and crime analytic support he
needs t? conduct special operations in his district. He is also responsible
for assisting the patrol officer in developing his operational plans.

As such, sergeants do not typically respond to calls in Portland, an approach
they tend to justify in the name of non-interference. As shown in Table 2.1
our survey data bear this out. Of the patrol officers responding, S0 percen;
reported that their first-line supervisors observed their performance on
gatr?l.either once a week or not at all. This level of supervisory presence
is similar to that in San Diego and Montgomery County, departments that have
alsQ expanded the patrol role. Patrol sergeants are considerably more
visible on the street, however, in Atlanta and New Orleans where the role of
the patrol officer is far more narrow in scope.

T?e autonomy permitted officers in Portland is apparently not experierged
without some disadvantages. The criticism of bureau management we hea;é most
oftén was the inadeguacy of supervision on the street, although patrol B
officers admitted that this was preferable to "hovering." The sergeants'
"hands-off policy” was also a concern expressed by the chief who indicated

that he would like to see a better balance b ££i
. etween patrol offic
and supervisor availability. ? s ausonomy

It is important to note that the successful implementation of Portland's
management moéel appears to be dependent on the presence of at least four
conditions which are also controlled, albeit less easily, by police policy:

e Top management's trust in the judgment of patrol officers:
The statements above are typical of those that indicated
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i f that patrol officers were trusted to make their own deci-
z' : - sions and their own mistakes without the fear of serious
; ﬁj repercussions.
2 i ! .
= i e Highly-motivated patrol officers: Patrol officers, for
. ; R ' the most part, seemed to place a high value on the degree
gp e of participation that defined their role, reflected in the
B f R degree to which officers appeared to take advantage of the ®
S opportunities for participation on the district level.
- D
gf : K e Mid-management's non-interference, if not support, in
TABLE 2.1 i E‘ the operation of the model: Some of the mid-managers we
_ . - )E_ - interviewed reported that while they did not entirely
I Lot approve of the degree of patrol officer decision-~making
Number of Times a Week Respondents are Observed by Immediate Supervisor ‘ ‘ iﬁ ;’;ﬁag‘;‘;ﬁtﬁ;’;‘:ﬁjﬁ j;"tff;ebjﬁ:ﬁ‘f‘ as well-embedded in the
in the Performance of Duty by Police Department E t ’;
. ' Eé o e Sufficient uncommitted patrol time: Patrol officers
Portland Dsjan Montgomery New 31 i indicated that manpower was adequate to handle both the
ortlan iego County Denver  Atlanta Orleans i 4o volume of calls for service and the activities implied
A by their expanded role.
None or Once 50% 51% 50% 41% 30% 7% ! g‘ Y xp
Two or Three 28 24 23 24 17 18 . Lo
Four or More 22 24 27 36 52 74 Ij ?E As discussed below, the more limited operation of a similar program in San
: i Diego appears to be related to the absence of these conditions.
100% 98% 100% 101% 89% 89% _ il
: 1 i
. I
{151) {(175) (95) (134) {(122) {132) {f ) ET San Diego. Many of the concepts defining the patrol role in Portland
o ] - P _ﬁ were originally drawn from those incorporated into San Diego's Community
Source: Police Qfficer Opinion Survey, 1978. e ; : » Profile Project, implemented in 1973
- P as an attempt to improve police patrol practices by (1)
: s - increasing the individual patrol officer's awareness and
e § g understanding of the community the officer services, and
. j (2) making officer response to area problems more effective
! H through the development of new officer-initiated patrol
- 1 &? strategies (Boydstun and Sherry, 1975).
i} §
[3 ! 5 In initiating the project in one of three patrol divisions, dapartment
gl administrators hoped that:
; T e The Profile-trained officers would make a more systematic
SNY and thorough attempt to gain knowledge of the beat and .
{? : i community. '
| Log
; : g. o . The Profile-trained patrol officers would show a greater
. j" level of job satisfaction as a result of the new dimensions-
’; I of their patrol work.
i i
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e There also seems to be less enthusiasm for the program
among patrol officers in San Diego. Some reported that
they did not believe COP was "real police work." And
according to one member of the administration, "Many
officers tend to gang up in coffee shops or hospitals
and shoot the breeze with their buddies in their free
time rather than do proactive work."

e The training and 'Profiling work' of the officers would
result in a change in their attitudes about the commun ity -
and their perceptions of their role as police officers iW
accountable to the community.

e The 'Profiling work' of the officers would show a better '
utilization of time than the 'aimless' routine of -
traditional preventive patrol.

In short, the successful implementation of COP seems %o be inhibited by limits
on the amount of uncommitted patrol time and the inconsistency between the
signals sent to patrol officers by administrators (emphasizing guality measures
of performance) and those communicated by mid-management (emphasizing guantity
measures of performance).

e The Profile-trained officers would more frequently utilize
social service agencies and other community resources as
appropriate alternatives for dealing with problems .
encountered on the beat (Boydstun and Sherry, 1975). i

’

In essence, the program was intended initially, to facilitate crime preven=- -
tion, detection and apprehension efforts and secondly, to increase patrol
officer job satisfaction through more effective use of community resources.

Despite these obstacles, and their apparent implications for the nature of
the patrol role, COP is operational in San Diego. There are a number of
supervisors who endorse the program and do not penalize their officers for

= devoting time to COP activities. There are slow periods on certain beats and
Demonstrated success with the experimental program encouraged administrators ‘ . at certain times of the day when patrol officers feel they have the time to

to implement the concept on a department-wide basis in 1975. Currently do proactive policing. And, there are many patrol officers who find the time

=

called Community-Oriented Policing (COP), the program appears to have fallen j E} to engage in COP because their experience with the program has demonstrated
short of expectations in recent years for a number of reasons: P its b?neflts, s?me of which reportedly include: information leading to case
i ; solution they might not otherwise have obtained, improved police-community
» I ﬁﬁ relations, and the delivery of social services to members of the community
e The department is experiencing an exceedingly high turn- 1 ‘ o (e.g., the elderly) who have few other means of  gaining access.
over rate (i.e., an average of 20 per month between October ‘ .
1978 and February 1979), attributed by many to the attrac- ;
tion of higher salaries in surrounding police departments. [‘ : In addition, patrol officers in San Diego seemed to believe that the depart-
This appears to have two major implications for COP: iy ment gave them wide latitude to perform their patrol responsibilities.
--Manpower shortages have reduced considerably the amount 'ff - W?ile the obstacles to ful% implementati?n of cop appear to have pla?ed
of time available for COP activifies. Thus, according {} ;‘ﬁg limits on_t@e degree to‘whlcé patrol'offlcers part;;;pate in developlng'
to officers of all ranks, plans For the execution of § Siae beat-specific patrol strategies, their sense of their own autonomy remains

special operations are more often rejected than not. high. We frequently heard comments like, "As long as you do a good job and

don't get complaints, they leave you alone." Patrol officers consistently
reported that "freedom” was one of their most valued commodities, freedom
that appears to express itself in the absence of constant supervision.
As Table 2.1 shows, the degree of close supervision is relatively low, with
S1 percent of the survey respondents reporting that their performance was
e While administrators in San Diego appear extremely suppor- v B observed either once a week or nct at all. The tension, however, created by
tive of the program, they do not seem to have been as T the desires for both autonomy and supervisory assistance on certain calls
successful as those in Portland in eliciting the support i L evident in Portland is also present in San Diego. Most of the patrol officers
(or, at least, minimizing the opposition) of mid-management {E E we interviewed expressed resentment of what sergeants claimed was the massive
for the program. Most of the patrol officers as well as | amount of paperwork that kept them behind their desks during most of their
the administrators we interviewed contended that many . working day. .
supervisors were still engaged in a "numbers gameé." To 15
the extent that patrol officers spent their time attending \
community meetings, they were less able to meet their
supervisors' performance standards, expressed largely
through the quantity of citations, field interrogations,
arrests and clearances.

--The concept of permanent beats is somewhat diluted in
practice because as officers leave the department (and
their beats) others must be moved around to replace them.

p— p—

il

Montgomery County. 1In September 1276, the National Institute of Law
Enforcement and Criminal Justice awarded a grant to the Montgomery County
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Department of Police for their participation in a five-site field test of the
Managing Criminal Investigations (MCI) Program. Under MCI, the role of the
patrol officer is generally defined to include a more comprehensive initial
investigation, one that focuses on the detection of "solvability factors"
(i.e., elements of information available during the initial investigation,
such as the victim's description of the suspect or the suspect's vehicle,
that can predictably lead to case solution). In the Silver Spring district
of Montgomery County where MCI has been implemented, the role of the patrol
officer has been expanded even further: patrol officers are also responsible
for handling continuing investigations in those cases where there is a high
potential for solution. A six-month evaluation of the MCI program in Silver
Spring has demonstrated that 29 percent of assigned cases included patrol
involvement compared to .4 percent in the control district (MacFarlane,

1978). Most of the investigations conducted by patrol officers cr patrol/
investigative teams involved assault and burglary cases.

The role of the patrol officer in Silver Spring offers only limited oppor-
tunities for participation in investigative decision-making. Patrol officers
are required to recommend whether a case should be assigned for continuing

investigation which is based on their assessment of the quality of the leads
available during the initial investigation.

The final decision, however, is
made by higher ranking police personnel.

Across the two patrol districts that have been included in the current
research~-~Silver Spring and Bethesda-~patrol officers indicated that they had
no opportunities for participation in patrol decision-making, which for them
meant procedures for handling calls. ©On the other hand, most officers
appeared to share the view that the department did not limit their autonomy.
Cne patrol officer represented common opinion when he said, "Management lets
you do your job." Like sergeants in Portland and San Diego, those in Mont-
gomery County reportedly do not closely supervise: 50 percent of our survey
respondents indicated that their sergeants observed their performance on
patrol only once a week or not at all. In contrast to patrol officers in
Portland and San Diego, however, officers in Montgomery County did not appear
to be critical of the extent of sergeant availability. In fact, among the
six departments under study, the supervision style of sergeants seemed to

be the most highly regarded by patrol officers in Montgomery County.

Denver, Atlanta and New Orleans. There are at present no formal policies or
informal practices in these three departments aimed at expanding the role of
the patrol officer beyond routine patrol activities. Additionally, in

Atlanta and New Orleans, patrol officers fregquently complained that their job
included little or no time for patrol, that manpower shortages often required
them to respond to one call after another. The problem of inadequate manpower
to handle the volume uZ calls for service appears to be particularly acute in
New Orleans. Permanent zone assignments within districts are impossible
because there are so few units available at any given time that officers must
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respond to calls throughout their district.1 The degree to which sergeants
observe their officers' performance is also the highest in these two depart-
ments; 52 percent of the officers in Atlanta and 74 percent in New Orleans
reported being observed four or more times a week.

While uncommitted patrol time is also unstructured in Denver, there seems to
be considerably more time available for routine patrol activit%es. Wheg
Denver patrol officers were asked what they liked abou? their jobs, the;;
responses were generally similar to those of officers in Portland, San Diego
and Montgomery County who described their freedom, autonomy and the sense
that they were their own bosses. In contrast, this response was offered
infrequently in Atlanta and New Orleans. In addition, the performance.of
patrol officers is reportedly less frequently observed by supervisors %n
Denver; only 36 percent of the respondents indicated that they saw ?helr '
sergeants on the street four or more times a week. Like patrol officers in
Atlanta and New Orleans, however, many officers in Denver noted their desire
to participate in establishing procedures for handling calls, a function that
was absent from their role.

1The New Orleans Police Department is currently in the process of designing
a program for managing the calls for service demand.
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TABLE 2.2

Policies and Practices Defining the Role of the Patrol Officer

Montgouary
Portland San Diego County Deaver Atlanta New Orleans
Established Diatrict Manager Communty~Orjented Managlng Criminal None None None
Program Policing Investigations
Role Involves wWhen call for
Development of Yas service demand No HNo Ho No*
Beat~Specific Law and supervisors
Enforcement perunit
Strategles .
Investigative Yes
Functions as Yes No (In Silver Spring No No No
!R‘ Part of district)
Established .
Role
Freedow from Close Yey Yes Yes Yas No No
Suparvigion
Permanent Beat Yes Yes Hotatlon every six Yes Yes No
Asslgnments aonths
Percelved General patro)l Hanpower shortage Follow-up Freedom from close Manpower shortage Manpower shortage
Practice guldelines provide and “numbers game® investigations supervislion leaves little time leavey little time
officers with wide played by mid- increase {nterest, for routive patrol for routine patrol
latitude in handling management are challenge of patrol -
district operacions obstacles to function
proactive
Freedom from close policing Freedow from close
supervision supervision
Freedom from close
supervision
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22 Patrol Officer Input in Decision-Making

Although a range of participative management techniques has been developed
during the past twenty years, few of the methods which have proven successful
for private business and industry have been incorporated into police adminis-
tration textbooks. The relatively slow transformation in police agencies is
no doubt a function of the centralized, guasi-military management structure,
characterized by a system of strict subordination, rigid chains of command,
high levels of accountability by command, and' a decided absence of any formal
provision for consultation between ranks (Niederhoffer and Blumberg, 1973).

A recent examination of disciplinary practices in 17 law enforcement
agencies by the International Association of Chiefs of Police discovered faw

techniques which actually work to solicit officer input. As their report
observed:

An analysis of management practices in these agencies
indicates that traditional practices such as the 'open door
policy' and the 'suggestion box' are wholly inadequate.
Instead, management should actively seek officer input
through an established procedure whereby meetings are held
and documentation is maintained, and/or through an informal
system designed to enable lower echelon personnel to meet
with top management in a vsry personable and human manner,
possibly during off-duty hours away from the headquarters
facility. Only a few examples of such procedures were
noted in the agencies studied (1977).

The IACP study described four distinct approaches to increasing officer

participation which were considered workable by the departments experimenting
with them:

e management appointment of separate work groups, consisting
of officers of several different ranks, to research and
draft new policies;
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@ creation of an informal task force, composed of only patrol
officers, to serve as a sounding board for all proposed
policies, as well as a mechanism for obtaining patrol
officer feedback on various policies and procedures;

e development of a formally structured mechanism which
permits officers to submit memoranda suggesting new
policies or revisions in current general orders (if the
recommendation is considered worthy of further considera-
tion, the initiator works with the administration in that
effort); and

e an informal procedure by which the chief, during off-duty
hours and in civilian clothes, travels to the homes of
officers and meets with their families.

Although these approaches may be used in some modified or combined form,

each demonstrates that top management has an interest in the opinions and
preferences of patrol officers. This, according to the authors of the study,
ultimately generates greater support among the rank~and-file for administra-
tive decisions and policies. ‘

In the absence of many institutionalized mechanisms foxr patrol officer
participation, there is little empirical evidence establishing the relation-
ship between participative management and patrol officer satisfaction. What
evidence exists--primarily through evaluations of directed patrol and team
policing progrzms--is inconsistent (Gay et al., 1977a and b). Studies in
other occupations, however, have demonstrated a positive relationship between
participation and satisfaction under certain circumstances. According to
Lawler,

The finding that participation strongly affects autonoumy
satisfaction leads to the prediction that only people who

have strong needs for autonomy will respond with increased
satisfaction to a power-equalization leadership style.

Several studies support this view. In an indirect test, Trow
(1957) found that subjects with a strong need for independence
expressed lower satisfaction than other subjects with roles in
which they were made highly dependent on others (1973).

The policies and practices providing for patrol officer participation in

the six departments under study fall on a fairly clear ¢ontinuum ranging

from aggressive efforts to facilitate communication to highly centralized
"chain of command" decision-making. The key elements of policy that describe
that continuum are displayed in Table 2.3 at the conclusion of this section.
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Portland. The chief in Portland appears to have successfully comnunicated to
many patrol officers that they can make a valuable contribution to the
development of policy. The officers we interviewed offered sgsveral examples
of policy changes that were precipitated by the suggestions of patrol officers.
One officer told us, for example, that he suggested that some officers be
assigned to come in one hour early so that the street would be covered during
the changeover from one shift to the next. Not only did the bureau accept
his recommendation, but the officer received a commendation from the mayor
under Portland's Employee Suggestion Program which provides cash awards to
city employees who have sutmitted the best recommendations for policy change
over the past year. The policy, which is still in force, has reportedly
saved the city a considerable amount in overtime.,

On the other hand, it appears that many patrol officers do not feel the depart-
ment has gone far enough in efforts tc solicit patrol officer opinion. Thirty-
five percent of the survey respondents selected "extent. to which patrol officers
influence decisions that affect their jobs"” as one of three sources of dis-
satisfaction. Comments accompanying their selections dindicated, however, that -
many of these officers objected to what they believed to be their immediate
supervisors' unwillingness to discuss proposed policy changes with officers.

There are several mechanisms operating in Portland that appear to offer
patrol officers wide opportunities for participation in decision-making.

In addition to the district manager concept which permits patrol officers to
establish patrol procedures and objectives, patrol officers can register
their opinions in any one of the following ways:

e Direct communication with the chief

Patrol officers in Portland do not have to rely on the chain of command to
submit recommendations for policy or.procedural changes to administrators.
They can write directly to the chief or take advantage of his open door
policy which provides the first available opening to any officer asking to

see him. When asked how patrol officers typically use his open door policy,
the chief responded, "A lot of times it's over something where they feel
somebody has cut them off in communication. They know how I feel about that--
if something is directed to me through channels it had better get here."

e  Review committees

Policy issues under consideration by the administration that directly affect
patrol officers are first studied by one of three standing committees
responsible for offering recommendations to the chief., These committees-—
safety, automobile and uniform~-~are composed largely of patrol officers. The
safety committee has been established both by general order and by the formal
agreement between the City of Portland and the Portland Police Associatien.
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The general order states that:

The health, safety, and well being of Bureau personnel will
be best assured by utilizing the experience and constructive
suggestions of all. To this end, two Portland Police Bureau
Safety Committees [one for sworn and one for non-sworn per-
sonnel] will provide a representative means for every employee
to participate in planning and decision making in matters
concerning members' health and safety.

According to the labor-management agreement, the safety committee for sworn
personnel is composed of six individuals, three appointed by management and
three by labor. One of the more recent studies of this committee resulted in

recommendations against carrying exygen in patrol cars, given the potential
hazards.

The automobile and uniform committees appear to be particularly successful.
The chief in Portland described his reason for establishing them:

[The automobile committee is] the most perfect example you
could give of why you should let patrol officers pick what
kinds of cars they drive because they're going to pick the
best kind of car--the best designed, the safest for them.

I would say altogether they probably saved us -about $360,000
over the years in maintenance and resale value of the cars
and the fact they're just good cars. 2and, who knows better
what to pick than the guy who has to drive it....The uniform
committee was picked for the same reason; the people that
wear uniforms ought to decide what kind they're going to wear.

Although the committee structure appears to have created a sense of openness
and mutual trust between administrative staff and patrol officers, there are
still times when those recommendations cannot be accepted. One such case

involved a safety committee study of the feasibility of 9mm pistols.
According to the chief,

They spent a lot of time on it and they really did do a
great job, one of the better studies that I've seen. I can
certainly empathize with their disappointment. They thought
that they had made such an irrefutable case that, when they
presented their study, I would just sign off on it and it
would go. It didn't, but not through any fault of their
own. I don't know if we adequately transmitted that; it was
just pure finances. It would have meant an investment that
we couldn't afford at that time. So we tried to do the next
best thing which was to let them decide on what kind of
ammunition would be carried in the guns that we do have.

e e A

Since the officer's view is necessarily narrower than that of the top brass,
decisions must sometimes be made which supercede the committee's view. It is
here where officers' trust in the system and the real sense of participation
can be eroded. For example, one officer we interviewed who was a member of
another unsuccessful committee concluded from his experience "that there is
the appearance of input, but no real input."” Ultimately, however, the sense
of trust among patrol officers that things do not happen arbitrarily,

appears to have demonstrated that the committee structure can withstand
occasional "defeats" by the bureaucracy.

Opposition to the committee structure in Portland is most apparenf among
mid-management. The chief is well aware that some "don't think that's

the way to run a railrocad."” A few of the supervisors we interviewed confirmed
the chief's view; they made it clear that if they were chief, they wouldn't
have committees running things. Like the district manager concept, however,
the committee structure seems to work in Portland becausze, while the entire
command does not support it, they have not subverted its implementation.

e Other mechanisms to solicit patrol officer reactions
to policies under consideration

The administration in Portland continually informs patrol officers of the
policy directions in which the bureau is headed so that they have an oppor-
tunity to make a contribution. The chief distributes a monthly newsletter to
patrol officers describing what he is doing and where the bureau is going.

The chief invites comments on the issues that he raises in the newsletter by
encouraging officers to write to him, a member of his staff or the appropriate
review committee. The chief also distributes an initial draft of each major
policy to all first-line supervisors in the bureau to give them and their
officers an opportunity to comment. In addition, patrol officers are periodi=-
cally surveyed about issues of specific interest to them. These mechanisms,
particularly the chief's newsletter, were extremely well-received by most of
the officers we interviewed because they provided them with the sense that

the administration was sincerely interested in involving them in the policy
planning efforts of the bureau.

San Diego. When the current chief was appointed from within the ranks to his
present position four years. ago, the San Diego Police Department was defined
by a highly centralized management structure. During his administration, he

has moved the department into an increasingly participative mode reflected in
his "open management" philosophy.

The Administration of the San Diego Police Department sub-
scribes to an 'open management' philosophy.
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Open management is defined as the utilization of the full
scope of management options of style of decision making,
depending upon the situation and the urgency.

Management style types which the department utilizes include,
but are not limited to, participatory management, 'testing,’
consulting and telling. All are appropriate under correct
conditions. As a basic philosophy, those persons who will be
impacted by a decision should be consulted prior to the imple-
mentation of that decision, unless there are over-riding
reasons which preclude that option. :

Consistent with this policy, the chief has implemented a wide range of mecha-
nisms designed to bring the rank-and-file into the decision~making process:

e The chief and assistant chief have an open-door policy
where officers can make appointments to discuss issues
of concern to them.

e The "Ask Your Chief" form, the written alternative,
invites officers to submit questions or recommendations to
the chief, assistant chief or any one of the deputy
chiefs; any signed form receives a written response.

e The responsibilities of the chief's special assistant, a
former police captain, include serving as a liaison
between the concerns of police officers and members of
the administration.

e There is a suggestion box in each command.

e The chief makes and distributes video tapes to infomm
officers of special policy initiatives or to comment
on issues of wide concern that have come to his attention.
e DPolice officer advisory committees are created from time
to time to study particular issues of shared importance to
management. and the rank-and-£file.

e Surveys are occasionally conducted although the adminis-
tration generally avoids this method because it creates
expectations that can not always be fulfilled.

In addition to these more typical mechanisms to solicit patrol officer
opinion, the department offers Team Building Workshops which are intended t?
give all police officers and supervisors within a specific unit an opportunity
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to confront and resolve interpersonal and procedural problems in their work
environment. These workshops represent one of the foundations of the depart=~
ment 's humanistic approach to police management. This approach, based

on organization development theory, places an emphasis on human values in
organizations by providing opportunities for employees:

e to function as human beings rzther than as resources in
the productive process; and

e to influence the way in which they relate to work, the
organization and the environment (Margiules and Raia, 1972).

Team Building Workshops are conducted by the chief's special assistant

at a unit's request. The workshops follow a seven-step process which begins
with the recognition of need, and ends with an evaluation of the effectiveness
of the process six months or a year later. -Intermediate steps involve the
design and conduct of a one~ or three-day workshop based on the findings of
interviews with each member of the unit; these interviews focus on problems

in communication, policy, procedure and/or role definitions. The outcome of

the workshop is an action plan and the assignment of responsibility for
carrying out that plan.

While all the patrol officers we interviewed agreed that the extent of patrol
officer participation had improved considerably under the current chief, our
interviews produced a range of opinions reflecting the degree to which they

believed the administration had actually opened the decision-making process
up to the officer on the street.

A number of the patrol officers found the administration to be reasonably
responsive to the recommendations for change offered by patrol officers and
cited examples: the removal of the hat requirement and the requlation requir-
ing a tie to be worn with short sleeve shirts, the placement of light bars on
cars and air conditioners inside. More importantly, these officers described
an environment in the department which placed a value on the opinions of
patrol officers that was not apparent in other departments with which they
were familiar with. The environment they described, reflecting the notions
of humanism, is similar to the one portrayed by the chief when we asked him
what he thought it was about the way the department operated that accounted
for the reported satisfaction among many of the patrol officers we surveyed.

I think it's because we care. We haven't gotten a lot of
things but they know we are concerned; that we try to get
their input. we treat them as human beings, we're not out to
get them, we support them to the wall when they're right and
hold them accountable when they're wrong=--that probably
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causes more problems. Before you can be responsive to the
community and do all the things you have to do there from the
standpoint of treating people as human beings, you've got to
start here. :

The majority of officers we interviewed, however, shared the view that far
more "lip service" was paid to the emphasis on patrol officer input than they
believed-there was in reality. As one officer put it, "The department goes
overboard in getting our input but then they do what they want." These per?ep~
tions suggest that what is missing in San Diego is not me?hanisms_f?r'soliCLt-
ing patrol officer opinion, but rather, a sense of trust in the aqm%nlstra-
tion's commitment to patrol officer participation. Our interviews in §San

Diego generated some measure of uncertainty about the department's commitment
+o0 the whole notion of humanism, of which participation is only one dimension.

While the dhief himself seems to be increasingly winning the respect and
trust of his officers, there are three factors that appear to account for
this uncertainty:

e Many patrol officers we interviewed did not share the same
high opinion of the rest of top management. They saw them
as insulating the chief from "what's really going on in the
field" and subverting many of his policy intentions.

e They also sensed that many of the notions supported by the
chief-~humanism and Community-Oriented Policing among them=--
were not filtering down to the operational level, thereby
reinforcing their mistrust of many members in mid-management.

® On a more specific level, some officers felt that the
"lip service" paid to input was reflected in what they
considered to be broken promises by the administration.
The only example of this that we could find, however, was
a perceived promise of shotguns in patrol cars which these
officers had yet to 5ee put into operation after several
years of assurances.

Montgomery County. When the former chief arrived in Montgomery County

in 1976, he found few vehicles for patrol officer input in decision~making:

2Shotguns were installed in patrol cars in June 1979, three months after

our interviews were conducted.
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& occasional surveys,

e a procedure for submitting written recommendations
for policy change to the chief, and

e field recommendation committees in each division and

district which were somewhat less than fully operational.

One of his first major initiatives was the revision of the Comprehensive
Manual which includes a formal department policy on officer participation:

It is the policy of the Department to encourage its personnel
to take an active role in the management process. This
recognizes the fact that those persons most directly affected
by management's policies are often in the best position to
participate in their development and evaluation.

Within this context, the Manual establishes a procedure for "any member of the
department [to] recommend a revision of policies and procedures contained in
the directive system." The procedure bypasses the chain of command in favor
of direct written communication between the officer and the Research and
Develcpment Division (RDD). Under the former administration, most proposed
directives were discusszad at roll call to give officers an opportunity to
offer recommendations for change before the final draft was prepared. Most
recently, the department's proposed Career Development Program, discussed in
Chapter 3, generated an estimated 550 memoranda from officers of all ranks.

In an effort to rejuvenate the field recommendation committees, the former
chief also included a formal policy defining their structure and functions:
"Field Recommendation Committees provide a means by which employees of the
Department can examine existing policy and operations, suggest improvements,
introduce innovative views and discuss issues facing the Department." The
major responsibility of the committees, generally composed of patrol officers,
police service aides and administrative staff, was the review of all policy
directives before promulgation. On ocgcasion, they also assisted the Research
and Development Division in designing specific programs. Officers from the

Bethesda and Silver Spring districts were assigned to work with RDD on the
Career Development package.

It does not appear that these efforts of the former administration have
provided patrol officers with any sense of their ability to affect management
policy. In fact, when asked to describe the mechanisms available to provide
input, very few patrol officers mentioned these mechanisms. Discussions of
the nature of patrol officer participation in the development of department
policy consistently focused on one issue: the insensitivity of the former
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administration to the concerns and preferences of patrol officers. The
former chief's public statements about the high degree of incompetence
among patrol officers, discussed in Chapter 6, appear to have translated
into the belief that he had little regard for their opinion.

It is important to note here that most of the members of management we
interviewed, while expressing little confidence in the former chief as an
administrator, agreed that he "did as much as anyone could to get input" from
patrol officers. The difficulty in recruiting officers to volunteer to serve
on field recommendation committees, however, was viewed by them as an indica-
tion of an absence of interest in participation. While this may be true,
findings across the departments under study seem to suggest that interest in
participation (as well as the level of perceived input) is less related to
the number and type of mechanisms available than the extent to which patrol
officers trust their chief's general commitment to following their recom-
mendations., In Montgatery County and in New Orleans, discussed below, the
apparent disinterest in participation reported by management may be largely a
function of the perceived futility of their efforts. )

Another factor that seems to be related to the perceived level of input is
whether or not patrol officers are able to influence the decisions they feel
they are in the begt position to make. BAcross each of the six departments,
the most frequently reported areas of desired participation were procedures
for handling calls, uniforms and egquipment. In Montgomery County, New Orleans,
Denver and Atlanta--departments where participation was perceived to be low--
patrol officers have little or no opportunities for input in these areas. At
the same time, perceptions of a relatively high degree of participation in
Portland are associated with their involvement in these types of decisions.

New Orlears. The notion of patrol officer input in decision-making had

little practical meaning in New Orleans before the appointment of the current
chief in mid-1978. During the previous seven-year period, the department was
led by two brothers, described by those who served under their consecutive
administrations as autocratic. While the Department Manual contains a 1974
order "establish(ing] a procedure for the forwarding of recommendations

and/or suggestions for changing and/or implementing Department Regulations”
through the chain of command, it received little attention. Over the past
year, the chief has attempted to create a more participative atmosphere in the
department through the following initiatives:

e Like the former chief in Montgomery County, the chief
soon issued an order announcing plans to revise the
Department Manual. This order included a request for
suggestions from any member of the department to be sent
directly to the Research and Development Section "without
going through the chain of command."
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® 2An ad hoc committee has been set up, composed largely of
patrol officers and sergeants, to revise the disciplinary
code. Copies of the code proposed by this committee have
been distributed to patrol officers for their review and
comments prior to the preparation of the final draft.
Other committees, chaired by patrol officers, will
_eventually handle the remaining aspects of the directive

system: overall policy guidelines and standard operating
procedures.

e The chief has established a patrol officer advisory
committee whose members meet with him almost weekly
to discuss issues of concern ta patrol officers and to
offer recommendations for change. The committee includes
a representative from each of the patrol districts and
other specialized units elected by their peers. Two
changes in policy effected through this committee were
most frequently reported: patrol officers are no longer
required to wear their hats and they are now permitted
to write reports in coffee shops.

e The chief holds an open session every Wednesday afternoon
in his office where patrol officers are invited to offer
suggestions and air grievances.

In addition, each district has recently been given the opportunity to wvote on
moving to a system of fixed watches or preserving the existing monthly
rotation system. Four of the six patrol districts chose to continue rotating.

Despite these options, patrol officers in New Orleans saw themselves as having
little say in the operation of their department. The most visible mechanism
to solicit officer input-~the patrol officer advisory committes--was viewed
by most as "a sham," "a ploy," "a bunch of bull." Our interviews with

patrol officers frequently produced comments like: "He just uses it to get
good ideas" and "He doesn't take suggestions he doesn't like."

There are several factors that seem to explain the apparent lack of trust in

the sincerity of the chief's efforts to bring patrol officers into the
decision-making process:

e Police administrators brought in from other cities, as this
chief was, seem to be traditionally treated with immediate
suspicion. He has not been in office long enough to make
a final assessment of his perceived sensitivity to the,
concerns of patrol officers,
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e After a long history of involvement in a strict hierar-
chical structure, patrol officers may approach invita-
tions for participation with skepticism. Many higher
.ranking officers in New Orleans described their sense of
apathy among patrol officers in response to the manage-
ment styles of previous administrators. The consequence,
they reported, was that officers did not take advantage of
the opportunities they had for participation.

¢ The recent strike in New Orleans produced none of the
desired outcomes that precipitated the police action--
a labor-management contract, an increase in salary and a
return of sick leave benefits. While the mayor is held
largely responsible for this, it is evident that the
chief's credibility has also suffered.

e The areas of policy development in which patrol officers
seemed to be most interested--procedures for handling calls,
uniforms and equipment--have been largely unaddressed by
the chief during the time he has been in office.

Atlanta. Prior to the current administration, the only mechanisms for patrol

officers to register their opinions were occasional surveys. The present
chief has so far made only a limited attempt to expand those opportunities
but agrees he has not gone far enough:

We've not done all we can in terms of allowing for the kind

of input that we will have from the people in the field.

We have a suggestion box and I read through those every Tuesday.
The people who sign them get direct responses. For those who
don't, we have a newsletter and we use that to indicate
suggestions that were made and responses from the office. My
position is that we have a great number of very bright,
articulate, well~-educated people out in the field and not to

use those qualities is not using the resources that exist.

In addition, the department recently distributed the initial draft of the
revised discipline policy to each command for review.

The patrol officers we interviewed had virtually no sense of any ability to
contribute to policy development. The only suggestion directed to and
implemented by the chief that patrol officers could identify was the removal
of the hat requirement. In addition, many patrol officers reported that
while they saw their sergeants as "the key to input," they did not believe
that supervisors' suggestions were taken any more seriously in headgquarters.
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Denver. In contrast to the formal mechanisms for soliciting officer opinion
in the other departments, those in Denver reflect management's respect for
the "chain of command." According to Denver's Operations Manual:

(1) Members who wish to make suggestions for the improvement
of service shall have the privilege of communicating
through the official channels in writing to the Chief
of Police. Suggestions may also be made to the City
Suggestion Program or directly to the Staff Inspection
and the Research and Development Bureaus.

(2) All requests, complaints, suggestions or reports of
occurrences or irregularities regarding policies,
procedures, or assignments of the police department
shall be directed through channels as follows:

a. Every member of the police department shall direct
all requests, complaints, reports or suggestions to
their immediate supervisor in writing....

b. It shall be the duty of all members of the depart-
ment receiving such communications from a sub-
ordinate to make answer in writing as soon as
practical and in any case not longer than five (5)
days after receipt of such communication.

c. Any member receiving a reply from their immediate
supervisor in answer to such communication that is
not satigfactory; may direct a communication to
the officer next higher in rank in their division.
Such communication shall include a copy of the
communication to their immediate supervisor and a
copy of their reply.

d. Such communication may be carried as far as the
Office of the Manager of Safety so long as each
succeeding level of command with the division has

: been given written notice and a reply returned.

In addition to this procedure, opportunities for patrol officer participation
appear to be limited to periodic surveys although shift assignment policy was
the only survey subject we identified through interviews.

While officers of all ranks tended to agree that patrol officer input
in decision-making was extremely limited, and even discouraged, a sizeable

‘minority, patrol officers among them, expressed support for this approach to

police management. One sergeant described how things worked in Denver and
his feelings about the system:
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If a guy has a suggestion, he has to put it in writing.
Then it goes to the captain who can do what he wants with
it. Police departments are not god-damned democracies.
This is a para-military organization.

A patrol officer offered a similar opinion:

The people ‘upstairs' have a better view of things even
though some gripe‘that they forget what it's like to be on
the street. We're never asked dbout anything and that's

the way it should be. But if a guy has a gripe he should
be able to make suggestions.

The majority of officers, however, saw themselves as, powerless in the face
of an extremely cliquish, highly centralized and well-entrenched management
structure that offered little promise of becoming more participatory. These
officers indicated that few, if any, officers submitted recommendations for
change because of their conviction that "they would go nowhere.” As in
Atlanta, the perceptions of officers in Denver seemed only to be reinforced

by the sense that their sergeants' opportunities to influence policy were
equally limited.
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TABLE 2.3

Policies and Practices Providing for Patrol Officer Input in Decision-Making

Montgomary
Portland San Diago County New Orleans Atlanta Denver
No Yes Yes Yo No No
Communjcation Open door policy Opan door policy Open door policy Chief's nawsletter Written
Between Patrol communication
Qfficers and the Oirect written Ask Your Chiaf through the chain
Chiet * communication form None of comand

' Formal Policy on
. Patrol Officer
Parcicipation

Chief's monthly
newslacter

Video tapes to
announice special
policy initiatives

Communicacion Oirect writtan Contacet with the Direct written Direct written Dirsct written
with communication with special assistant communication with communication with None communication with
] Adminiacracive the Rasearch and to the chief the Research and the Research and the Research and
ly scags Planning Division Planning Division Development Section Development Buresau
- Patrol Officer Standing committses: Occasicnal ad hoc flald recommandacion ratrol officer
£ Advisory safaty, automobile, comitrees committee in each advisory coomittee
1 Committees uniform corssand None Nonw
ad . Ad hoc committee to
revise discipline
policy
. Patrol Officar Proposed policies Proposed policies ?roposed discipline Propossd discipline
" Review of distribuced to each None distributad to each  policy discributed policy discributad Nene
Proposed Policy command ccomand o sach command to mach command
i Suggestion Box
it in Each Command Yo Yes %o ) Yes to
Occasional Survays Yes Yus Yas Yes Yes Yas
b 1
i
i Team Building o Tas No No ¥ )
S Workshops
il Percantage of
4 Respondants Who
J Selected "Zxtent to -
Wnich Patrol 358 29 9% 258 224 J1n
Officars Influence
7 Policy Deciszions”
it as 1 of J Sourcas
ﬁu} of Dissacisfaction .
Perceived Belief that ODapartnent mecely former Mistruse of the No opporzunitias to No oppertunities =o
i Practice adminiscracion pays "lip service” adminiseration chief's recent influence policy influance policy
% values their to notion of demonscrated a efforts to solicic
4 opinion parzicipation disragazd for patrol officer

o
i
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Many cxemples
offered of patrol
officer recommen=
dations trans-
lated into policy

Some falt the
deparcment had nat
gone far snough to
solicit pawrzol
officsr opinion

althouch i has
improved under
current

administration

Scme considersd the
deparcment to be
reasconably
Tagponsive to
patrol officar
recormendations

thair opinicas
and prefecrences
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2.3 Police Officer Association Input in Decision-Making

Patrol officers have been somewhat more successful in influencing management
policy through the union movement than through internal procedures. In the
era of militancy in the late sixties, police associations in many cities were
able to improve considerably the salaries, benefits and working conditions of
the rank-and-file through collective bargaining. Gammage and Sachs observe

that: )

As civil service and merit systems represent earlier attempts
to solve problems stemming from the growth and inefficiency
of municipalities, now public agencies, police administrators,
and policemen appear to be increasingly turning to collective
bargaining as a means of removing the roots of police dis-
satisfaction (1972).

One of the key outcomes of the proliferation of police associations has been
the movement away from traditional unilateral decision-making by management
toward a system of shared authority and participation in setting department
policies. 2As Juris and Feuille note, collective bargaining provides status
and equality in a manner unlike any other form of labor-management interaction:

The union's certification as the exclusive representative of
a police bargaining unit, and the institutionalization of the
collective bargaining process with its negotiating teams,
lists of demand, timetables and deadlines, and attendant
publicity, add a more concrete and visible procedure to the
less visible union-management interaction processes which
previously existed. Further, in most cases, the end result
of the collective bargaining process is a written agreement
which visibly confirms the union's role as an equal with
management in the determination of a wide variety of employ-~
ment conditions (1973).
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In effect, collective bargaining has forced management to consider
the'potential consequences of proposed decisions for patrol cfficer opinion
(§lxchter et al., 1960). Police associations have limited management
discretion, fostered the development of management by policy, and protected
employees againsiy arbitrary or inconsistent treatment. The narrowing of
management discretion~-which proportionately broadens patrol 6fficer input in
the ?rganization--has come about through contract language, contract adminis~
Fratxon and grievance arbitration. In general, police agencies are experienc-
ing a higher level of cooperation between management and line staff and a
decline in relationships of intense conflict (Juris and Feuille, 1973;
Slichter et al., 1960). ' l

While officers working in states where there are collective bargaining laws
have been relatively well-rewarded over the past decade, officers unprotected
by contracts have been less fortunate. The police associations in the six
departments under study represent the range of experience along the dimension
of participation. The differences in the nature of the relationship between
the police officer associations and management, defined both formally

and informally, are expressed through the following issues:

® the number of police officer associations in each city,
® the proportion of eligible members who belong,

® the released time arrangements of the association
presidents,

® the relationship between association presidents and their
police chiefs,

® the presence or absence of a formal labor-management
agreement (and the areas o participation defined by
that agreement), and

® areas of informal association'participation.

?hese %ssues_c?mbine to capture the degree of police officer association
lﬁput %n dgcxsxon-maklng. The experience of the six study sites in this area
of policy is summarized in Table 2.4 at the end of this chapter.

Por?land. The Portland Police Association (PPR), representing police

officers, detectives and sergeants, has a membership of 875, or 97 percent of
the'officers ;n these ranks. The president of the PPA conducts association
buszn?ss on a full-time basis under an arrangement where the city is reimbursed
for his time from membership dues. The PPA president's access to the chief in
Portland is unlimited; they keep in frequent telephone contact as well. Their
relationship is one of apparent professional equality.
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The relationship between the PPA president and the Portland chief is merely a
reflection of the high degree of professionalism characterizing police laboxr-
management relations in Portland, professionalism that is expressed through
varied opportunities for association participation in bureau decision-making.
The formal vehicle for participation is the Labor Agreement between the City
of Portland and the Portland Police Association. This two-year contract not
only recognizes the PPA as the exclusive bargaining agent for the member ranks,
but also documents a wide range of benefits and working conditions such as
grievance and arbitration procedures, overtime compensation, requirements for
advance notice in change of shift or days off, and maternity leave benefits.
Also included in the agreement is the Portland Police Officers' Bill of Rights

. which defines a series of mechanisms to safeguard the rights of members in

major change in directives is discussed with association representatives
before it is promulgated.

the event of an internal affairs investigation.

In addition, the Labor Agreement covers a number of negotiated items relevant
to the policy areas addressed in the current research. Through this contract,
the PPA has participated in establishing:

e the safety committee, "a Standing Committee of six (6)
persons, three (3) appointed by each party, to confer
on a regular basis, on ¢ity time, with a view to main-
taining safe equipment and working conditions;"

e permissible types of punishment in disciplinary cases
(e.g., written reprimand, suspension, etc.);

e seniority policies governing shifts as well as days
off, vacations and holidays; and

® education incentive pay (i.e., eligibility, amount,

approved courses).

Informally, the PPA is also highly involved in bureau decision-making. Aany

In addition, administrators confer with the PPA

concerning disciplinary actions in more serious cases so that the association

has an opportunity to enforce consistency in punishment.

The chief in

Portland sees this as an important contribution of police officer associations:

The unions have removed a lot of the arbitrariness of many
chiefs who could become pretty autocratic and dictatorial.

Many times the chief is in the same position as the head of

the Roman Legion when they gave him his triumph in Rome.

They hold the wreath over him. The priest keeps whispering

in his ear, 'Thou art immortal.' Chiefs get a lot of defer-
ence from the public and get somewhat arbitrary in disciplinary
matters: 'You have displeased so I'll chop your head off.'

And I think the unions have corrected that so that there is

due process and you can't really knock that.
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San Diego. All ranks in the department, police officer through deputy chief,
are represented by the San Diego Police Officers Association (POA) in negotia~
tions with the city. Membership is approximately 1,060, or 96 percent of the
police personnel.

San Diego is very similar to Portland along most of the dimensions of partici-
pation defined above. The president of the POA is on a full-time leave of
absence from the department; his salary is covered by association membership
dues. The same professional equality characterizing the relationship between
the association president and the chief in Portland is evident in San Diego.
Both leaders appear to be extremely supportive of each other and there is
little sense of an adversarial quality to their relationship; the association
seems to view city hall as a greater adversary in labor-management relations.

Like Portland, patrol officers in San Diego work under a well-defined contract,
or Memorandum of Understanding, between the City of San Diego and the POA.

The contract, which must be extended each year by both parties, covers many of
the benefits and working conditions found in Portland's Labor Agreement. It
also reflects the same high degree of association participation in decisions
governing department operations. The provisions pertaining to the policy
areas under study cover:

e POA review of "proposed written departmental procedures
in advance of publication ([in order to] render comments
as may be appropriate;" )

e management's obligation to "meet and consult" with the POA
regarding criteria for special assignments "prior to ap-
plication of such criteria;"

e an education incentive plan (i.e., requalification require-
ments/procedures, course options); and

e a tuition refund plan (i.e., eligibility, amount).

In addition, the Memorandum of Understanding contains the Police Bill of
Rights which not only specifies the rights of officers under investigation,
but also defines acceptable forms of punitive action.

Unlike the association in Portland, the POA is not consulted informally on
disciplinary actions. The president, however, has been given the opportunity
to insure consistency in the application of subjective promotional criteria.

He served as an cbserver of the department's first "promotability" process,
discussed in further detail in Chapter 3.
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Montgomery County. The Fraternal Order of Police (FOP), an inter- '
national organization, is the exclusive representative of police offi?ers in
Montgomery County. The president of the FOP local, whose membership includes
600 sworn officers, or 83 percent of those in the department, is assigned to a
40-hour week in the Bethesda district but is permitted to conduct FOP business
during half of his working hours. Requests for administrative leave are
granted by his supervisor on an "as-needed" basis.

The FOP president's release time arrangement is only one indicator of the

ways in ;hich labor-management relations in Montgomery County have not yet
matched the degree of professionalism (and association participation) seen in
Portland and San Diego. Montgomery County patrol officers are not covered by
a contract, but rather by a non-binding position paper signed by both parties.
This position paper, which specifies a number of benefits and working condi-
tions, is considerably less comprehensive than Portland's and San Diego's
contracts. This is reflected in more limited opportunities for formal
association participation in areas of policy addressed by this reseaxch.
According to Position Paper #2,

® The recommendations of the Task Force assessing the per-
formance evaluation systems within the county "shall be
given to representatives of the unit for review and
comment.” (Performance evaluations represent a major
promotional criterion.)

e Lists of eligible promotional candidates "shall remain
in effect for a maximum of three years."

e "...accused officers will have the right to challenge
for cause any member of the trial board."”

Montgemery County also has a Law Enforcement Officers' Bill of Rights which
specifies a wide range of procedural safeguards, including permissible types
of punishment.

The FOP president's relationship to the former chief was far more deferential
than that in Portland and San Diego. While meetings between the leaders of

labor and management usually occurred more often than the requirement of

once a month specified in the position paper, the president of the FOP
admitted that the administration demonstrated little commitment to either
accepting his recommendations or providing reasons why they were rejected.

Denver. There are two police associations in Denver whose members include

officers of all ranks. The Police Protective Association (PPA), with 1,360
members, represents 99 percent of the sworn personnel; the Denver Police
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Union (DPU) has a membership of 750, or 55 percent. While the president of
the PPA, by choice, conducts association business on his own time, the DPU's

president has been granted one day of leave per week from his regular patrol
assignment to handle union activities.

Consistent with the low level of individual patrol officer input, the police
associations in Denver appear to have extremely limited opportunities for
participation in policy development. Neither association has a contract with
the city, or any other formal agreement, although the DPU has recently
retained two consultants to develop a collective bargaining package which the
union intends to present to the city council. While the presidents of both
associations described their access to the top brass as relatively unlimited,
there was little evidence of their ability to influence broad policy issues
even informally. The associations have submitted a number of proposals for
policy change to the administration which have consistently been rejected.
One such proposal, for a revision of the disciplinary process, is discussed
in Chapter 3. Representatives of the police associations, as well as most of
the officers we interviewed, viewed the administration as having a staunch
commitment to the status quo, to not "rocking the boat." B2And this commitment
was perceived to translate into a relative disregard for the opinions and
preferences of the rank-and-file.

New Oxrleans. The impact of New Orleans' two employee organizations—-the
Police Association of New Orleans (PANO) and an FOP local--on management
policy is equally limited. The two previous chiefs were well known for their
anti-union sentiments; during their administrations the associations were
little more than fratermal organizations. While the FOP, representing

700 sworn officers (48%), appears to have made little attempt to improve its
status, PANO's affiliation with the Teamsters in 1978 and the recent police
strike were largely efforts to force the city and the current, potentially
more sympathetic administration o recognize the police associlation as a
bargaining agent for its 1,077 members (73%). Ironically, these efforts
appear to have failed in large part because of the mayor and chief's avowed
opposition to Teamster involvement in police labor relations in New Orleans.
While the association has not yet achieved any formal recognition nor any
discernible opportunity to influence policy, there is recent evidence of more
open communication between the leaders of management and labor. 2and should
PANO decide to disaffiliate with the Teamsters, an issue that appears to be
currently under consideration, that communication may continue to improve.

Atlanta. The three associations in Atlanta--~-the Police Benevolent Association;
the Afro-American Patrolmen's League and an FOP local--are in very much the
same position as those in New Orleans: they have no formal agreement with

the city and little ability to influence policy informally. And, the salaries
of their members as well as other benefits are similarly unimpressive. The
leaders of the three organizations recently joined forces to submit a set of

11 demands to Atlanta's public safety commissioner including dental insurance
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a time-and-a-half provision for overtime and "a decent salary raise."
The nature of the city's response to these demands should determine the B
likelihood of future job actions or even Teamster affiliation. 1In the L%

meantime, the associations are trying to build up‘their memberships which
have dwindled over the past few years through their ineffectiveness. _
The FOP, the largest association, currently has approximately 625 mostly : |

white members, or 45 percent of all ranks. The number of associations, and
the ineffective size and racial composition of their membership reflect at
present a lack of unity among the rank-and-file in the department. The other
two employee associations have less than 50 members each.
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TABLE 2.4

Policies and Practices Providing for Police Officer Association Input in Decision-Making

Portland

San Diego

Montgomery

County Danver

New Orleans

Atlanta

Police Officsr

Portland Police

San Diego Police’

Fratsrnal Order

Police Protsctive

Police Asmociaticn

Pratarnal Order of Police

Associations Association Police Officers af Police Association of New Crleans
Asscciation Police Benevolent Association
Denver Police Fratarnal Crder of
Unicn Police Afro-American Patrolann’s
Leagque
Zligible Ranks Patzol Officar All aworn All sworn All sworn All sworn TOP: all sworn persotnel
Datective personnel personnel parscnnel personnel ABA: all sworn personnal
Sergaant AAPL: all black officers
Weabership 675 (97%) 1,060 (9638} 600 (83%) PPA: 1,360 (99%) PANO: 1,077 (73%) OP: 625 {430}
Size TPU: 750 (3%N) FOP: 700 (48%) FBA: lsaw than 50
AAML: lese than 50
Association Full-tine Rille=time Halfetine PPA: None None Hone
President's oPU: 1 day/week
Released Time
Arzangesent
Formsal tabar Agr dom aof Position Peper None None None
Agresmant {binding) Understanding {non=binding)
{biading)
Areas of Eatablishwent Raview of Raviav of
Poraal of safety propoaad performance
Participation committee; department svaluation
salesction of procsduras 2indinge
3 of 6 acmbers
Definition of Zatablishment
Deginition of peraisaible of 3 year
permisaible types of esiling on
typeas of punishmant promotional
punishment lista
Participation
Development of in setting - Provision for None None None
saniority poli~  special accuded
ciss governing assignaent officers to
shift aseign<« exitaria challenge foy
aents cause any
Cesign of msmbar of the
Design of education trial board
education incantive
incentive pay pay program Definition of
proqram permissible .
Desiqn of types of °
Bill of tuition punishzent
rightas refund plan
3111 of Righes
Bill of Righes
Areas of Mviev of Observer of
Informal proposed fizsr promota-
Participation chanqes in bility process
dixectives None None None tone
Consultation
with administras
tors on proposed
ddsciplinery
sctions in
sarious cases
47

‘ L g TR Y
I ——

s T
i e 3




CHAPTER 3: PROCEDURAL EQUITY

3.1 Promotion

Promotion policies and practices as a source of police dissatisfaction are
well-documented in the literature along two dimensions. The first is the
introduction of subjective promotional criteria in recent years{ such as oral
boards, performance evaluations and promotability estimates (Shlmberg'and

di Grazia, 1974; IACP, 1973; Piliavin et al., 1976). From manéggment s .
perspective, these criteria are more job-related than the traditional wr1§ten'
exam and better able to detect leadership potential. From the pgtrol officer's
point of view, however, they reduce a candidate's control over his chénces ‘
for promotion and invite favoritism. The second aspect of the.pFomotlon system
that has been subject to criticism by patrol officers is the llmltétions on
opportunities. The majority of officers will never be promoted (Niederhoffer,
1967; Wilson, 1969; Reiss, 1971; President's Commission, 1967) and those.who
are often wait close to ten years or more for their first promotion. This

can be particularly frustrating in police agencies where advancement through
the ranks is the only means of increasing status and pay.

While promotional criteria are grounded in policy, promotional opportunities
are often determined by a number of other factors that are outside the'c?ntrol
of police administrators. Police departments may have a policy of administer-
ing the process every year or two but court challenges, for examplg, méy
create delays. In addition, the attrition rate in the department is likely

to influence considerably the number of promotions made each year.

Given the focus of this research on organizational characteristics subject-to
policy change, we have assessed the site departments solely on the basis of
their promotional criteria defined in terms of:

e fairness, cr the extent to which criteria governing promo-
tion to first-line supervisor provide for equal application.

In light of the evidence supporting promotional opportunities as a source of
patrol officer dissatisfaction, however, we have included this issue in the

discussion of perceived practice in each department. Our research has
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indicated that advancement opportunities are somewhat more cldsely related
to patrol officer satisfaction than the nature of the promoticnal criteria,
and that officers can consider themselves to have relatively wide opportuni-
ties for promotion in a relatively subjective system. :

An initial indication of the degree of variation in perceived promotional
opportunity is found in Table 3.1, which describes the expectations of the
survey respondents expressing a desire for promotion. The data arrayed in
this table demonstrate that in Portland, 79 percent of the respondents who
indicated they wanted to. be promoted, expected to be promoted within five
years. In San Diego, 73 percent of the officers desiring promotion fall into
this category. The opposite end of the continuum is represented by Atlanta
and Montgomery County, where, respectively, 35 and 25 percent of these
officers expected that they would be promoted,

A summary of the promotion policies and practices in the six departments
appears in Table 3.4 at the conclusion of this section.

New Orleans. The requirements for promotion to sergeant in New Orleans are
defined primarily by a single objective criterion--a written exam. An
officer is required to have three years of experience to take the exam and
his final eligibility ranking is determined by a 60/40 percent combination of
his exam score and his time in grade. 1In an apparent effort to build up his
officers' trust in his administration, the new chief Plans to leave the
promotional criteria largely unaltered for the bresent. The only change he
has initiated is a one year cutback on the service time requirement for those

officers with a college degree. ' He explained hig support for the current
promotional criteria in these terms:

We'll be moving to [subjective promotional criterial. Right
now I'm trying to keep it as objective as I can to convey

to them the system is going to be fair. T think to introduce
something subjective at this point would increase their
distrust of the system. So I want to convince them first
we're going to be fair with whatever we do.

While many of the officers we interviewed perceived the system to be fair,
they, more than officers in the other departments, reported that the system
did not necessarily pinpoint those who would make the best sergeants. Many
indicated the need for a greater emphasis on past performance although few
expressed confidence in the objectivity of the command staff.

The major complaint we heard in interviews with patrol officers concerned the
infrequency of exams. The sergeants' exam has not been given since 1976,
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primarily because the civil service staff is not large enough to write and
administer the exam more often. Officers, however, have been promoted from
that list in small numbers through the present. The chief is planning to
address this problem in the following way: )

The personnel board has a small staff. I told the mayor

at the last budget hearing that I would be willing to

give money out of my budget for them to hire more people

to administer this test at least once a year for all ranks.

I think it should be every year. The list should die with-
in a year's time so that those new folks coming along won't
have to wait all those years till the list expires. The long
range plans are for a promotional list that has a life
duration of cne year with a new test to be given each year.

Many of the patrol officers we interviewed expressed high expectations for the
promotion system the new administration was putting together. These expecta-
tions seem to be reflected in the survey respondents' own expectations for
promotion. As shown in Table 3.1, 60. percent of the officers who indicated a
desire for promotion reportedly felt that they would be promoted in five yeaxs.
New Orleans ranks third on this dimension, lower only than Portland and San Diego.

Portland. Patrol officers in Portland with a minimum of three years of !
service are eligible to compete on a written exam which is given every two
years. Those passing the exam, which represents 60 percent of an officer's
final score, are then required to be interviewed by an oral board. The
board's rating contributes another 30 percent to the score. Seniority
credits, accumulated at the rate of one point per year for a maximum of 10
points after 10 years, make up the remaining 10 percent. Veterans are
eligible for additional points.

Most of the officers we interviewed considered the promotion system to be
extremely failr, a reflection of their perceptions of the operation of the
sergeant's oral board. There are a number of fantors that appear to account
for & general confidence among patrol officers in the board's exercise of
their discretion:

e The board members-~including a supervisor f£rom another
agency, a personnel director from industry and a member
of Portland's civil service board--are selected by the
civil service board without any input from the chief or
his staff. Unlike officers in Denver, patrol officers
in Portland did not seem to believe that the administra-
tion had in any way influenced the recommendations of
the boards.
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TABLE 3.1

Percentage of Respondents
Who Expressed a Desire for Promotion
Within Five Years and Also Expected
to be Promoted

Atlanta - 35%
Denver ’ 50
Montgomery County 25
New QOrleans 60
Portiand 79
San Diego 73

Source: Police Officer Opinian Survey, 1978, {Atlanta,
N=85; Denver, N»95; Montgomery County, N=54;
New O;leans, N=68; Portland, N=39; San Diego,

N=100

TABLE 3.2

Percentage of Total
Respondents Who Expressed a Desire
for Promotion

Atlanta 68%
Denver 70
Montgomery County 55
New Orleans 51
Portland 25
San Diego 56

Source: Palice Officer Opinion Survey, 1978. {Atlanta,

N=128; Denver, N=138; Mantgomery County, N=98;

ﬁew O)rleans, N=133; Portland, N=157; San Diego,
=178
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e The major types of favoritism reportedly shown by oral
boards--preferences given to educated, minority and
female officers~-are less potentially problematic in
Portland., Bureau officers are not only highly educated
but it appears to be well-accepted among patrol officers
that a college degree is a de facto requirement for
promotion to sergeant. In addition, while there is some
belief among patrol officers that preference is given to
minorities and women by the oral board, this is not viewed
as occurring without high regard, in most cases, for the
officers’' gualifications.

e Most patrol officers were reportedly impressed by the
quality of officers that have been promoted to sergeant
under this system in recent years.

A number of officers, however, questioned the fairness of the system because
of the composition of the hoard. These patrol officers felt that without
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according to most of the Denver officers we interviewed, on "who you know, not
what you know." The exercise of this discretion has two major expressions:

@ While some viewed the oral board as fair, others reportedly
believed that the use cf local representatives on certain
boards precluded their impartiality. These officers
questioned the influence of the administration on the
board's decisions and felt that the weight carried by the
oral interview was intended to insure that administrators
could promote their loyal supporters.

e Many patrol officers expressed their belief that favoritism
was fostered through the chief's option to let a certified
list die at the end of one year or extend it for another
year. According to these officers, the chief promoted
candidates from the list until he reached one he didn't
want to promote, then let the list die, and resumed pro-
motions after the next certified list was issued. The

police experience the members could not make informed assessments of the :
supervisory potential of police officers. This, they claimed, gave the good ! P
"bullshitters" an edge over those with less impressive verbal skills. ?

chief is currently being sued by one of the local police
associations for this practice. One major conseguence

of the list not being extended is that officers can "die"
on several lists, each time reguiring them to take the exam
in order to reestablish their eligibility.
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The opportunities for promotion were considered to be excellent ir Portland.
It is the only department where officers consistently reported that "If you i

want to be promoted, you can." Perceived opportunity appears to be a function
not only of the fact that the test is given regularly--every two years--but Despite these perceived obstacles to promotion, Table 3.1 shows that 50 per-

that a relatively small proportion of officers want to be promoted. According ! cent of the survey respondents who expressed a desire for promotion expected
to Table 3.2, only 25 percent of the survey respondents reported that they b to be promoted within five years. As shown in Table 3.2, the two departments
would like to be promoted in five years. These percentages range between 51 that operate closest to the quasi-military model, Denver and Atlanta, include
and 70 in the other five departments under study. These findings, in addition a relatively high percentage of officers with aspirations to become super-

to the relatively high proportion of Portland officers who desired no advance-~ - visors=-70 and 68 percent, respectively. In Portland, however, where rank is
ment, 23 percent (Table 3.3), may suggest that the importance placed on the : less of an indicator of status and responsibility, relatively few patrol

role of the patrol officer in Portland has removed some of the pressure for : officers appear to have focused their careers on the chain of command.
promotion that is typically seen in more hierarchically—-oriented police
departments.

San Diego. A higher degree of subjectivity has recently been introduced into

; the promotion system in San Diego; this appears to have creatad a division in

Denver. The criteria for promotion to sergeant are very similar to those in ro . patrol officer opinion between those who see the new system as being consider-
Portland: officers who have at least four years of experience must take a ? , ably less fair and those who view it as better able to pinpoint leadership

written exam and be interviewed by an oral board, whose members are selected . t potential.
by the city's civil service commission. Additional points are awarded for 7
seniority. In contrast to Portland, however, the oral interview in Denver i
carries more weight than the written exam although the percentage distribution -
has varied in the past. In addition, patrol officers in Denver perceive the )
system to be subject to favoritism and limited in opportunities. i

i~
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In the past, there were four basic requirements for promotion to sergeant:
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30 college units;

o four years of experience;

a written exam; and

Promotions, like other personnel policies involving administrative discretion-- - L
investigative assignment selection, transfers and discipline-~-are based, i
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® an interview by an oral board, composed of a member of the
civil service commission, a representative of a "community"
organization, and one or two police officers from nearby
agencies.

As is common practice in many departments, an officer's placement on the
eligibility list was determined by his combined exam and oral interview
score, carried out to a 100th of a point. And uniess there was a compelling
reason to pass over a particular officer, candidates were promoted in order
until the list "died" after two years. Under this system, patrol officers
could predict with reasonable accuracy their chances for promotion. Most of
the officers we interviewed agreed that system was not only fair but provided
those who wanted to be promoted with wide opportunities for advancement.

In 1978, the civil service commission (CSC) enforced a major cheénge in the
department's promotion process in response to their concern that the existing
system promoted only those who could pass a test and talk their way through

an oral interview. In an effort to increase the emphasis placed on past
performance, the CSC decided to provide the chief with an eligibility list

in alphabetical order and give him the authority to promote those whom he
believed were most qualified. The chief responded to this mandate by authoriz=~
ing the development of = "promotability" process whereby a board of four to
five high ranking members of police management would interview the officers on
the list and evaluate their leadership potential according to ten c¢riteria.

Officers objected so strongly to the absence of a rating on the eligibility
list during the first promotability process that the second time around the
list was divided into groups of officers having the same combined written
test/oral interview scores rounded down to the nearest whole number. (For
example, all officers scoring between 88.00 and 88.99 were in the same group.)
Under this system, the promotability board was required to interview any
three groups for each available position. This meant that two openings for
sergeant were necessary to permit the promotability board a choice from among
six of the seven groups that appeared on the second eligibility list.

The administrative discretion that now defines this promotion system is
obviously considerable. Roughly half of the patrol officers and sergeants

we interviewed viewed the process as highly unfair, a mechanism both to reward
the chief's "fair~haired boys" and to Preserve federal affirmative action fund-
ing through the promoction, in.some cases, of allegedly unqualified minorities

1The ten equally weighted criteria include: commitment, adoption and
maintenance of standards and controls, decision-making, leadership, inter-
personal sensitivity, reliability, professional job knowledge, social and
community, awareness, communication, training and development.
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and women. Interestingly, most of the officers opposed to the new system
were assigned to the Northern division. In contrast to those working

out of the Central division, located in the same building as headquarters
staff, Northern officers are far removed from day-to-day contact with those
having power over career advancement decisions.

Oon the other hand, there were at least as nany officers of all ranks who felt
that the promotability process would make an important contribution to improv-—
ing the quality of supervision, something they believed was sorely needed.
Most agreed, including many cf those who saw the system as unfair, that the
officers promoted to sergeant during the most recent process were highly
gualified.

The resistance among patrol officers to the promotability process has been
subject to different interpretations by members of the administration. The
chief saw it as having created a serious morale problem, one that he may
handle by returning to a system that is perceived:to be more objective:

The promotability board has created a lot of morale problems
and insecurity. In the attempt of government to choose the
best people they have forgotten the positions that exist
within an organization like this. Policemen have a very
sensitive justice thing and if they don't feel it's just,
then you're in trouble, no matter how just it may be in our
minds. If there exists a problem in their minds, whether
it's real or unreal, 3e've got to deal with it. We haven't
dealt with it really.

Another high ranking administrator, however) viewed the opposit;on as
a temporary problem, a predictable responss to the implementation of
fundamental. charige:

I think we had to change and we could expect the kind of
reaction we got. Sometimes when we make major changes like
this, I think part of our job is to brace ourselves because
we're going to get a blast. You have to say in the long

run it's worth it, that we're going to get the kind of people
that we really need in supervision.

2The chief has revised the promotion process, in response to his concern,
since ocur interviews in San Diego were conducted. In the future, promotional
candidates will receive a combined score based on the written exam, oral
interview and promotability interview.
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Whatever the accurate interpretation of the officers' response, it still
appears that patrol officers in San Diego see wide opportunities for promotion
relative to each of the other departments. B2Among the 56 percent of the

survey respondents who indicated a desire for promotion, 73 percent expected
to be promoted within five years. This represents 41 percent of the total
respondent group. If these numbers are at all representative of patrol
officers in general, then the virtual impossibility of these expectations
being met is likely to create considerable frustration over the next five
years, regardless of the nature of the promeotion system.

Montgomery County. In addition to the revision of the directive system, the
former administration also initiated the development of a Career Development
Program intended to establish well-defined guidelines for advancement in the
department. As the promotional griteria under the former chief's proposed
program were the subject of considerable controversy, the program had not yet
been implemented when he left the department in early 1979. During his
administration, no sergeants exams were given; in fact, there have been

no exams since 1975. While the former chief defended the absence of promo-
tions, arguing that the department was already "top-heavy," many of the
officers we interviewed of 2ll ranks suggested that he put a freeze on
promotions until passage of his own career development package.

The lack of promotional opportunities in the department °.s apparently a major
source of frustration among patrol officers. When we asked how their promo-
tion system operated, most patrol officers responded with comments like,
"There is no promotional system in this department." The survey findings
appear to support this opinion. Among the 55 percent of the respondents
indicating a desire for promotion within five years are only 25 percent who
expect to be promoted. As shown in’ Table 3.3, 68 percent who want to advance
within five years expect to remain in their current rank. Of the six
respondent groups under study, Montgomery County's reported the lowest
expectations for advancement. .

Patrol officers also described the last operational promotion system as highly
unfair. In the past, promotion to sergeant was based on a written exam and
supervisor's ratings, each carrying equal weight in determining an officer’s
final score. Most objected to what they believed to be the inconsistency in
the way different sergeants interpreted the performance criteria and the
tendency among some sergeants to use the evaluation process to increase their
friends' chances for promotion. The conviction of many officers that the
promotion system was structured to promote "friends of the administration”

was only reinforced by the fact that the exams were not returned to patrol

of ficers so they could verify their scores.

Atlanta. During the long history of political favoritism that has defined
the Atlanta Bureau of Police Services, the promotion system has played an
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TABLE 3.3

st

) Perqentgge of Total Respondents Who Expected to be a Patrol Officer
in Five Years According to Their Desires by Police Department

1 =4

fed

=

=

R Montgomery New ‘San
Desire in Five Years Atlanta  Denver County Orieans Portland Diego
Patrol officer 3% 10% 12% 6% 23% 3%
Special assignment 1 0 9 1 1 3
Investigative assignment 4 1 6 1 1 3
Promotion 32 24 38 16 3 7
To be out of the department 4 5 4 3 1 2

44% 40% 69% 27% 29% 18%
(55) (54) (68) (36) (46) (32)
Source: Police Officer Opinion Survey, 1978.
38

e —




important part. Until the mid-seventies, there was very little in the way of
a formal promotion system. While exams were administered on occasion,
promotions were reportedly given to those who were “"recommended to the
chief." One sergeant we interviewed, for example, reported that he had taken
two exams, scored well, but was never promoted until he was assigned to the
mayor's office several years after his last exam. Within a year he received
his sergeant's stripes without ever taking another test.

In 1974, the first black commissioner of public safety, responsible for both
the police and fire services, was appointed. He expressed a commitment to
standardizing the promotion system and to improving the promotional opportuni-
ties of black police officers who represented more than 30 percent of the
force but were notably underrepresented among the supervisory ranks. 7Two
sergeants exams were given during his administration, one in 1974 and one in
1975. Other promotional criteria included:

e two years of experience (reduced from five years under
previous administrations in order to increase the pool
of eligible black cfficers),

e an oral interview, and

e ratings by supervisors.

Officers also received additional points for college credits: two points for
an Associates degree, four points for a Bachelors, five for a Masters and six
for a Ph.D. Under this system, seven black officers were promoted to sergeant
in 1974 and 21 in 1975,

In 1977, it was revealed that the commissioner had leaked the 1975 exam ques-
tions to several black officers who were among the 21 promoted that year. The
commissinner was forced to submit his resignation and most of the implicated
officers were either fired or demoted; some were exonerated and permitted to
remain in rank. The mayor has since aprointed a new commissioner, also black,
who has not yet had the opportunity to implement his own promotion process
because of a suit filed by one of the local police associations to invalidate
the 1975 exam. While the suit is tied up in federal court, there is a freeze
on promotions; none have been made since 197S5.

In the absence of any promotion system at this point, all of the patrol
officers we interviewed expected little change in the nature of future
preomotion processes. These officers held the firm conviction that the only
way anyone in the department would ever get promoted was by "knowing the
right people,"” or '"playing up to the brass." According to the officers of
all ranks we interviewed, this system damaged the quality of first-line
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supervision as the promotional criteria placed a higher premium on loyalty
than performance. In addition, promotions were kept out of the reach of
those officers who objected to playing the game by these rules. While most
indicated they believed that the current administrators were men of integrity
who Pad a sincere interest in standardizing the system, they saw the forces
working against change--primarily, tradition and the mayor's influence in the
department--as highly inhibiting factors.

There may be some evidence that the unpredictable nature of the promotion
system has affected patrol officer expectations for promotion. According to
Table,3.1, only 35 percent of the survey respondents who indicated a desire
for promotion in Atlanta expect to be promoted, as opposed to 79 percent in
Portland. It should be noted, howewver, that another potentially important
contributor to this disparity is the considerably higher proportion of patrol
officers who appear to desire promotion in Atlanta, 68 percent, relative to
Portland at 25 percent. )
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TABLE 3.4 -
) ‘ Promotion Policies and Practices
i
Montgomery -
New Orleans Porzland Cenver San Diego County Atlanca
s
Service Time 3 years (2 with 3 years 4 years 4 years Ho Yo ,'
Requirement college degrse) ) 4
Writtsn Exam 608 of 60y of Less than 508 of initial
final score final score 508 of initial score Prosacion Promation
score f
Oral Intarview 108 of More than 50% of initial
Nene final score 50% of inivial score Systea Systea Fo.
score ]
i
Seniorirvy Cradits 40% of 108 of Added to None at aE
£inal scors final score inicial score R
Composition of 2 local civilians, Varies with each " 2 local civilians, '
Oral Board N/A 1 police supervisor promotion process 1 or 2 polics Present Frassnt
from cutside agency supervisors from
outside agency
Additional 30 collage units;
Criteria prometability
Nore None Nane incerview by 4-5
high ranking
officers
Year of Last
Sergeants Ixam 1976 1978 1977 1977 1973 1978 —
1
Percentage of
Respondents Who
Expreassed a Desire
for Promotion Within 60% 79v 504 73 25% 35y —
5 Years and Also M
Expected to be :
3
Promoted .
Parcantage of )
Respondents Who 1
Selected . ‘ -
“Promotional 38% 208 48 27 72% 56% S
Opportunities™
as 1 of 3 Sources
of Dissatisfaction .
.‘t
Major Sourcaes S frequeancy Involveneant of Perceived Subjectivity , Absence of Absence of ;
of Oissatisfaction of axama civilians on imparciality of prometion prototions procotions
cral boards of local procuess
orii boards Ferceptions of H
politics in i
Percaived political promoticns §
favoritism in
chief's exsrcise
of opetion to lat
ecmotional list
ke after 1 year
J¢ to extend it 3
for a second
<]
-

61
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3.2 Investigative Assignment Selection

The process by which detectives are selected from the patrol officer ranks
has traditionally been considered a political one, dependent on a "rabbi" or
"hook" working behind the scenes on an officer's behalf (Muir, 1977; Saunders,
1970; Ahern, 1972; Radano, 1968; Rubinstein, 1973). The political nature of
the process is often seen as sacrificing officer qualifications by placing a
higher value on loyalty. In recent years, many police departments have
established written procedures and criteria in an atfempt to standardize the

process and give greater attention to merit. Others have not altered tradi-
tional practice.

The six departments under study represent the range of variation from highly-
defined procedures and criteria to none at all. These policies and practices
can thus be assessed in terms of:

.

e fairness, or the extent to which procedures and criteria
surrounding investigative assignment selection provide for
equal application.

Opportunities for selection are not discussed here because the question of
availability is not at issue. 1In each of the departments under study, patrol
officers are regularly selected for investigative assignments. Thus, any
examination of investigative assignment oportunities must be limited to
individual officers' view of their own chances for investigative assignment
selection. This view is reflected in Table 3.5 for the survey respondents in
the six sites. B2Among the patrol officers who expressed a desire for an
investigative assignment, those in Portland had the highest expectations:

87 percent expected to be selected within five years. These findings
contrast sharply with those found in Atlanta, where not one of the officers
indicating a desire for selection expected to be chosen. In between are

San Diego at 61 percent, New Orleans at 55 percent and Denver at 50 percent,
where reported expectations are relatively high, and Montgomery County at

25 percent, where they are relatively low.
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TABLE 3.5

Percentage of Respondents Who
Expressed a Desire for an Investigative
Assignment Within Five Years
and Also Expected to be Selected

Atiania 0%
Denver . . 50
Montgomery County 25
New Qrleans b5
Portland 87
San Diego 61

Saurce: Polica Officer Qpinion Survey, 1978.
(Atlanta, N=5; Denver, N=6; Montgomery County,
N=8; New Orleans, N=11; Portland, N=39; San Diego,
N=31),

TABLE 3.6

Percentage of Total Respondents
Who Expressed a Desire for an
Investigative Assignment Within

Five Years
Atlanta 4%
Denver 4
Montgomery County 8
New Qrleans 8
Portland 25
San Diego 17

Source: Police Officer Opinion Survey, 1978,
{Atlanta, N=125; Denver, N=136; Montgomery
CountyN=98; New Orleans, N=133; Portiand, N=157;
San Diego, N=178),
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As shown in Table 3.6, Portland and Atlanta also represent the extremes with
respect to the percentage of total respondents desiring an investigative
assignment: 25 percent versus 4 percent, respectively. This disparity
appears to reflect the enhanced role of the detective in the organizational
structure in Portland: detectives are promoted through the civil service
system according to the same procedures that govern promotion to sergeants.
They also receive the same salary.

Table 3.7 (at the conclusion of this section) summarizes for each department
the procedures and criteria governing investigative assignment selection.
Each department's position on this continuum is described below.

Portland. Unlike the other five departments, general and specialized investi-
gators in Portland are selected according to different procedures and occupy
different positions in the organizational structure. Detectives, those
officers handle juvenile felony, auto theft, burglary, homicide, robbery,
fraud, fencing and sex crime investigations, are appointed through the civil
service system and are equal to sergeants in pay and status. Patrol officers
are selected in narcoties and vice cases by the commanders of the Special
Investigations Division, and in intelligence cases by the Technical Support
Division.

More specifically, the detective selection procedure is the same as that for
promotion to sergeant and, until recently, the same exam was given for both
positions. Like promotion to sergeant, detective selection requires three

yvears of experience and is based on a written exam, weighted 60 percent; an
oral interview, weighted 30 percent; and seniority ratings, representing the
final 10 percent of a candidate's score. The same point system for veterans
preference applies. The civil service board in Portland has produced a

"Summary of Required Knowledges, Skills and Personal Characteristics," a compre-
hensive list of fifteen areas of knowledge (e.g., laws, bureau policies, human
behavior, theories, court procedures), seven skills (e.g., analyzing informa-
tion, observation, written communication), 19 physical capabilities (e.g.,
trigger pull, hurdling, auditory acuity, lifting) and nine "other character-
istics" (e.g., willingness to work overtime and to use deadly force when
required) which provide the basis for the written and oral exams, given annually.
The oral board is composed of a police supervisor from an ocutside agency, a
local civilian and an officer from the bureau who may be a patrol officer.

Selections for specialized investigative assignments, on the other hand, are
made by the ranking officers of each unit often after the members of the unit
have had an opportunity to review the requests and recommend preferred candi-
dates. All openings for these positions must be posted and those interested
for consideration are required to submit a standardized form and a resume.

The position announcements for these assignments include a job description, a
listing of mandatory and desirable qualifications, and application instructions.
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Both procedures were perceived to be extremely fair by most of the
officers we interviewed because, despite the discretion built into the
system, the bureau's commitment to selecting the best qualified was largely
unquestioned. While these officers agreed that it was important "to know : .
someone” and that openings were sometimes filled before they were posted, Officers reported in our interviews that openings were not always advertised
they did not see the political component of the process as compromising and that it was important to "know scmeone” in ISB to be selgcted. Nonethe-
qualification criteria. The president of the PPA supported this view, adding ’ i : less, most of the officers in Montgomery County, like thos§ %n P?rtland,
that he "would raise hell" if he thought decisions were being made at the 9 agreed that the system was basically fair because the qualifications of the
expense of officer quality. applicants were the overriding selection criterion. However, there was not
the same degree of certainty and consistency in thls-perceptlon among patrol
. 1 officers and sergeants in Montgomery County as seen in Portland. This

The definition of fairness implied by the perceptions of Portland officers is . : disparity may largely reflect differences in the general senselof trust

an interesting one. At least some officers in the other five departments saw Lo : patrol officers and sergeants expressed in top management-' While most of
similar selection criteria--the combination of "connections" and qualifica- the officers in Montgomery County believed that the selec?lon procgss gave
tions--as unfair because opportunities for advancement were denied to those ' , the "appearance of legitimacy," their lack of confidence in the chief seemed
qualified officers who were not well-connected. This ethic is noticeably : to leave them with some measure of doubt.

absent in Portland. What is apparent threoughout the Portland Bureau of ’ ’
Police, and generally missing in the other departments, is the sense that the - .
most capable officers will most often be recognized because they are not ( San Diego. Both the criteria and procedure governing selection for i?vestlga-
merely those who satisfy established selection or promotion criteria, but are : ‘ tive assignments are specified in some detail in the department's policy

also sufficiently aggressive to win that recognition. . manual referred to as the "Yellow Sheets." The general requi;ements for
assignment to the Investigations Buxeau include:

Each applicant was interviewed by an oral board composed of three higp ?anking
members of ISB and the Education and Training Division. For some positions,
a written test was required.
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Montgomery County. Under the former administration, the procedure for select-
ing officers for investigative assignments became considerably more explicit
in an attempt to move away from the "old buddy" system of the past. While

the fluture of the procedure is uncertain, given the rscent change in admin-

istrations, the system operating during the period of our research compares

very favorably to the specialized investigative process in Portland.

30 college units, -

.

e three years of experience,

Pty ey
[}

demonstrated ability to function as a "self-starter,"

ST

} : ] e proven investigative abilities, and
Vacancies in the Investigative Services Bureau (ISB) were also required to ! f

be posted. The job descriptions specified minimum qualifications (including 3 . 3 N °
three years of police experience, proven investigative ability and certain

PR

a reccmmendation from the candidate's commanding officer

based on "overall police experience, ability, oral and
s ; T i a essiveness, alertness, judgment,
personal characteristics such as good moral character and calm under stress- i . writtez :zir::: o?éteggzt motivaéion and appearance."
. . I o~ » () ! 4 -
ful situations) as well as the method of candidate selection. Officers 1 : -E resource n ! IELEY
interested in these positions, which carried no increase in salary, were i

|
asked to submit a memorandum to IS3 that covered:

The formal investigative selection procedure is equally well~defined.
Officers interested in one of these assignmments, which do not represeyt an
{ increase in salary, are required to submit a standardized form to thg;r

} " commanding officers once a year. Each candidate is interviewed by his
i
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® the applicant's present rank and position,

: g | i i ; r further considera-
i i : < commanding officer and the names of those recommended fo . ' 2
TS carees mston. g o tion are submitted to the chief of detectives. (Those rejected at tglstizlnt
: i i i ies may be en
is 4 d i i Lni : « must be given an explanation "so steps to overcome deficienc
® TS fnwelvenent in spectalizes i F ‘ : §3 by the candidate.") The list of recommended candidates is then reduced by a
. Cob i ing i in the Investigations Bureau on the basis of
® a statement addressing his interest in the position, and 5 beoard of high ranking officers g

the officers' applications and their commanding officers' recommendations.

® an endorsement from his suner&isor ?~ } aj (Again, those not selected must "be advised of the reasons.") A panel of
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investigative supervisors interviews the remaining candidataes and ranks them

on one or more lists for juvenile, vice, narcotics or general investigative g

assignments according to individual qualifications. Vacancies are filled as
needed by the chief of detectives from the four eligibility lists which

officers reported that each eligibility list is partitioned into three
categories--"definitely, maybe, and no way"--and selections are made from the
top category, in any order, until it is exhausted.

remain valid for a period of one year. While undefined by formal policy, ?f

.0ur interviews produced the same division in opinion, along the fairness

dimension, that was generated by similar questions about the promotion system.
More than half of the patrol officers and a number of sergeants questioned

the fairness of the process, some more vigorously than others, for one or
more of the following reasons:

® The subjective selection criteria as well as the chief's
formal authority "to transfer personnel to any specialized
unit even though they may not meet all general or specific
requirements" meant that the command staff could essentially
choose whomever they wanted.

——e

® Becoming a detective was too dependent on being "well-known"
to the investigative brass who served on the interview

committees. Patrol officers in the Northern division, B;
particularly, saw this as placing them at a considerable ‘.,
disadvantage.

e The virtual impossibility of "living down past mistakes"
in the department resulted in officers being "labelled"
or "stigmatized" and thus cut off from ‘any serious
consideration., Some officers claimed that "if they
didn't want you" the committee would fabricate reasons
for rejection, such as insufficient experience, that
were too difficult to refute formally.

e Minorities and women were all too fregquently selected
over egually gqualified white male officers in order to
maintain federal affirmative action funding.

On the: other hand, most of the officers we interviewed at all ranks expressed
confidence in the investigative selection procedure as a function of the
generally high quality of the officers selected. While most of these officers
also noted the emphasis on "personalities” in the process, their definition
of fairness, similar to that of officers in Portland and many in Montgomery

County, focused on the decision-makers' concern for officer quality. The possi-~
bility that certain well-gqualified officers may have more limited opportunities
for selection was, for them, a less important rmriterion in assessing fairness.
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Denver. The Operations Manual in Denver gives the chief authority to

appoint detectives from among the first grade patrolmen and policewomen
ranks, "each of whom shall perform such duties so long as his or her services
are satisfactory to the Chief of Police and the latter shall see fit to

continue such assignment." The procedure for selecting detectives, positions‘

which represent an additional $194 in pay, is subjective on two levels: in
the districts where original eligibility lists are developed by ranking
officers, and in the Investigations and Delinquency Control Divisions where
the command staff is responsible for making the final selections.

On the district level, officers who wish to be considered are required to
file a request with their commanding officers. Every six months the chiefs
of the investigative divisions request from each patrol unit a list of the
patrol officers considered to represent the eight percent most qualified to
be detectives. While the precise method by which an officer's name is placed
on one of these lists may vary from one patrol district to ancther, the
officers who receive the widest support from the largest number of sergeants
and lieutenants in their district (and, in some cases, their commanding
officer) become eligible for consideration.

Virtually all captains and sergeants 2s well as about half of the patrol
officers we interviewed considered the procedure to be fair at this level
because they felt the most productive officers were generally recognized.
The remaining patrol officers, however, «casidered it objectionable that in
order to be selected, an officer had to "make the right connections" or,
according to one patrol officer, "go up to every sergeant and tell him how
wonderful you are." They viewed the system as discriminating against quali=~
fied officers who refused to "play up to the brass."

The lists submitted to the Investigative and Delinquency Control Divisions
become the general basis for selecting officers for temporary investigative
assignments. Those completing this initial training period are eligible for
a permanent assignment. The administrative discretion in the system is
manifested in the following ways:

e While the names on the lists are ranked according to the
preferences of each unit's supervisors, the divisions are
not required to make temporary assignments in that order.
An officer's "Performance Record," a two=-year background
summary covering arrests, court appearances, efficiency
ratings, commendations and complaints, to report writing,
is also considered.

¢ The divisions are not required to take an equal number from
each list so that some can be exhausted while others are
ignored.
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e Officers can be selected for some temporary vice assign-
menty without appearing on any list. '

The wide discretli:n at this level in the selection process in Denver

was seen by most of the districe supervisors and patrol officers as making
investigutive assignments open only to those officers who "knew the right
people." Some officers expressed their belief in the presence of outside
political influences on the selection process. Some questioned whether those
selected were among the most deserving. The perceived importance placed on
outside as well as inside political connections in Denver was seen by many as
diminishing the general gquality of investigative personnel.

New Orleans. There are no written poclicies governing the procedure for
assignment to the two investigative bureaus in New Orleang--the Detective
Division, which handles general investigations, and the Special Investiga-
tions Division, which is in charge of vice, narcotics, juvenile and intelli-
gence cases. According to the chief of detectives, officers are selected for
these assignments by the commanders of each division based on a recommenda-
tion from the supervisors of the unit of interest (e.g., robbery, wvice, etc.)
and a demonstrated record of high quality arrests, connections with the
criminal element in the city (e.g., fences, informants, etc.) and report
writing ability. In addition, assignment to the intelligence unit reguires
an endorsement from the officers in the unit because of their particularly
close working relationship. Investigative assignments in New Orleans are not
subject to additional pay.

The perceptions of the selection process among the ovfficers we interviewed
varied according to the extent tn which they believed that decisions based on
"knowing the right people" wersz alswv made with a concern for officer gquality.
Some reported they felt the system was fair because of the importance placed
on past performance. Others felt personal friendships played a greater role
in the selection process. Many, however, shared the opinion that while the
officers selected were probably qualified, other equally gqualified officers
were denied opportunities for investigative assignments because they were not
members of the "richt clique.” Por these officers, the system was not fair
because a proven record of performance was not the only selection criterion.

Atlanta. Investigators in Atlanta, whose salaries represent an 8.5 percent

increase over those of patrol officers, are assiqgied to cone of two investiga-
tive divisions,; the Detective Section which handles general and juvenile
investigations or the Special Investigations Section which is responsible for
investigations dealing with narcotics, vice, intelligence, white collar and
organized crime. Consistent with the department's political tradition, the
selection criteria and procedures governing these assignments are undefined;
investigators are selected by the chief and serve at his pleasure.
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There was virtually no disagreement among the officers we interviewed that
these assignments were at times made in return for political favors, such as
loyalty to the administration or contributions to political campaigns, without
sufficient regard for officer qualifications. And despite what many believed
to be the good intentions of the current administrators, few expected that

the political tradition would be broken.
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TABLE 3.7

Investigative Assignment Selection Policies and Practices

mntgosery R
Porztland County San Dlago Canveg New Orlsans Atlanta
Criteria for Detectives: Vary according to 30 college units Gaod record of Undefined Undefined

Selaction

3 yeacs of sarvice
Wricten exam {604}
Oral intsrview (30%)

Seniority credits
(10%) )

Critaria for
selection of
speclalized
investiqators
vary according to
poeition but
generally include:

J yeara of sarvice

Supervisor's
endorsesent

Proven investigacive
anility

Written and oral
communlicacion skills

Spacific perscnal
characteristics

Good rwcord of
parforsance

position buc
qenarally include:

3 years of sarvice

Proven investiga=
tive abiliey

Wwritten and cral
coamunication skills

Suparvisor's
endorsement

Specific personal
characteristics

Cood secord of
performancs

Stavament of
interest

Cral intarvisw
Writtan exaa

(dapending on
position)

3 years of sarvice

Ability to functien
as a “self~stazter®

froven investigative
abilicy

Commanding officer's
endorsenent

performance

Writtsn communica~
vion skills

Unit command's
endorsensenc

s

ﬁ;
N

Reasponsibilty for
Selsczion

Oecactives:

Oral board which
aay facluds a
pacrol officer

Speclalized investi-
qators:

Ranking officecs of
sach unit after, in
aany cases, peer
Taview of applica~
tions

Cral board composad
af ranking officers
in che Investigative
Services Bureau and
other cembers of zhe
adminisctrative staff

Cral board coapased
of sanking officaers
aakea initial

selection decisions

Final selsction de-
cistons are =zsde

by a panel of super-
visors from she
specialized unics

Supervisors of
wach unit selact
initial 8y who
are racommended
o Investigations
Oivision

Chaaf of {nvesti-
gations wich
approval of chlef

af police cakes final

2elaction decisions
froe among those
complecing tempor~
Ty azsignasent

Ranking officers in
the Detsctive and
Special Invesciga~=
tiona Otvisions

Applicaciona o tha
intelligencs unit
are endorzed by
aeaners of the unit

Raraing officers in
the Detective and
Special Investiga=
tions Sectiona with
appsoval of chief

Vacancy Poating
Requiresent

Yas (for speciallized
investigative
assigqnaants)

Yas

§
4]
3
i

Parcancage of
Raspondants “ho
Ixpressed 2 O~
sire for an Invea=
cigative Assiqnoent
Within rive Yeara
and Alsc Ixpecsad
to ba Selected

an

25

1%

508

5%

o

Perceived Practice

High reqard for
officer qualifica=
tions despite
advantaqus of
having *coansctions®
in specialized units

nings scwetines
£411ed befors
poated

&4

High reqgard for
cfficer qualifica-
tlone despite
advantages of
having “connecsicas”

Cpanings 2ot alwvays
advertised

Hlqgh regazd for
officer qualifica=-
zions desplte
inportancs of being
“vell-xnown® =o
investigative brass

Some qualified

officers arw denled
consideraeion

71

Those saleczad
on the discries
level usually
qualified
although soae
ohjections %0
percuived nead o
*play up co the
brasa”

Highly political

on tha Investigations

Division level

Some qualified
officers ars denied
consideration

Importance af
“connections®

Mixed opinion
Teqarding concern
for officer qual-
{2icacions

Some qualifisd
officers are denied
consideration

Iaporeance &€ “connec-
mions® at the expense
aof officer qualifica=

tions

3.3 Transter

The police literature on transfer policy is almost exclusively devoted

to involuntary transfers. Case studies have suggested that the exercise of
this management prerogative for disciplinary or other reasons can represent

a source of frustration among patrol officers when these actions are seen as
capricious and unjustified (Rubinstein, 1973; Bloch and Specht, 1973; Gammage
and Sachs, 1972; Juris and Feuille, 1973). The current discussion, however,
focuses on policies and practices governing self-initiated transfers from one
patrol area to another. ‘

Much of the formal and informal process by which patrol officers request and
receive inter-area transfers 1s strikingly similar across the six departments
under study. Under formal policy, a voluntary transfer request is initiated
through the officer's cbmpletion of a”standard form. The request requires
the approval of each level in the chain of command and the patrol division
chief (as well as the chief in two departments). The commander of the
requested patrol area is also required to approve the request but thiy
practice is documented in formal policy in only two departments. Informally,
transfers are highly dependent on the presence of a "swap" so that manpower
levels in each patrol area can be maintained. The transfer process is
consistently described as "horsetrading," whereby the patrol commanders'
objective is to transfer in at least as capable an officer as the one who is
transferring out.

The existing differences in the process, however, offer evidence of consider-
able interdepartmental variation along the dimension of:

e fairness, or the extent to which procedures governing
self-initiated transfers provide for egual application.

It should be noted that transfer opportunities appear to be highly related to
perceived fairness. In those departments where there is limited availability
of" inter-area transfers--Montgomery County, Denver, New Orleans and Atlanta--—
favoritism is, at least, more visible. 1In Portland and San Diego, however,
where transfers across districts are frequent events, the value placed on
merit is considered to be relatively high. At the conclusion of this section,
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Table 3.8 displays the continuum of policies and practices observed at the
six sites. Due to the similarity in transfer policies, the position of each
department is necessarily based largely on judgments regarding varying levels -

of the patrol officers we interviewed shared the opinion that transfers were
"pretty automatic as long as the C.0. wants you" and that "if the C.O. doesn't

=3

of perceived practice. 1In fact, two groups rather than a single continuum
would probably best describe the six departments in this policy area.

Portland. Inter-precinct transfers and transfers to special assignments are
covered under the same policy. The only distinction in the formal procedure
is that openings for routine patrol assignments are exempt from the posting
requirement. Any patrol officer wishing a transfer to another precinct may
request one, whether a specific vacancy exists or not. The process is
initiated upon his completion of the appropriate portion of a standard form
which requires his:

¢ name and rank,
e present precinct and time in present precinct,
e date of appointment, and

e requested precinct and shift.

Under written policy, the form is submitted to the officer's immediate super-
visor, who recommends approval or disapproval and forwards it to the command-
ing officer of the requested precinct, who does the same. The completed form

want a gquy, he's better off not being there." The process was perceived to
be fair because any gqualified officer could readily transfer. Implicit in
this sense of fairness is the trust, evident in attitudes towards other
personnel practices in Portland, that decisions are not made arbitrarily

or on purely perscnal grounds.

San Diego. The formal transfer procedure in San Diego is very similar to

that in Portland, although San Diego's is not documented in written policy;
rather, it is defined on the standard request form. The procedure involves
the submission of a formal ' request (including reasons for the request) to

the officer's sergeant who in turn recommends approval or disapproval to his
commanding officer. If he concurs, approval of the commander of the requested
district and the chief of patrol is solicited. Approved transfers occur in
the order in which they are requested.

As in Portland, most officers in San Diego indicated that "the department
likes men to work where they'll be happy," and as long as an officer can £ind
a swap, it is relatively easy to transfer. Some officers, however, described
an informal arrangement that often preceded the formal request procedure. As
one put it, first "vyou lobby with the lieutenant or captain of the district
you want to go to," and then the respective commanding officers "work ocut a
rutual trade." It was under these circumstances that the transfer process
was seen by some as a "personality contest™ that rewarded officers who were

is then sent to the chief of the patrol division responsible for the final, ; 3 not necessarily better qualified but more "well-known." While there is
decision. Transfers across precincts are "based upon the required personnel Kf ) {i evidence of this informal arrangement in Portland, the difference in San

. strength at the units involved...and on the chronological order in which - Diego seems to be the view that management can less often be trusted to make
their approved requests were received in the Personnel Divisioan." In addition, - personnel decisions primarily on the basis of merit.
"applicants...may be removed from consideration for just cause," examples of g@ )

which include sick time abuse, poor disciplinary records, chronic tardiness

and unsatisfactory personnel evaluations. Montgomery County. The department's transfer policy is defined in a

1977 memorandum from the chief which states that

The informal process described by the officers we interviewed has filled in
additional details. Transfers are usually dependent on a "swap" which is ;
usually arranged by the officers. The exchanges, however, are approved by
the chief of the patrol division and the precinct commanders, who reportédly
"play a management game to get the best people."” As each precinct captain g ‘
attempts to determine the reputaticns of officers requesting transfer i “
to his command, primarily through his lieutenants and sergeants, officers -
reported that it "helps to know someone” in the precinct of choice.

any member of the¢ department desiring a transfer from one

unit to another cor from one geographical location to another
should submit their request in duplicate to the Director of
Police via the chain of command. The regquest should reflect
the reason for the requested transfer as well as the member's
qualifications making him eligible for duty at the new loca-
tion....The original will be retained at headguarters for one
year and then, if the request has not been honored, returned

to the employees with a note, 'This is being returned due to the

Despite management's prerogative to reject transfer reguests for "just expiration date. If you are still interested, please resubmit.'

cause," the bureau seems to take the position, expressed by one commander, A
that "an officer will work better in a district he wants to work in." Most o .o

In practice, transfers require a swap, most often arranged by the officer
requesting the transfer with the approval of both commanding officers. In
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addition, district vacancies are subject to the same posting requirement as
openings for special assignments.

We had some difficulty in capturing the informal transfer process in Mont-
gomery County because of the limited experience most of the officers we
interviewed had with transfers. Many patrol officers reported they had never
transferred. Some supervisors indicated they had not received a transfer
request in more than a year. As Montgomery County includes four cities
covering over 493 square miles, officers tend to work in the district in
which they live. Thus, the most commonly perceived problem with transfers
was that the delay could be considerable because it was just too difficult to
find a swap. Some officers, however, did suggest that the involvement of the
administration in the process added some difficulty in trasnferring. In
their desire to "put people where they want them to go," certain officers
could more easily receive transfers while others had to wait.

Denver. According to the department's Operations Manual, "in order to
receive a transfer of assignment, an officer must first initiate a request
for transfer, DPD #49, which will be processed through the chain of command
to their Division Chief."™ In practice, this policy translates into the
requirement that an officer wishing to transfer find a swap and obtain
approval from both commanding officers for the exchange. Most of the
officers we interviewed in Denver described the process as one of "bartering”

or "horsetrading,"” in which commanding officers "try to get a better guy than
they give up."”

While this procedure is very similar to the one found in both Portland and
San Diego, the essential difference is merely a reflection of a basic
difference in the management orientation in Portland and San Diego to that
opverating in Denver. In Portland, and San Diego to a somewhat lesser extent,
management appears to have demonstrated a sincere interest in accommodating
the preferences of patrol officers, even at the expense of their own author-
ity or convenience. 'No such orientation exists in Denver. Accordingly,
Denver's formal transfer policy states that, "although the officer's prefer-

ences and wishes will be considered, the primary consideration in making the
transfer will be for the good of the department.”

The organizational, rather than individual, emphasis in the department’s
transfer policy appears to be associated with perceptions of favoritism in the
consideration of transfer reguests. The belief that transfers were granted
based on "personalities” or "connections™ rather than qualifications was
reasonably widespread. One commander suggested that transfers should be
"blind" to eliminate this favoritism, even though he acknowledged his own
discretion would be diminished. Many officers also shared the view that
commanding officers would turn down transfer regquests of gqualified officers

if the proposed swap were not considered to represent at least an even trade.
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In addition, Denver officers reported that a swap was difficult to find

if the supervisors in the district from which an officer wanted to transfer

from had acquired an unfavorable reputation. Under these circumstances, the
waiting period could be lengthy. Officers requesting transfers.ln.?ortla§d

and San Diego benefit from the apparent absence of any patrol districts with
reputedly undesirable command staff.

New Orleans. While the formal transfer policy has remained unaltered since
1971, informal practice is perceived to have changed considerably under the
current administration. Department regulations specify that

employees desiring transfers shall prepare requests on NOPD
Form 14~R; transfer requests shall be forwarded through
normal administrative channels with appropriate endorsements
thereon. ...Transfers of employees within the department
shall be directed by the Superintendent.

Under previous administrations, transfers were reportedly granted through
one of two means: an officer could have a local pelitician or businessman
"familitate" the reguest, or he could arrange a swap that was acceptable to
both commanding officers. In either case, while the process was considered
to be highly political, transfers were regqularly granted. Over Fhe past
year the current administration appears to have become unresponsive to out-
side political influences in transfer decisions, but also to have taken mich
of the discretion over transfers out of the hands of district commanders.
Swaps are now arranged through the chief's office. For most of the dis-
trict officers we interviewed, this meant that the officers who had transfer
requests approved were not necessarily those officers who were most quéli-
fiéd, but rather, those who "knew someone" in headgquarters as well as in

the requested district. As in Montgomery County, officers in New Orleans
indicated that, as a result, they saw few transfers across districts.

In addition, patrol officers working in the city's more hazardous distric?s.
described themselves as having virtually no chance for inter=district mobility
because of the impossibility of finding a swap. According to one patrol officer
we interviewed, "Once you're in, you can't get out.” while these patrol

of ficers attributed their more limited transfer opportunities to the crime
conditions in their district, the chief defined the problem in different terms:

There are some districts here that are totally undesirable,
and if we let everyone who wanted out, there would be nobody
in these districts. But, again, that's just a symptom of
something that's wrong with the district. Cartain commanders
have tough districts but they don't have any problem with
employee turnover because everyone wants to work there,
because of the leadership there. I think the district
problem is one of leadership.
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New Orleans seems to share with Denver the difficulty of making transfers at .
least potentially accessible to all officers as a function of the quality of .
district management.

Atlanta. Like the other departments under study, the written transfer policy :
in Atlanta requires an officer to submit his request "through the chain of | -
command" to the commander of the patrol division and to the commander of the )
zone to which he would like to be transferred. Informally, the department's , :
transfer process also compares with those in other sites with respect to the o Y
requirement of a swap and the "horsetrading"” nature of the process. The
major distinguishing characteristic of the transfer process in Atlanta is the
involvement of an affirmative action officer whose responsibilities include
the maintenance of racial balance within each unit in the department. The .
transfer request form requires each officer to specify his race so that -
transfer decisions can be made in conformity with affirmative action guide-
lines. Until recently, any swap had to include officers of the same race,
which only reduced transfer opportunities. Now that an acceptable balance

has been achieved, transfers by race appear to be less essential, although ) v
the affirmative action officer continues to monitor the distribution of black
and white officers within units. -

Most of the officers we interviewed, largely patrol officers and sergeants, - N
shared the view that inter-zone transfers were highly infrequent and available i ’

. to only those few officers who were sufficiently well-connected to the brass ~ = , P
in the requested zone that the commanding officer would be willing to arrange X
the swap. In the absence of these contacts, the most an officer could hope 1T\

for was a long wait; the greater likelihood, however, was a rejected reguest.
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Self-Initiated Transfer Policies and Practices

San Dieqo

Montgomery
County

Danver

Hew Orleans

L oo Loy s

Atlanta

Requlred Approval

of Trangfer

Chain of command
thraugh chief of

Chaln of command
through chlef of

Chain of command
through chiel of

Chain of command
through chief of

Chatn of command
through chief of

Chain of comsand
through chief of

G

et

Requests patrol division patrol division . police patrol divislon police patrol division
Commander of Commander of Commander of Commnander of Commander of Commander of
. requested precinct requested division requested district requusted dlstrict requested district requested zone
Affirmative action
. officer
" Requusts Required . !
to be Procssged in Yes Yes o Ho to No

Ordéer of Recelpt

Requests Removed '
fe's) from Considueration Yos No Ho Ko No No
for “Just Cauge™

Informal Eleaments Swap Swap Swap Swap Swap Swap (sometimes with
af Procusyg officer of same
liarsetrading Horsatrading Horsatrading lorsetrading Horsetrading race)
. Horsetrading
1
o .
’ . Primary Officer preferences Offlcer preferences Mixed opinion Maragement Managenent Management
B . 4 Considerationa preferences preferences preferencea
in Approving
. Tranafera . Raclial balaunce
) N . Perceived Ot flcers can Officers can Few opportunitics Pransfers dependent . Transfers dependent Transfers dependent

Practice

=
~
pre-4
'
-

transfer relatively
ecasily

transfer relatively
casily

Sowme indication of
prefarential treat-
ment of officurs who
are *wall known®

for transfer because
of the difficulty in
finding a swap

on “connections® in
reguested district

on “connections™ in
both the requested
district and in
headgquarters

on "connections” in
reguested zone
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3.4 Discipline

In 1977, the International Association of Chiefs of Police (IACP) completed a
two-year study in 17 police agencies intended "to identify... those conditions
which are perceived to have a positive or negative effect on police discipline."
The findings suggest a number of policy-related factors that are associated

with perceived fairness. Some of these include:

® documented procedural safequards during internal
investigations,

@ the right to a hearing (before a board or a single hearing
cfficer),

® peer participation on hearing boards,

® the opportunity for the accused to challenge one or more
members of the hearing board,

® police association involvement in reviewing disciplinary
decisions, and

e the solicitation of officer input regarding rules of
conduct and disciplinary procedures.

These factors define differences in the disciplinary procedures across the
six departments under study and permit comparison in terms of:

® fairness, or the extent to which procedures governing the
administration of discipline provide for equal application; and

e participation, or the extent to which patrol officers are
provided opportunities to share in decisions involving
disciplinary procedures and actions.

Table 3.9 arrays each department on a continuum that represents the
variation in disciplinary policies and practices along these dimensions.
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Montgomery County. 'Discipline policy for Montgomery County is largely

defined in the Law Enforcement Officers' Bill of Rights, applicable to all
law enforcement agencies in the State of Maryland. Additional regulations
appear in the department's Comprehensive Manual and Position Paper #2, the
formal agreement between the FOP and Montgomery County. Of the six depart-~
ments under study, Montgomery County has the most specific .discipline policy
as far as police officer protections are concerned. There are several
aspects of the policy that distinguish it from most of the others:

e the partition of offenses into two classes according to
seriousness;

e district authority, within limits, to suspend and fine
officers;

. ® peer participation on administrative hearing boards (the
hearing board in Portland may or may not include a peer
of the accused); -

o the right of accused officers to challenge for cause dny
member of the hearing board (a similar policy exists in
Portland);

e the obligation of the hearing board and the chief to
consider the past performance of officers in assessing
penalties (Denver has a similar, though somewhat less
forceful, policy);

¢ procedural safeguards for officers under investigation
(Portland and San Diego officers are also protected by
a bill of rights); and

e the requirement that the chief specify the reason for
increasing penalties recommended by the hearing board.

More specifically, the department's Manual makes a distinction, albeit in a
non~specific 'way, between "serious allegations of misconduct" and "minor

, complaints of misconduct" for the purpose of setting general penalty gquide-

lines. Serious complaints are defined only through examples such as physical
brutality, expressed racial prejudice, misappropriation of funds, or untruthful
statements. These violations carry penalties which include suspension, loss
of pay, or, according to the Bill of Rights, "other similar actions which
would bz considered a punitive measure."” Minor complaints are defined in the
Manual only as "allegations, which if sustained, would be appropriately disci-
plined through the imposition of summary punishment," representing a maximum
of three days suspension without pay or a fine of not more than $150.00.
Authority to administer summary punishment rests with district commanders,
making Montgomery County the only department of the six where commanding
officers can assess penalties greater than a written reprimand. Thus, the
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chief's role in the disciplinary process is limited to cases where the
officer refuses summary punishment (i.e., disputes the charges) and those
where serious misconduct is alleged.

According to the Bill of Rights, all cases that go beyond the district level
are heard by a hearing board which has authority only to determine guilt or
innocence and recommend punishment where charges have been sustained. The
chief has final authority to impose punishment. If an officer refuses sum-
mary punishment "the Chief may convene a one-member or more hearing board
and the hearing board shall have only the authority to recommend the sanc-
tions...for summary punishment." In more serious cases, a three-member
hearing board is conwvened which must include at least one officer of the
same rank as the accused. When the accused is a patrol officer, the board
is likely to be composed of a captain selected by the chief, and a patrol
of ficer and sergeant selected by the commanding officer of a district other
than the one to which the accused is assigned. Position Paper #2 gives
accused officers "the right to challenge for cause any member of the trial
board.”

Under the Bill of Rights, the hearing boaxd's recommendations to the chief as
well as the chief's final assessment of penalties, must "consider the law
enforcement officer's past job performance" as well as the evidence submitted
in the case. This evidence is obtained through an investigation which must
be conducted according to guidelines intended to safeguard the rights of the
accused. And "before the Chief may increase the recommended penalty of ‘the
hearing board he personally shall permit the law enforcement officer to be
heard and shall state the reason for increasing the recommended penalty."

Consistent with these safeguards, most of the officers we interviewed
perceived a high degree of consistency in discipline, at both the district
and headquarters levels. All of the officers who reported having been
disciplined shared the view that they had. been treated fairly. In addition,
two officers indicated they had served on trial boards and were ‘extremely
impressed by the seriousness with which the ranking members of the board had
taken their responsibility and the impartiality they had demonstrated.

The only criticisms of the way in which discipline was administered were
directed at district supervisors. A few patrol officers objected to the
tendency of some sergeants to "harass" officers they did not like by "getting
(them] on little things," recommending them for summary punishment for
"petty" violations. While this view was a minority one, given district
authority to impose penalties without formally charging an officer, it is not
unlikely that the discipline process might be used in this way on occasion.

Portland. Discipline policy is relatively well-specified in the bureau's
general orders and in the PPA's formal agreement with the City of Portland.
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According to general orders, disciplinary cases can be handled in one of two
ways: the chief has the option of nearing the case himself or selecting a
discipline committee of five officers, one of which may be a patrol officer.
The accused has "the right to disqualify any two members of the Committee”
and "the Chief of Police may concur in, modify, or disregard the Committee's
recommendations.” Precinct commanders have no formal authority to assess
penalties except "appropriate corrective action short of written reprimand."
All other acceptable forms of punishment--specified in the Labor Agreement as
"written reprimand, suspension [for a maximum of 30 days], or in lieu thereof,
reduction in pay by one step, appropriate extra duty, or loss of vacation
time"-~-must be approved by the chief. Portland is the only department in
this study where punitive transfers are not permitted, according to both
written policy and the perceptions of officers expressed in interviews.

As mentioned earlier, the Portland Police Association (PPA) has played a
major role in the creation and implementation of discipline policy. The Bill
of Rights was incorporated into the Labor Agreement in 1975 through the
efforts of the association. In addition, PPA representatives confer with
administrators informally on proposed disciplinary actions in serious cases.

The officers we interviewed considered punishment for similar offenses to be
highly consistent within the patrol officer rank. Some, including patrol
officers, commented on the tendency toward leniency in punishment. In
addition, there was little evidence of disparities in standards across the
three patrol precincts; officers were not seen as having a higher probability
of being formally charged in one precinct than another.

At the same time, however, our interviews generated a shared belief among
most patrol officers that discipline was biased in favor of superior officers.
Requests for illustrative cases almost exclusively centered around one
captain who wrecked a car, left the scene of the mishap (hit-and-run), and
received only ten days suspension. The common perception was that if a
patrol officer had done that, he probably would have been fired. The chief's
explanation for his decision in this case offers an interesting contrast in
perspectives because it highlights the difficulty even an apparently well-
intentioned administrator has in gaining his officers' trust. :

It is true that the captain was suspended ten days. He also
was not allowed to have a personal car for six months. The
captain had some problems at that time and the issue was: do
you try to salvage someone who has made a great contribution
to the bureau--because he was one of our outstanding people--
or do vou just bucket him? And, of course, my option is
always to salvage, if we possibly can, because of our invest-
ment and the productivity of the person. I could probably
sit down and if I gave it a little thought I could come up
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with half a dozen patrol officers that we have treated much
more leniently for much more severe offenses in another effort
to salvage. And, yet, they aren't as visible as one captain.

This issue appears to be only one examéle of many we found across the depart-
ments where patrol officer perceptions of widespread inequities seemed to be
traceable to a few isolated incidents, incidents that became well-known
throughout the department and served to define the level of perceived fairness.

San Diego. The disciplinary code in San Diego is a general one that applies
to all city agencies. Under that code, the chief has authority to suspend
officers (for a maximum of 30 days at one time or 90 days during a calendax
year); the chief of the patrol division can iscue written reprimands while
patrol supervisory authority is limited to warnings. Other forms of per-
missible punishment documented in the POA's Memorandum of Understanding with
the City of San Diego-~-reduction in salary and punitive transfers—--are not
covered by the code, but they fall, informally, under the chief's authority.
Nonpaid extra duty as a form of discipline is specifically prohibited by the
city code. The rank-and-file contract also contains the Police Bill of
Rights which defines a range of procedural safeguards.

According to the department's Staff Reporting Manual, disciplinary cases are
heard informally by the commanding officer of the accused who recommends
punishment to the chief (or deputy chief for written reprimands). The
officers we interviewed reported that these recommendations are often "rubber
stamped." The city disciplinary code requires the chief to interview an
officer recommended for suspension to inform him of the charges against him
and to give him an opportunity to respond to those charges either orally or
in writing.

For most of the officers we interviewed, this system worked well; they saw
relative consistency across districts in the likelihood of being brought up
on charges and in the penalties assessed. Some patrol officers, however,
disagreed. Within this group, there was a range of opinion with respect to
how inconsistencies manifested themselves. There were those who viewed '
sergeants as having different standards, some more willing to turn to the
disciplinary process to deal with problem officers and others more likely to
resolve problems informally before f£iling charges; those who felt that certain
sergeants "played favorites," letting the infractions of some officers "slip
by" while using the disciplinary process to "burn" others; and those who
believed that penalties recommended by division commanders were based on

how they or their lieutenants felt about the officer rather than the circum-
stances of the case. While the majority of officers perceived discipline to
be fair, it would be unreasonable to assume, given the discretion inherent in
the system, that there were no inconsistencies. Our interviéws suggest,
however, that they were not considered to be widespread.
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New Orleans. The period of transition that is currently characterizing the
New Orleans Police Department is very much reflected in the disciplinary
process. However, unlike other areas of policy such as participation

and promotion where the intentions of the chief have not fully filtered down
to the district level, recent alterations in discipline procedure seem to
have had a positive impact on perceptions.

D

While the disciplinary code is in the process of revision by an ad-hoc
committee of officers, the existing policy has not been inconsistent with any
of the changes the chief has made because of its non-specific nature. The
policy gives the chief authority to discipline through suspensions without
pay, reductions in pay, fines and "any otégr proper methods of discipline.”
In contrast to each of the departments except Montgcmery County, district
supervisors in New Orleans have authority to issue written reprimands with
the approval of their immediate superior. They may also issue verbal repri-
mands and "counsel."

Undex the past two administrations, there appeared to be substantial inequi~-
ties in the administration of discipline., At the district level, patrol
officers reported that the chances of being formally charged depended on who

an officer's supervisor was and how much he liked the officer. Discipline
administered by the chief was based almost entirely on the findings of the
investigation report and the officer's reputation in headquarters. As there
was no administrative hearing, the accused was never permitted to present his
case. Most of the officers we interviewed had the sense that "gquilty until
proven innocent" was the operating principle. Between the previous two admini-~
strators, one was described as "too smvere," and the other "too inconsistent."

Changes in the process over the past year have occurred on the administrative
level. The chief has eliminated the 120-day suspensions of the past with the
imposition of a 30-day ceiling. He has abolished the punitive transfer
policy and has replaced it with district supervisor responsibility for
correcting personnel problems in their commands. Most importantly, he has
initiated a hearing procedure. According to the chief,

Now I hear every case and the person is fully apprised of

the significance of the hearing, the violations and the
behavior that constitutes the violations way ahead of time so
he can prepare a defense. When he comes to the office he's
again apprised orally of the violation of the rule, and then
he's allowed to explain in his own terms why he did what he
did and offer mitigating circumstances. Many times these
mitigating circumstances have a bearing on the decision.

While inconsistencies are still perceived to exist in the districts,
and almost no patrol officers we interviewed were aware that they could no
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longer be transferred for "screwing up," many officers of all ranks reported
that the disciplinary actions that have come out of the chief's office have
been extremely fair. Sergeants we spoke to who had participated in a disci-
plinary hearing to bring charges against one of their officers were impressed
by the chief's impartiality as well as the obvious difference between his
style and that of past administrators. Some officers, on the other hand,
remained unconvinced of the basic fairness of the system in the absence of a
trial board. Given the reputation the chief seems to be acgquiring in this
area, however, it may only be a matter of time before many of the skeptics
are persuaded by what appears to be an increasing number of supporters of the
present disciplinary process.

Atlanta. Like the other departments, the discipline policy in Atlanta gives
final authority for discipline to the chief executive who, in this case, is
the commissioner of public safety. Under the Procedural Guide, all officers
brought up on formal charges come before an administrative hearing penel
selected by the commissioner or the chief and composed of four deputy
directors or their designees. The panel only has authority to make recommen-
dations for punishment; the commissioner is not obligated to accept them.
There is no authority on the zone level to administer punishment, which can
include suspension, transfer, reduction in pay, written reprimand, or other
forms deemed appropriate by the commissioner. :

Prior to the period that we conducted our interviews, the new commissioner

and chief had not yet been involved in the disciplinary process to any visible

extent so that the perceptions offered by police officers refer to previous
administrations. The process was seen as highly inconsistent by virtually

every officer we interviewed, including top management. Most of the criticism

was directed at the administrative level. The shared perception of the
Atlanta cfficers was captured by a supervisor who commented, "As long as the

commissioner can veto the recommendations of the panel, there will be inconsis-

tencies." While officers agreed that panel recommendations for punishment
were frequently overridden by the commissioner in an inconsistent way, there
were differences of opinion about the precise patterns of favoritism. Most
white officers indicated they believed that the process was biased in favor
of blacks. The example most frequently cited by these officers, including
members of the current administration, was that if a white officer was heard
to use a racial slurx, he would "get screwed," but if a black officer did the
same, it would be overlooked. Some black officers held the view that the

process was biased in favor of white officers. Some patrol officers perceived

supervisors consistently being "let off easy," and others considered punish-
ment to be simply dependent on the strength of an officer's connections in
headguarters regardless of race or rank.

Denver. Foimally, Denver's Operations Manual gives final authority for

discipline to the chief who may subject an officer to a "reduction in grade,
fine and suspension for a violation of [the written] rules and regulations."
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departments--different sergeants applying different standards and individual
sergeants enforcing regulations based on personal. feelings about individual
officers~~the most common perception emphasized the differences in standards
across patrol districts. The notion of four separate, independently function-—

ing districts represented a major theme in our interviews with Denver officers,

a theme that had implications not only for discipline, but for a wide range
of practices such as personal appearance enforcement, beat assignments,
choice over one~ or two-man car assignments, accommodations for officers
attending school and the role of seniority.

The officers' dissatisfaction with perceived inconsistencies was only
reinforced by what they believed to be top management's insensitivity to

their desire for a more standardized disciplinary process on both the district

and administrative levels. For these officers, this insensitivity has been
manifested through the administration's rejection of the recommendations of
the IACP in response to their 1977 study of Denver's disciplinary process.
The prototype system developed for Denver, one of the 17 site departments,
included a trial board of seven supervisors in the rank of lieutenant and
above. The board would be selected from among a list of 15 names drawn at
random by the accused officer. Management and the accused would then each
eliminate two names until there were seven remaining.

The administration's expressed explanation for the rejection of these
recommendations is that a city charter change would be required to transfer
authority for discipline from the chief to a trial board. Acknowledging this
fact, the Police Protective Association prepared a formal proposal for revi-
sions in the disciplinary process that required no charter amendments. The
PPA proposed that the trial board merely make recommendations for punishment
to the chief which he could then accept or reject, a process similar to the
one found in Portland, Montgomery County and Atlanta. This proposal has so
far also been rejected by the top brass.
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TABLE 3.9

Discipline Policies and Practices

Montgumery
County Portland San Diago New Orleans Atlanta Denver
Police Officer Yas Yes Yas No No No
Bill of Rights
Final Authority Chiet Chiet Chief Chie? Commissioner of Chief except in
for Diascipline . public safety casea involving
more than 10 days
suopension
Hearing Mechanism 3 mamber hearing Chief or 3 Commanding Chief 4 pamber No hearing
board including usmber hearing officer of hearing board:
one officer of board which may accused (and board determines
same rank as {ncluda a pacrol chiaf in casza quilt or
accused; board officer; board where suspension innocence and
detornines guilt determines gquilt is recommanded); rscomnends
or innocence and or innocence and coomanding officer punishment to
recommands recomzends decernines guilt chiaf and
punishoent o punishment to or innocence and commissionor
chief chief recoamands
punishoent to
chief
Right of Accusad Any mezber for Ay 2 members N/A N/A None N/A
to Eliminate cause
Members of -
Hearing Board
Obligatiun of MusT stats rsason
Chief to Follow for increasing
Recommendations hearing board’s None None None None None
of Heaging 3card recormended
penalties in
writing
Districe Authority Maximum of J days Written reprimandsg
for Discipline suspension or None None with approval of None None
$150 fine ' lmmediate superior
Pacrol Officer folice association Committes to revise Patrol officer
Rarticipation : consults with discipline policy; raview of
None adminiscrators None patrol officer revised Hone
on proposed disci- review of proposed discipline
plinary actions in policy palicy
serious casas
Pezcaived Ralatively Ralatively Relacively Ralacively Relatively Rmlatively
Consiatency cansiscant conaiacant consiscent consistent inconsiscent inconsistent
in Penaltiss due to due to chief's
Assessad commissicner's disregeard for
disragard for pracsdent
board
recomaandationsa
Pezcelived Relatively Ralatively Ralatively Relatively Ralatively Relatively
Consistency consistenc consistent consistent inconsistent inconsistant inconsisceant
in Likelihood of . within and within and | within and
Being Formally across acrous across
Charged discriczs disericets discricss
88

i
£
i
:
i

=

-



b

CHAPTER 4 AUTONOMY
41 Shift Assignment

There is almost an unlimited range of shift assignment configurations across
police departments. The major distinguishing feature is the frequency of
rotation, although there are additional options within the basic alternative
between permanent and rotating shifts. For example, under a system of
permanent shifts, patrol officers may select their preferences according to
seniority or supervisors may have discretion to assign officers to shifts in
order to distribuyte "experience" around the clock. Under a rotating plan,
officers may change shifts every three months, every month, every week or

some other period of time.

The degree of choice involved in selecting permanent shifts by seniority as
opposed to permanent shifts assigned-by supervisor:yy or rotating shifts (where
no one gets to choose) suggests that shift assignment policies can be defined

in terms of:

e autonomy, or the extent to which patrol officers are given
freedom to choose their working hours; and

e fairness, or the extent to which criteria and procedures
governing shift assignment provide for equal application.

There is little evidence in the literature to suggest whether permanent shifts
by seniority are considered more or less fair than rotating shifts; however,
our research has indicated that there is no discernible difference because of
the varying definitions that apply. Officers in departments that select
permanent shifts according to seniority consider the system to be fair

because one standard operates. Officers who rotate also believe that fairness
prevails because junior officers are not left with the "graveyard" shift.

In addition, in four of the six departments, patrol officerz have, to varying
degrees, provided input into the establishment of their shift assignment
policies. Thus, this policy continuum also reflects the dimension of:

89

® participation, or the extent to which pPatrol officers
are provided opportunities to share in developing shift
assignment policies.

Table 4.1 at the end of this section summarizes the policies and practices of
each department that reflect these dimensions of shift assignment.

Portlagd. Of the six departments under study, Portland is the only cne where
the shift assignment policy is formalized. The policy does not.appear in the
general orders but rather in the Labor Agreement between the PPA and the Cit
of Portland. According to this contract, shifts are fixed and shift changesy
arg governed by seniority. The police association appears to have played a
major role in protecting the seniority privileges of officers in shift
assignments under conditions of voluntary or involuntary transfer:

e If an officer transfers to another assignment volun-
tarily, he must be given his shift preference "at the
first opening or within ninety ¥Yays from the date of
written request, whichever occurs first" if there is an
officer on that shift with less seniority.

® If the transfer is involuntary, his seniority rights
must be accommodated within thirty days.

While other contingencies are not explicitly specified in the agreement,
management has agreed informally that:

® If an officer wants to change shifts in his current -
assignment, his seniority privileges must be recog-
nized within thirty days.

e If there is no one with less seniority on the de-~
sired shift, an officer can only change shifts when
an opening becomes available.

Virtually all of the officers we interviewed ﬁ;reed that there was no arrange-
men? thaF was more advantageous to their health, the regularity of their
ggmtiicilves and their ability to become familiar with conditions in their

is S.

Denver. The written policy on shift rotation in Denver's Operations Mannal

specifies that:

Séifts will generally extend to a one month period. Personnel
will generally progress from the third shift to the second




shift, to the first shift, to the third shift, etc., or
static shifts at the discretion of the District Commander.

Informally, however’, the department operates on a very different basis: F?r
the last several years, patrol officers have "voted details" in each district
every six months, with preferences given according to seniority. If an
officer is transferred voluntarily or involuntarily to another district,

and he is not assigned to the detail of his choice, he can not "bump" an
officer with less seniority off that detail, as in Portland, but must wait

- until the end of that six-menth period to vote for his preference.

This system continues to operate contrary to written policy because officers
have stated their preference for permanent shifts through periodic surveys.
Like officers in Portland, those in Denver cite the advantages of steady
shifts in terms of their health, the time they are able to spend with their
families and their understanding of the districts they serve.

New Orleans. In the absence of any policy formalizing the existing monthly
shift rotation system, the chief recently offered patrol officers in each
district the option of steady watches selected according to seniority. Wwhile
the chief had hoped that officers would vote for steady hours in order to
increase oprortunities for advanced education, those in four of the six
districts chose to continue rotating. The officers we interviewed in these
districts offered three major reasons for their decision:

e monotony of steady hours,
e opposition to change, and

® inequity involved in assigning younger officers to the
. morning shift on a full-time basis.

In the two districts that voted for change, the watches have been reestab-
lished based on the preferences of those with the most seniority. Officers
wishing to change shifts within these districts or those transferring in from
rotating districts can exercise their seniority rights and "bump of£f" a more
junior officer.,

Atlanta. Officers in Atlanta are assigned to permanent shifts although
under the Procedural Guide these assignments are "set by the Unit/Squad
Commander." By virtue of that authority, zone supervisors can move officers
from one shift to another to meet changing demands for service and can
approve or disapprove formal requests for changes in shift.
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In each of the zones but one, the procedure for changing shifts within the
same zone is reportedly very similar to that for self-initiated transfers

in Atlanta. An officer desiring to change his shift is required to complete
a standard form which must be approved by his sergeant and commanding officer.
Approval appears to be highly dependent on a swap with an officer of .the same
race (more so than with transfers) and, according to most of the officers we
interviewed, on "how much your sergeant and C.0. likes you." Seniority plays
a role of varying importance depending on the zone although most shared the
belief that it was not important enough. In contrast, officers assigned to
one of Atlanta's patrol zones indicated that the command staff had recently
establishe”®. shift assignment policy based on a combination of seniority and
performancu. While swapping by race is still often necessary, seniority,
rather than "personality", governs the approval of requests for shift changes.
In each of the zones, however, the practice of assigning a portion of the
black and female "rookies" to the day shift to improve the balance in the
distribution of black and female officers apparently places some limitations:
on any existing seniority privileges of white male officers.

Montgomery County. The most demanding zotation plan, undocumented in policy,
is in Montgomery County where officers rotate shifts every week. The strain
is somewhat reduced, however, through a ten-hour, four-day work week which
gives officers three days off before they have to change their working hours.
While the officers we interviewed agreed that the frequent change was tough on
their systems, ané many preferred semi~monthly or monthly rotations, most

were opposed to permanent shifts for the following reasons:

e officers assigned to the evening shift would make most
of the arrests and thus receive most of the court overtime;

8 officers in the Silver Spring district, operating under
the MCI program, would have fewer opportunities to conduct
follow-up investigations if they were permanently
assigned to the evening or morning shift; and

e officers were simply used to the system.

In 1978, the department surveyed officers regarding their preferences between
the current system and steady shifts. In the Silver Spring district, approxi-
mately 70 percent voted for the rotation system; in Bethesda, there was a
50-50 split., Based on our interviews, however, a choice between weekly

and semi~monthly rotations may well have resulted in a vote for change.

San Diego. Officers in San Diego rotate shifts every three months although
the policy is not a formal one. 1In 1975, the department experimented with
steady shifts based on seniority but the patrol commanders objected to
having all of the "rookie" officers on the morning shift. In am attempt to
distribute experienced officers more evenly over the three shifts, the
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department returned to the rotation system. Most of the older patrol officers
we interviewed expressed their preference for steady shifts based on seniority
but, interestingly, shared the belief that the current arrangement was more
equitable. No one we talked with was particularly opposed to rotating. These
officers, like those in Mew Orleans and Montgomery County, agreed that it was
part of the job and something to which they just became accustomed.

[IERENEIN

vy
h

o i

T ogw

£

I3

R

i

L



¥

P N P et e e veetute e S S SN iy - > ey o ron= e
gﬂz i Eﬁ- 2 Q“""‘ e ﬁy > T @ r - r - H° - ﬁ» Y ﬂb ‘w U e g’ £ L= ﬁ" =4 L} pe] - S Bf:.)
TABLE 4.1
Shift Assignment Policies and Practices
Montgomery
fortland Denver New Orleans Atlanta _County San Diego
Shifc Perwanent shifts Semi-annual 2 districts: 4 zones: perma- Weekly rotation fotation every
Aaslignment by senlority selection of permanent ‘shifts nent uhifrs at surrvounding 3 mouths
Plan steady shifts by senlority discretion of 4 Jday, 10 liour
by seniorlty patrol work week
} 4 digtricta: supervisors
wonthly rotation )
1 zone: permament
) shifts by senlorlty
. Shift Change Senlority rights Under normal Senlority rights Often dependent
Procedure accommodated: circumstances, accomnodated as on a swap‘qlth
- within 90 days shifts are only soon as possible an officer of
for voluntary changed during in 2 districts the same race N/A N/A
transfer veting period with permanent and the approval
- within 30 days shifes of the officer's
for involuntary : supervisors
C transfer and ¥
rg shift chanye
within current
asgignment
. Patrol Officer Seniority policy Policy Each patrol Patrol officer
. Participation neyociated by established district has preference for
- ' Yortland Police through voted to Hone weekly rotatlosn Nane
%5 b Aasociation survey of establish ovar parmanent )
. . - and City of patrol its own policy shifc asslgnments
‘ Portland officers egtablished
- through survey
N “h " Percentage of
Regpondents
’ who Salected
“tlow Frequently " n [} :1% 23% 6%

Shifecs Rotate™
as 1 of 3
Sources of

Dissatlafaction

4 : . Percaeived
N . . . Pracclce

Fair becduse
one standard
opérates

Fair because
one standard
operates
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Fair because
district prefer—
ences accomodated

tnfair because
suparvisory dis-
cretion encourages
favoritism

Fair because
all officers work
“graveyard” shifc

Fair because

all officers
work “graveyard"
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42 One- Versus Two-Officer Patrol Units

Most of the literature on police attitudes towards one-man.cars places
management and labor on strictly opposite sides of the issue. .Management is
portrayed as supportive of a mix of one- and two-officer units assigned to
reflect variations in hazard across districts or over time. In contrast, the
rank-and~file is seen as staunchly opposed to one-man cars in the name of
officer safety. Most of the studies which offer this characterization were
conducted in the early seventies when financial constraints began to force
many urban police departments to deploy one~officer units for the first time.
Police unions made them a highly visible issue because one~man cars were an
almost ideal symbol of management's insensitivity to the working cop.
Resistance was also due in part to the simple fact that they represented a
fundamental change from the way things had always been done.

Now that one-man cars have become routine practice in most large police
departments, the positions of management and labor may no longer be at such
variance. The findings in the current research clearly suggest that much of
the gap has been closed by the rank-and-file. While most patrol officers
across the six departments identified distinct digadvantages of one-man cars
(primarily in terms of an officer's sense of security and the tendency of
single officers to pass up some potentially dangerous situations which they
would have confronted with a partner), very few agreed that two officer units
were essential in all areas of the city and during all hours of the day. The
most common perception among patrol officers was that police effectiveness
suffered when certain districts--some at all hours and others during high
crime periods--were not patrolled by a two-officer unit.

Within each department we found a range of opinions that not only reflected
varying assessments of one-man cars as a law enforcement strategy but also
individual officer preferences. Some felt more secure with a partner, valued
the company of another officer and generally believed they did better police
work in a two-man car. Others, however, preferred the freedom and solitude
that patrolling alone afforded them.

These perceptions suggest that we cannot rely on the literature to define our
policy continuum. At least in these six departments, the optimal strategy is
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not all two-man cars, but rather, a combination of one~ and two=-man cars which
is sensitive to both crime conditions and officer preferences. This policy
continuum can thus be defined in terms of:

e autonomy, or the extent to which patrol officers are given
the freedom to choose a one- or two~-man car within the
context of a deployment plan that recognizes changing
crime conditions.

The position of each department on this continuum is summarized in Table 4.3
at the conclusion of this chapter. .

Denver. While unwritten, Denver's policy on the distribution of one-~ and two-

officer units is tied to its shift rotation policy. Both reflect a sensitivity

to the hours of the day when crime and the demand for police service are
greatest. Unlike most police departments where the three major shifts are

changed at 8 a.m., 4 p.m. and midnight, the changeover in Denver is at 11 a.m.,

7 pem. and 3 a.m. with a relief squad reporting to work at 10 a.m., 6 p.m. and
2 a.m. By increasing its manpower on the evening shift (6 or 7 p.m. to 2 or
3 a.m.), the department has eliminated the problem of reduced manpower between

midnight and 2 a.m., the final high crime hours. Consistent with this practice,

most of the officers on the day and morning shifts are assigned to one-cofficer
units while most of the units deployed in the evening are manned by two
officers. While this practice is in force in each of the patrol districts,
there is some inter-district variation in the percentage of one- and two-
officer units on each shift depending on crime conditions. According to the
data arrayed in Table 4.2, the majority of officers we surveyed--56 percent--—
were assigned to two-man units; 39 percent reported that they rode alone.
Interviews with officers indicated that they were generally able to choose
whether or not they wanted a partner and who that partner would be.

The support for the department policy among the officers we interviewed

was reportedly high. Supervisors and patrol officers agreed that two-man
cars were deployed during the hours when conditions were most hazardous and
that during the rest of the day one-officer units were adequate.

Portland. According to Portland's Police Manual,

One man patrols will be utilized with these exceptions:

1. Cars assigned to patrol the area covered by districts 560,
570, 580, 620, 630, 840, 860 and beat districts 849 and 869.

2, Training districts to which a probationary officer is
assigned. Based on frequent evaluation of their progress,
probationary officers may be utilized increasingly in
one-man patrols during their last months of probation.
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TABLE 4.2

Percentage of Respondents Per Type of Patrol Unit
by Police Department
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Montgomery New
Atlanta Denver County Orleans
One-man unit - 92% 39% 100% 31%
Two-man unit 7 56 0 ‘ 55 .
Both 0 2 0 12
Other - 2 3 - 0 1
101% 100% 100% : 99%
(131} (138) (98) (138)
Source: Police Officer Opinion Survey, 1978,
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3. A shortage of vehicles.

4. When two officers are required to handle a special proklem
area. Continuation of two-officer patrols based on a
specific problem for more than one week will require
written notification to and approval by the Deputy Chief,
Patrol Branch.

Under this policy, the number of officers per patrol unit depends largely on
the hazard rating of a district. Approximately 30 percent of the districts
are authorized to have two-officer units on this basis although officers
report that a current shortage of cars has brought the figure up to around
50 percent. Our survey data reveal that 30 percent of the respondents were
reportedly patrolling in a two-man car, 58 percent in a one-man car, and

9 percent in both.

While most officers are assigned to a permanent district, partners in two-
officer units ride together only three days a week. In an effort to provide
the citizens of each district with "familiar faces" on a seven day basis,
partners take different days off and are-replaced during those four days with
a relief officer. As long as officers are "producing," supervisors try to
accommodate preferences for one- or two—officer units as well as for partners.

While most of the district personnel we interviewed thought that the depart-
ment policy was "OK," the majority of the supervisors and patrol officers
stated a preference for two-man cars. They argued that two-officer units
were more aggressive in that they were more willing to take risks because
they felt more secure. The officers who felt that one-officer units were
more effective offered a variety of reasons:

® a single officer is less distracted and is more likely
to analyze a situation before moving in:

® a single officer is likely to get more information from
members of the criminal element as it is easier to talk
to one officer;

® a single officer has more freedom to work on the days he
feels motivated and to "lay back” on other days; and

a single officer tends to do mors follow up on cases.

These officers saw the disadvantage of "peer pressure" as more compelling
than the security of a partner.
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New Orleans. In.contraét to the other departments yhi?h d?ploy both on;- and .
two-officer units, New Orleans makes a functional distinction between them. %,

Department regulations specify that:

one-man cars. They described the advantages in terms of their freedom to
patrol as they wished. "You're your own man" and "There are days when you
just don't feel like working," were typical comments on this issue. This
perspective on one-man cars is particularly interesting because it lies in
considerable contrast to the opinions of officers in San Diego discussed below.

1. To assure the safety of the lone officer in a one-man
car operation, the Communications Clerk shall:

| i

a. Screen all incoming calls for police services and make
certain sufficient information 1s obtained on"all calls
so that one-man units are only dispatched ?n Cold'
Calls" and on items where a one-man unit will suffice.

San Disgo. Most of the patrol cars in San Diego are manned by a single
officer, a practice necessitated by a shortage of manpower rather than estab-
lished by formal policy. The exceptions are largely field training/probation-
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regular patrol units when they are not performing this additional emergency
service function. According to our survey, the distribution of one- and
two-officer units is similar to that in Portland: 63 percent of the officers
in san Diego indicated that they were currently patrolling alone compared to
58 percent in Portland; 22 bercent reported being assigned to a two-officer
unit in San Diego against 30 percent in Portland. The important distinction
between these two departments, however, is that the distribution of one- and
! two-officer units in Portland reflects differences in district ¢rime condi-

| tions; in San Diego it does not.

b. When necessary to dispatch one-man units on a "Hot
Call," two units shall be dispatched and every.effort
shall be made to assure their simultaneous arrival.

=

In practice, the mix of one~and two-officer units yaries accorélngttoozhiZE; f
During the day shift, which runs from 7 a.§. to ? p.m., the maj?: ym gar _ |
are manned by one officer; during the evening shift, 3 p.m. to f?r ;; e B i
increase in manpower translates into a higher percentage of two-? ic T 5;
and during the morning shift, 11 p.m. to 7 a.m:, most of t?e offlce;:. e e
alone. According to our survey, the distribution of one= and two-o 1; -

in New Orleans is similar to that in Denver: 55 percent'of the responden s . |
in New Orleans reported that they were currently patrolllgg in a tvo-m;ntz - ]
compared with 56 percent in Denver; the percentage of officers assigne :

s ss
b

Patrol officers in San Diego perceived the city's unwillingness to provide
the department with sufficient manpower to field two-man cars as a major
source of dissatisfaction and indicative of the city's basic disregard

)
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one-man units was 31 and 39, respectively. L. } for officer safety. Almost all of the officers we interviewed, including
| ! supervisors, shared the view that under the present arrangement "the quality
' ’ £ this polic i é 7 of work suffered" because officers were "passing up things they shouldn't
There appears to be considerable variation in the operation o . lsxist 4 : oo be." Most felt particularly strongly that there were certain high crime
across districts. In some districts no permanen: :ar asiignﬁinoih:r aistricts, ; ;rea: of the city where the quality of police service was seriously affected
an vary frem day to day or wee o week. : - . I Y the absence of two-officer units.
:Zrtgzzigizziizsasé noreyor less gixed. Here, officers offered mixed opinions : f E}
t 1 : $
as to whether or not they could choose between a one- or two-man car'an§; t§ . L. g :
the latter case, who their partner would be. Given the functional distinctio i i 53&5255. Like Montgomery County and San Diego, the one-man car policy in

between the units, more aggressive officers tend to prefer a partner. : 1

IRt
Cm .__‘_‘il

Atlanta is undocumented. While one-man cars are generally supported in
Montgomery County because of the nature of crime conditions, in Atlanta as

in San Diego, many of the officers we interviewed questioned the effectiveness

The current chief is not satisfied with the practice of dispatching two- {j of this practice.

officer units to "hot calls" and limiting the responsibilities of.onedeiiffer
units to "cold calls" or those of a non-emergency nature: ‘The maJZ?fflL;l ie
culty he sees is in evaluating performance where responsibilities t frécicer
preference is the arrangement operating in Portland Yhere on§~ and 'wo ocf
units are assigned on the basis of an analysis of crlmg cogdltionsdin e:izn
zone. It appears that the department will soon be moving in that direc .

Cremnd

According to officers of all ranks, one-man cars. appear to serve two functions

for management: Ffirst + they expand patrol coverage in the presence of a short-
age of manpower; and second, they minimize potential racial tensions that might
emerge between "miited partners."® Most of the district personnel we interviewed,
however, expressed the view that the operation of one-man cars in certain areas
; of the city created a "psychological safety factor" that was damaging to the \

o)
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Montgomery Countv. The exclusive opera?io;hoi oz;-officersz;it:i;geizgzzozgry ] patr:l function. These officers noted that a single officer in a patrol car
- icyv. ile ere was was less likely to be aggressive and more likely to overlook activities on
County is not governed by formal policy hi - .
oninizn among supervisors about the effectiveness of this praCtl?er most of the street. While many acknowledged the freedom that a one-man car afforded,
the patrol officers we interviewed were enthusiastically supportive of the common perception was reflected in the comments of one patrol officer who
' said, "You can do what you want but you don't do it as well."
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The majority .of captains, sergeants and patrol officers we interviewed
stated a preference for two-man patrol units at least in certain areas. The
patrol officers in this group, by and large, qualified this preference with
the condition that they be permitted to choose their partners. Though some
believed that race might become an issue in two-man cars, the vast majority
felt that these problems would be minimal. The perceived difficulty of
matching personalities was seen as one that transcended race.
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TABLE 4.3

A | A U

One and Two Officer Unit Assignment Policies and Practices

Deaver

Portland

New Orleans

Mantgomery
County

San Dliego

Atlanta

Deploymunt Plan

a0l

Mix of one- and two-
man cars deployed
according to shift

Day shift: approx.
65% one-man cars

Bvening shifes all
two-man cars

Morning shift:
approx. B5% one-man
cars

Mix of one~ and two-
man carg according
to dlstrict crime
conditions

Approx. 10% of the
diastricts are
authorized for two-
man cargj due to

a shortage of cars,
approx. 50% of the-
districts are
Feirolled by two-
officer units

Mix of one- and two-—
man. cars deployed
according to patroil
function and shift

Ong~-man cars respond
to “cold* calls

Two-man cars respond
to “hot* calls

Day shift; majority
one~man cars

Evening shifts
majority two-man cars

Morning shife:
majority one-man cara

Exclusive operation
of one-man cars

Primarily one-man
carg; exceptians
are field train-
ing/probatlonary
of fleer teams and
ambulance units

Exclusive operation
of one-man cars

Percontage of
Respondents
Asglgned to One/
Two-Han Cars

39/564

58/30%

31/558

100/0%

63/22%

92/7%

Percentage of
Respondents Who
Selected *One-Man
Caru* as Y of )
Sources of
Dissatisfacrion

5%

1548

kA

56%

15%

Percelved
Practice

Two-man cars are
deployed during
hours of the day
when conditions
are most hazardous

Police effectiveness
and of ficer security
would be improved
through the deploy-
ment of additional
two-man cars

Some objections to
one-man cars at
alght

Preference for
freedom of one~
man cars

Operation of one-man
cars {s a reflection
of city and depart-
ment's lack of
concern for officer
safety

Folice effectiveness
and offlcer security
would be improved
through the deploy-
went of two-man
cars in certain
areas of the cley
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CHAPTER 5: EDUCATION

Education policies appear as the last of the ten policy chapters because they
have been assessed in somewhat different terms than the previous nine areas.
While the literature is far from consistent on this issue, it appears that
satisfaction among educated patrol officers is related to the degree to which
their department rewards them-in terms of promotions, special assignments and
pay (Tenney, 1971; Pomerenke, 1966; Sterling, 1972). There is also evidence
to suggest, however, that to the extent that educated patrol officers are
given preferences, officers without advanced education can resent the greater
emphasis placed on classroom knowledge than street experience (Trojancwicz
and Nicholson, 19786).

Departments have been placed on this policy continuum according to the degfee
to which education policies provide rewards for advanced education. The
current educational levels of the six respondent groups as well as the
percentage of officers currently attending school appear in fables 5.1 and
5.2, respectively. Table 5.3 at the conclusion of this chapter summarizes
these data as well as the incentives and rewards for advanced education
offered in each of the departments studied.

San Diego. While patrol officers in the San Diego Police Department are not
required to obtain an advanced degree, higher education is encouraged through
a tuition refund plan and a rather complex educational pay incentive program
which are both defined in the Memorandum of Understanding between the City of
San Diego and the San Diego Police Officers Association. The tuition refund
plan reimburses eligible employees for tultion and fees up to a limit of $175
per year. Eligibility is dependent on coursework which relates to the
applicant's present position or enhances career advancement potential within
the City of San Diego. Under the educational pay program, officers must
obtain an Intermediate Police Officer Standards and Training (P.0.S.7T.)
Certificate to receive the minimum incentive increase of approximately 550
per month. The requirements for this statewide certificate can be satisfied
in any one of the following ways:

103

g e . - -

———

a ,,,m_;j Boon a4 [O } PR

{

fr

(7T TR e e

el

T

™

| ’YX



g1
A3

&

¥01

e e e
o Tz o2 T o o rorT I T 0L T T oo ooe ome e B /
/
/Z
TABLE 5.1
Current Education Level of Respondents by Police Department
Montgomery New San
Atlanta Denver County Orleans Portland Diego
Didn’t complete high school 0% 1% 1% 1% 0% 0%
Completed high school 24 16 3 17 5 ) 1
Some college courses 38 44 31 b6 22 44
- Associates degree 17 23 26 11 23 31
Four-year college degree 12 9 23 4 27 9
Some graduate courses 6 5 . 13 9 21 12
Graduate degree 3 2 3 1 3 4
100% 100% 100% 99% 101% 101%
(123) (135) (97) (133) (1563) (170)
Source: Police Officer Opinion Survey, 1978.
..'u“ : ‘Y\Q’:\;’:& s A
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TABLE 5.2

ing School
tage ot Respondents Currently Attending
Percentad bg Police Department

(]

i

Montgomery New .

Atlanta Denver County Orleans Portland

26%- 12% 59% 13% 17%

74 a8 41 87 33
100% 100% 100% 100% 100%
(126) (136) (98) (135) (156)

Source: Police Officer Opinion Survey, 1978.
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e 2 years of police experience and a Bachelors degree,

4 years and an Associates degree,

4 years and 45 units of training (where 20 hours
of training equal 1 unit) and 45 college credits,

® 6 years and 30 units of training and 30 credits, or

e 9 years and 15 units of training and 15 credits.

An Advanced Certificate is also awarded, entitling an officer to an increase

of approximately $65 per month, by completing one of the following sets of
requirements:

e 4 vears and a Masters degree,

e 6 years and a Bachelors degree,

e 9 vears and an Associates degree,

e 9 years and 45 units of training and 45 credits, or
e 12 years and 30 units of training and 30 credits.

In addition, department policy as well as the POA contract with the City of
San Diego specifies requalification requirements that officers must satisfy
in order to continue receiving benefits. To requalify, officers holding an
Intermediate Certificate must complete one of the following options every two
years. (Option A must be selected at least once in every four years):

A. Three semester units or four quarter units of college work
in law enforcement, law and justice, or a related field.

B. Participation in at least 50 hours of community action
programns.

C. Completion of a special program initiated by the officer
or department, designed to improve the officer's capabil-
ities, or to benefit the department or community. Such
a program must require off-duty involvement ar research,
for which the officer is not otherwise compensated.

D. Completion of 50 hours of P.0.S.T. approved courses.

E. Participation in a formal program to maintain profi-
ciency in a foreign language.
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For officers with an Advanced Certificate, requalification is every three
years and Option A must be completed at least once in every six years.

Beyond these incentive plans, the needs of officers attending school arg
accommodated largely by the three-month rotation which is somewhat consistent
with the academic calendar. In cases where it is not, officers may have '
split days off (e.g., Tuesday and Thursday) or may ?e forcgd to usg vacation
days to finish the quarter. A permanent evening sh}ft asslgnment is also
possible on occasion as additional manpower is required during these hours.

Advanced education is required for promotion to police agent, detective and
sergeant. The rank of agent was established in 1978 to reward certain o
officers who preferred to remain in a non-supervisory position. The‘pQSLtlon
carries a five percent pay increase and officers must complete 60 un1t§ or an
Associates degree to be eligible. Interestingly, the educational'requ};ement
for promotion to sergeant (as well as to detective) is only 30 units wn%ch .
has suggested to some that there is a greater emphasis placed on education in
the patrol ranks than amonyg supervisors. There was less agreemen? among the
officers we interviewed in San Diego than in Portland that promotion to
mid-management was dependent on the possession of a college degree. Many
officers shared the view that, while education was certainly of importance to
the promotability board, "being known" carried more weight. The officers
felt that advanced education was probably of the greatest adwvantage to those
who did not have an established reputation among management.

Portland. The bureau's demands for an educated police department formally
begin at the entry level rank where officers are required to obta%n an
Associates degree within five years of appointment. Our survey findings

'suggest, however, that the satisfaction of this requirement prior to appoint-

ment may also be stressed through the bureau's hiring practices: 66 pgrcent
of the respondents indicated that they had completed at least an Assoczatés
degree before joining the department; 41 percent entered the department with
at least a Bachelors degree (see Appendix IV).

Education beyond the minimum requirement is encouraged through an educational
incentive program which is defined in the PPA's contract with the City of

portland:

Eligibility: In order to qualify for the Education Incentive
Program, an officer must either (a) have completed eighteen
(18) months of service as a sworn member of the Portland
Bureau of Police and attained a minimum of two (2) years
approved college credit (90 guarter hours or &0 semeste;
hours), or (b) have completed five (5) years of service.

107

L

G d

A

Incentive Pay: Upon verification of successful completion
of three (3) hours of approved college credit, an eligible
officer shall be entitled to a lump sum incentive premium
of $240.00. Each officer will be eligible to receive pay-
ment under this program for no more than nine (9) credit
hours in any given school quarter, nor more than eighteen
(18) credit hours during the term of this Contract.

According to this agreement, an officer is not eligible for compensation
until he has both obtained an Associates degree and completed a minimum of
eighteen months of service.

‘Officers in the bureau are further assisted in their efforts to achieve
higher education through an informal bureau policy which encourages
commanders to do whatever they can to accommodate the needs of officers
attending school. While flexibility is somewhat limited by the PPA
contract which requires shifts and days off to be determined by seniority,
officers can usually split their days off, given the preference for non-
working weekends. Steady shifts are also supportive of advanced education.

There are no additional formal requirements for promotion to detective or tc
supervisory ranks, although most of those we interviewed acknowledged that it
was "almost mandatory" for an officer to have a four-year degree if he wanted
to advance beyond detective/sergeant or lieutenant. Most patrol officers
assumed that even if a candidate without a B.A. managed to score well on the
promotional exam, he would probably be graded down by the oral board. Much
of this shared perception seems related to the fact that most of those in the
rank of lieutenant and above have advanced degrees. Of the three deputy
chiefs, for example, two have their Masters and one is an attorney.

The danger of frustrated expectations for advancement, raised by the litera-
ture on higher education in policing, does not appear to be evident in the
Portland Bureau of Police. The valume the bureau places on the role of the
patrol officer, as well as the equality in status and pay between detectives
and sergeants, seems to account for our survey findings that only 25 percent
of the patrol officer respondents expressed a desire for promotion within
five years, a considerably smaller proportion than that in the other depart~
ments under study. The only criticism we heard of the bureau's emphasis on
education came from some older officers who were appointed before these
formal and informal requirements were imposed. Most, however, viewed their
education in much the same way as they did their salaries and their intoler-
ance for corruption--as something that made their department just a cut above
the rest.
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In contrast to Portland, an Associates degree is a condi-
Since the requirement has

Montgomerv County.
tion of employment in Montgomery County.

only been in effect for a few years, however, only 26 percent of the Montgomery

County patrol officers we surveyed reported that they had obtained at least
an Associates degrde prior to appointment (see Appendix IV).

Other educational policies operating in the department appear to have had a
major impact on college enrollment. Most of the officers we interviewed

agreed, as did those in Portland, that without advanced education, an officer was
The emphasis that the department has placed on educa-
First of all, the gz

not likely to be promoted.
tion was clear to them through the operation of two programs.
department until recently offered a salary differential to officers with
advanced education at the rate of 5 percent for 30 credit hours, 10 percent
for an Associates degree, 15 percent for a Bachelors degree and 20 percent

for a Masters degree or above. Financial constraints forced the county to
discontinue the plan for any officers appointed after September 1977,

although those officers who were involved in the program prior to that date
continue to receive benefits. Secondly, the University of Maryland offers
courses in law enforcement, criminal justice and related fields leading to

a Bachelors degree at the department's training academy. Through both day
and evening sessions, the weekly rotation system does not interfere with
college attendance. The patrol officers we interviewed indicated that the
additional salary and the convenience of attending classes at the academy
motivated many officers to enroll in degree programs because, according to

one officer, they "didn't want to be left behind." Among the patrol officers
we surveyed in Montgomery County, 59 percent were currently attending school--
between two to five times more than those furthering their education in each
of the other five departments.

The educational achievements of the Montgomery County patrol officers seem to
have created considerable frustration in an apparently classic way. Many,
including 55 percent of our survey respondents, entered college hoping to
advance, yet there have been no promotional exams since 1975. Of the six
respondent groups under study, Montgomery County's reportedly had the lowest
expectations for promotion: only 25 percent of those who indicated a desire
for promotion in five years expected to be promoted. In all of the other
departments except Atlanta, where promotional opportunities are similarly
low, the expectations of the resposndent groups were two to three times higher.

Atlanta. The nature of the education policy in Atlanta appears to be
changing under the current administration. Previously, the department
provided a one-step pay increase to officers who completed their Asscciates
degree and a two«step pay increase to those with a Bachelors degree. While
this policy is still in force, many indicated that the city was about to
abolish the incentive pay plan as one of several items cut from the budget.
In addition, officers with advanced education received extra points--one for
each year of completed education beyond high school--on the 1974 and 1975
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promotional exams. While it appears that these incentives have been associ-
ated with some increases in educational achievement--23 percent of our survey
respondents reportedly obtained an Associates, Bachelors, or graduate degree
since joining the department--most of the officers we interviewed shared the
view that patrol officers have not been motivated to return to school because
of the role that politics has played in promotions.

These officers see the current administration, however, as placing a greater
value on education in promotion. According to the chief, this is likely to
be the case, although his education policy has not yet been defined:

What we are concerned about is that people have a commitment
to enhancing their professional level. They can do that by
taking courses or getting degrees. They can also do it
through various training programs either sponsored by the
bureau or by outside agencies. A long~range plan, something
that has not been approved, might require officers at given
levels to attain a certain educational level and/or certain
kinds of equivalent training.

For the present, it appears that commanders will continue, as they have in
the past, to make efforts to adjust days off and shifts to meet the needs of
officers attending school.

New Orleans. Prior to the appointment of the present chief, there were no
formal policies in New Orleans to encourage education among patrol officers.
While some commanders would rearrange days off or assign officers permanently
to the evening shift, few attended college in the absence of any rewards for
higher education. According to our survey respondents, only 25 percent in

New Orleans indicated that they had obtained an advanced degree and only 13
percent were currently attending school. Respondents in Denver and Atlanta
were only slightly more well-educated with 39 and 38 percent, respectively,
reporting that they had an advanced degree and 12 and 26 percent, respectively,
indicating that they were currently enrolled in school.

Under the current administration, the importance of education is beginning to
be felt. Most of the officers agreed that promotion to lieutenant and above
was soon likely to require a college degree. At this point, patrol officers
with a four year degree will be permijtted to take future promotional exams
for sergeant after only two years of service rather than the three required
for other officers. The chief has also encouraged patrol officers to switch
from monthly rotations to steady shifts so thdt work and school can be more
easily managed. The fact that only two of the six districts voted to do so
may suggest that financial or other tangible rewards will be required to
alter the educational profile of department personnel. While many officers
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we interviewed supported the direction that the chief was taking, others
expressed an opposing view that was shared by some officers in each of the
departments but, particularly, by those in New Orleans, Atlanta and Denver--
"education doesn't make a guy a better cop" or "common sense doesn't come
from reading boocks."

Denver. In contrast to the other departments, Denver offers no educational
incentives. The Operations Manual, however, contains a policy on adjustments

in shift assignments for officers in school.

To encourage officers of this department to avail themselves
of formal education, supervisors and command officers are
instructed to adjust shift assignments <n a seniority basis
for officers who enroll at college. These shift assignment
adjustments are to be made as equitable as possible with the
needs of the police service taken into consideration.

Patrol personnel of all ranks reported that, while some supervisors made these
adjustments in shift assignments, others did not and that the variation was
considerable across districts.

The opinions of the officers we interviewed in Denver on the value the
department placed on education were strikingly similar. Those expressed
by a patrol officer and captain, respectively, are illustrative: "The
department could care less if you go to school," and "Preference should not
be given to a guy with a degree in promotions; if he's smart he'll prove
himself." The consistent view, shared also by administrators, was that
education offered no advantages to an officer in Denver.
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TABLE 5.3

Education Policies and Practices

Montgomery
San Diego Portland Cotinty Atlanta New Orluans Denver
Requirements Associates degres Associates degree
tor None or must be obtained None None None
Appointnent within 5 years
Requirements 60 units for police De facto collage De facto college
tor agent degree requirement degree requirement
Promotion for promotion to for promortion o None None None
30 units for lieutenant lieucenant
sergeant and
detective
Incentives Tuition refund: Maximum of 9 cradic Diffarential of Si DifZwrential of one Cut back in promo=
maximum of 5175 per  hours per quarter for 30 credit hours, scep for an A.A. and tional services time
year for tuition, {or 18 credit hours 10% for an A.A., two steps for a BsA. requirement from
fees, tuxtbooks over 2 year period} 15% for a 3.A., and 3 years to 2
and supplies after completieon of 20V for an M.A. for
educational officers involved
Salary differen- requirements and in progranm prior to
tial: Inter=- 18 months ot Saptamber 1977
mediate P.0.S.T. service
differsncial
of approximately
$50 per moath
after complation of
a BeA. and 2 years None
of service, an A.A. *
and 4 years of
service, or any
one of a number ol
other opclons; '
Advanced P.0.S.T.
differential of
approximately $64 per
month after comple=
tion of an M.A. and
4 years of sarvice,
a4 BeA. and § years
of sarvice, or any cne
of a nunber of other
apticns; requalifica-
tion requirements =o
continue racesiving
banefits
Accommodations Three-month rota~ Parmanent shifts Avallability of day Pervuanent shifts and Permanent shifts Adjustments in ghift
for College tion combined with and split days of¢f and evening courses  split days off (in 2 districes) assignments on
Attendance’ split days off or

pernanant shife
assignments: offi-
cers may also be
forced to use
vacation days

at the local
training academy

and split days of? senioricy basis
although supervisors
perceived to vary in
their willingness to
make adjustments

Revards for
Advanced
Education

Tuition Tuition

Salary differential Perceived advantage
in premotion to

Promotion and sergeant and

Salary differsncial
for officers
involved in
incentive program
prior to September

Salary differsntial

None 4t prasant

although officers

with advanced . Nane
education are likaly

to have an advantage

investigative detactive 1977 in promoticns in the
assignuant selection tuture
although education
beyond requirement
is not perceived
as essential
Parcentage of
Respandents Wha
Have Obtained S6% 748 85% 3aw 25% 39
At Least an
Asgociates Oegree
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CHAPTER 6: POLICY AND SATISFACTION

One of the first lessons of organizational study isg that formally stated
policies may have little or nothing to do with what actually goes on. When
changing circumstances require adaptation, the delay in formalizing new
procedures may keep them out of phase with reality. Conversely, attempts t?
force a change in behavior by writing memos only sometimes produce actions in

conformity to the written word.

By the same token, traditional perceptions may also misrepresent reality.

In any group, normative statements become commonly accepted. For example,
most Americans think of the mother-father-children nuclear family as a
cultural norm. According to recent estimates, only a minority of people live
in such "normal" households. Likewise, the police culture in any large city
department can be expected to have evolved a set of traditiocnal perceptions
which reflect an amalgam of facts, hopes and frustrations accumulated over a
generation of officers.

In the preceding four chapters we reported the formally stated policies of
the six departments studied and, through interviews with officers of all
ranks, the underlying practices by which departments actually managed their
affairs. These data were analyzed to provide a description of each city's
characteristics in the ten key policy areas. In these ten areas we attempted
to place departments along continua representing idealized scales of partici-
patory decision-making, procedural equity, autonomy and rewards for advanced
education. Thus, for example, the disciplinary procedures of Montgomery
County were contrasted with those in Denver. In the former department,
authority for recommending punishment rests with a review board on which one
officer of the same rank as the accused sits. In the latter, the chief
exercises exclusive disciplinary power in the absence of a formal hearing.
Intermediate between these two poles is Atlanta, where an accused officer is
permitted a hearing by a board composed of supervisory personnel.

In this chapter we will explore the relationship between reported levels of
satisfaction and dissatisfaction, and the policy structures under which patrol
officers operate. The discussion will be derived from a qualitative analysis
of the major sources of satisfaction and dissatisfaction in each of the
departments studied which is drawn from our interview and survey results.
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MAJOR SOURCES OF SATISFACTION AND DISSATISFACTION IN EACH DEPARTMENT

Through our interviews in each site as well as responses to the open~ended
survey questions, we discovered a number of shared perceptions among major
segments of the respondent groups which appeared to represent important
sources of satisfaction and dissatisfaction. The site profiles in this
section are thus intended to provide a description of the police environ-
ment from the perspective of the patrol officer in an effort to account for
the relative levels of satisfaction across the six respondent groups.

While the perceptions we have gathered may only provide a glimpse of the "real”
workings of each department, we were struck by the consistency of accounts

from one patrol officer to the next. A department reported by its officers as
being political was reported by just about everybody we interviewed as being
political. By the same token, a non-political department was perceived that
way by just about everybody we interviewed. Different officers would often use
the same turn of phrase to describe a particular condition. For example, in
San Diego, the officers who get ahead were characterized as "fair-haired boys."
In New Orleans, they are referred to as members of "the right clique.”" The
narrative that follows might be different in detail if other researchers had
done this study, but we believe the general picture we portray of each depart-~
ment would remain, for the most part, intact. Stated another way, patrol
officers, working in the department described, would recognize it as their own.

Portland. There are a number of factors that distinguish department opera-
tions in Portland from those in each of the other five cities. While our
interviews with officers captured differences in policy implementation, the
responses to the open-ended survey questions provided us with a sharper
understanding of those broader organizational differences that appear to be
of importance to patrol officers. Questions on the survey which asked patrol
officers to identify and comment on their major sources of satisfaction and
dissatisfaction were followed by a more general one, asking them to "comment
on other aspects of the way your department operates that affect how you feel
about your job." In Portland, unlike the other five departments, most of the
officers who responded to this question used the opportunity to make a
positive comment about the department in general or a specific aspect of
department operations.

These comments, supported by interview and other survey findings, tend to
focus on the Portland officers' pride in their department relative to the
rest of the law enforcement community, and on their pride in their own posi-
tions within the organizational structure. There are seven factors that
appear to define patrol officers' view of department operations:

e Minimum of political favoritism,

® Intolerance for corruption,
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¢ Educated and competent personnel,

e Autonomy afforded patrol officers,

e Respect between patrol officers and the chief,
e A strong police association, and

e Relatively high salaries.

At the most basic level, officers in Portland see their department as &
highly professional one relative to other law enforcement agencies. We
frequently heard comments like, "I feel that our department operates in a
professional manner and is one of the best in the county." That sense of
professionalism is reflected in several aspects of department operations.

Most importantly for Portland patrol officers, there is an ethic of honesty
and sincerity that pervades the department. The comments of two officers

represented common opinion:

The fairness and honesty of the department gives me pride in it.

The department is open and honest which allows the street
officer to respect his own position when dealing with the public.

This ethic is expressed through the absence of political favoritism at tHe
expense of officer qualifica®ions and an intolerance for corruption. When we
as&ed pPortland officers what it was about the way their department operated
that seemed to them to account for the high level of reported satisfaction,
these two factors were frequently cited.

Patrol officers shared the belief that personnel decisions, such as those
involving promotions, special assignments and transfers, were based primarily
on merit despite the presence of subjective criteria. Furthexr, the ac*nowl—
edgment that "connections" were important in special assignment selecticn

and transfers did not alter their view that those who succeeded were gener-
ally the most capable officers. There was, in other words, a relatively high
degrée of trust that management decisions were not made arbitrarily or solely
on the basis of personal considerations.

In addition, department personnel seem to place an egually high value on the
absence of corruption. According to one officer, for example, "The depart-
ment operates without any corruption that I know of and that makes me feel
good." Many officers told us that they felt "proud to be part of a depart-
ment that [was] free from corruption.”
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The honesty and fairness that officers perceived in the organization was
consigtent with a high degree of respect for the competence of department
personnel, particularly fellow officers. Those we interviewed described the
"fellowship" and "comradery" among officers with similar wvalues about police
work. Portland officers seemed to credit the department for attracting
higher educated officers who wanted to work, who could be trusted in dangerous
situations, and who considered the quality of their work to be as important

as the quantity.

Patrol officers' obvious pride in their department is only reinforced by
their own role in the organization. In Portland, the weight of authority and
responsibility for the quality of police services has been shifted from the
top to the bottom of the organizational structure. Patrol operations func-
tion under the assumption that the patrol officer is, for both logical and
practical reasons, in the best position to make decisions regarding his own
district. The Portland Bureau of Police has restructured the role of the
patrol officer--and hence the definition of roles throughout the agency--so
that the patrol officer has the responsibility and authority to determine the
scope and nature of his own district operations. For example, traffic
citation standards have been removed in favor of patrol officer responsibility
for assessing the traffic problems in his district and handling those prob-
lems in a way he considers to be most responsive.

While it appears that this role has created pressures for activity that some
officers have found difficult to handle, for the most part, Portland officers
appear to value their autonomy. The survey findings demonstrate, for example,
that more respondents (27%) identified "autonomy of work"” as a major source
of satisfaction than any other. WNarrative responses indicated that officers
viewed their autonomy as the consequence of department practice rather than
as a responsibility merely inherent in their role. One officer reported for
instance, "I appreciate the discretion the department allows us. They
recognize it as part of the job."

In addition to the "district manager" concept, there are a number of other
mechanisms designed to reinforce the importance of the patrol officer in the
organization. One of those mechanisms is a monthly newsletter by the chief
which comments on directions the bureau is taking and invites officers to
respond to the policy issues raised. Another is the chief's open-door policy
by mear of which officers are encouraged to discuss anything from careex
options to problems with supervisors. A third mechanism is a well-established
committee structure that enables patrol officers to advise the chief on such
issues as what cars to buy, uniforms to wear and the kinds of ammunition

to carry. These mechanisms--and more importantly, the administration's
demonstrated willingness to implement officers' suggestions—-testify to the
chief's belief in the talent within the patrol officer ranks. They also
reflect the prevailing attitude that the patrol officer can and must be
trusted. And, for the most part, that trust seems to be returned in kind.
Among patrol officers we interviewed, there appears to be enormous respect
for the integrity of the chief.
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These officers and many of those we surveyed attributed their sense that the
department was "interested in the officer as an individual" to the actions

of the chief over the past five years. During his tenure, the management
structure of the department has moved from a typically quasi-military model
to one that encourages patrol officers to express their opinions and to rely
on their own judgment in making decisions on the street. Comments offered by
two survey respondents captured many officers' perceptions of the chief:

This department is fairly mellow and not militaristic. The
chief emphasizes good police work rather than silly military

formalities.

I can't complain too much. Our department is attempting to
be as progressive as possible and still think about the street
officer. The chief has been very essential in bringing about

many changes.

The perceived sensitivity of the chief to the opinions and preferences of
patrol officers is combined with, according to one officer, "a strong police
association that acts as an officer advocate." Representatives of the
Portland Police Association not only review and comment on major policy
changes proposed by the bureau but they are also consulted by members of top
management on more serious disciplinary actions. In addition, the associa=~
ticn's contract with the city provides for what Portland officers consider to
be relatively high salaries (estimated at more than $20,000) and a wide range

of benefits and prescribed working conditions.

While Portland officers appear to very much enjoy their work and to value the
organizational structure in which they operate, there are some policy-related
areas of discontent. Probably the most important is the department's prohibi-
tion against most forms of off-duty employment {teaching is the primary
exception) in the name of professionalism. Forty-eight percent of the survey
respondents in Portland selected "off-duty employment" as one of three major
sources of dissatisfaction. Many officers, including 24 percent of the
survey respondents, also objected to the use of one-man cars in certain
districts and at certain times of the day. These officers shared the belief
that the security provided by a partner increased their effectiveness. 1In
addition, 35 percent of the respondents were reportedly dissatisfied with
"the extent to which patrol officers influence policy decisions that affect
their jobs." Many of these officers, however, objected to what they saw as
the unwillingness of their supervisors, rather than the administration, to
inform them of policy changes prior to implementation.

San Diego. In each of the other five departments, the majority of patrol
officers were reportedly either satisfied or dissatisfied; perceptions of
department operations also tended to be commonly shared. In San Diego,
however, the median level of satisfaction at the midpoint on the scale, 5.0,
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%s consistent with both a divergence of opinion about certain important
issues and the presence of distinctly satisfying and dissatisfing aspects of
department operations. Within this context, there appear to be eight issue
that define patrol officers' view of their job environment: °

® Salaries,

® Working cenditions,

® Affirmative action practices,

® Community-oriented policing,

e Mid-management,

® Political favoritism,

® BAbsence of close supervision, and

® Respect for fellow officers.

?f the mgyor and the city council to the needs of patrol officers. This
lnsensi?lvity is expressed, in part, through the officer's salary package;
ma?y ob?e?ted to the fact that their pay "was not even close to that ofgoéher
major cities," particularly Los Angeles, where officers receive between $400
énd $500 more per month. The relatively high rate of attrition the department
is ?urrently experiencing is attributed by many to the attraction of bztt
paying jobs in law enforcement in nearby departments. =

The manpoyer shortage resulting from attrition has necessitated the operation
o? primarily one-man cars which the officers believed was a reflectioi of the
city's lack of concern for their safety. Our survey revealed the issue of
one-man car§ to be the most common source of dissatisfaction: 56 percent of
the responding officers identified one-man cars as one of three polic :relatnd
sources of dissatisfaction and accompanied their selection with co;meits lik;-

The city uses one-officer cars to c
over up the f
shorthanded. ° R0% fhat we are

An officer should not have to die because the department says
it's cheaper to have one-man cars. )

They couldn't care less about the officers' safety.
only care about money.

They

We haven't got the men to do the job right.
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San Diego patrol officers also cited high turnover and inadequate manpower as
two factors inhibiting the performance of the department's Community-Oriented
Policing (COP) Program. High turnover has diminished the officers' ability to
maintain permanent beat assignments and thereby familiarize themselves with
the resource base in their areas; inadequate manpower has reduced the time
available for COP activities.

In addition, perceptions of an unsupportive city administration are reinforced
by a belief among some officers that promotions and special assignments are
given to members of minority groups and women over at least equally qualified
non-minority officers because of the city's commitment to maintaining the

flow of federal affirmative action dollars. These officers view the depart-
ment's efforts to "bend over backwards for minority groups" as reducing

the predictability of their own chances for advancement in the department.

The community service orientation of the administration, reflected in the COP
Program, is one area where patrol officer opinion diverges. The chief seems
committed to perserving the public's favorable image of the police through
close contact with the media and patrol officer involvement in community
activities. There are many officers who appear to support this approach.

One officer commented, for example, "Good p.r. practices keep the public's
image of officers high." Another added, "The COP program is very positive
and is the type of program that enables me to interact with the community the
way I want to." At the same time, many other officers expressed their belief
that the department pandered to the public at the officers' expense. Accord-
ing to one officer, "The administration does not back up its officers and is
much too p.r. minded. They go ocut of their way to show the public that they
will burn a patrolman if he makes a mistake." Others admitted that they were
not interested in COP because it was not "real police work."

This view of Community-Oriented Policing appears to be reinforced by a number
of patrol supervisors who are equally unsupportive of the program. Many
patrol officers indicated that the limited operation of COP was not only a
function of the manpower shortage but also the quantity performance standaxds
set by their supervisors. And to the extent that they played a "numbers
game," officers felt pressured to spend their time building their daily
activity counts. 1In contrast to the administration's community service
orientation, one officer reported, "Supervisors in the department are very
'productivity'-oriented, which takes much of the enjoyment out of the job.

I feel I'm forced to write tickets for things I don't always want to.”

The importance of "being known" is another major theme in San Diege. Many
patrol officers indicated that in order to advance in the department, they had
to make themselves highly visible to members of top management. Frustration
over this unwritten requirement for advancement was expressed particularly by
officers assigned to the Northern division who felt that officers working out
the Central division, located in the same building as headquarters staff, were
in a better position to establish the right "connections."
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The recent implementation of the promotability process, which provides for
wide administrative discretion, was seen as further reducing the advancement
opportunities of those who "don't know the right people." We frequently
heard comments from patrol officers like:

If you're not a favorite to someone on the board, you're out
of luck. .

Promotability is uged by the administration to promote those
that the administration wants to promote (the fair~haired and
minorities) over the best qualified.

From the perspective of these patrol officers, the process is highly unpredict-
able and heightens the importance of developing "contacts” with decision-makers.

There 1s a distinct opposing view on this issue, however. Other officers
shared the belief that the quality of those promoted to sergeant had increased
since the promotability process was initiated. These officers considered
subjectivity to be a small price to pay for improvements in first~line super-
vision. 1In addition, it is inevitable that the promotional opportunities

of many officers have been increased under the current system.

The differences in opinion concerning the department's community relations
efforts and the value of the promotion process appear to be a reflection of
differing attitudes toward the chief. Some officers seemed to be developing
increasing confidence in the chief, seeing him as someone who is willing to
take decisive action, capable of selling himself to the public, creating a
positive image of patrol officers in the media and demonstrating an interest
in their professional development. Others, however, expressed their mistrust.
According to one officer, for example, "I am unhappy with the administration.
They tend to forget about the beat cop. They say they don't but it's not
really in their hearts.”

Finally, there are two issues that appear to represent positive perceptions
of department operations among many patrol officers. First of all, officers
indicated that they enjoyed "the freedom to work without being overly super-
vised." Secondly, they expressed their respect for fellow officers, describ-
ing them as "some of the best in police work."

Denver. The cuxrent chief and his appointed division chiefs entered the department
together in the 1950's, moved up the ranks at the same pace, and--from the

patrol officers' perspective~-~have run the department for the past seven years

in much the same way as it was managed when they were rookies. As one officer

put it, "The total picture at this point is poor. The 'powers that be' are
anti-change, with the attitude that what worked 20 years ago should work now."

This wview of department operations is reflected in five issues:
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e Political favoritism based on loyalty to the administration,
e Disparities in district operationmns,
#» Absence of patrol officer participation in decision-making,

® Promotional opportunities limited by the longevity of top
management, and '

® Absence of educational incentives and rewards.

Patrol officers perceived strong loyalty among the top brass and expressed
their belief that the demand for loyalty among subordinates had important
implications for many personnel decisions, particularly those involving
advancement and discipline. More specifically, politics in promotions
reportedly expresses itself in two ways. The first involves the perceived
impartiality of the oral board. During the last promotion process, "the oral
was used in such a way as to weigh more than the written. In other words,
they could choose who they wanted to promote, not who was best qualified.”
The second concerns the chief's prerogative to let the promotion list

die at the end of the year or to extend it for another year. Many patrol
of ficers shared the view that the chief promoted off the list until he
reached an officer he didn't like. Then he allegedly let the list die,
walting to resume promotions until a new list became available.

The chief also has the authority to appoint all detectives who serve at his
pleasure. Many officers felt that in the absence of any well-established
criteria for selection, the chief and the chief of detectives put greater
emphasis on friendships and outside political influence than past performance
in making appointments. The more than four hundred detective and technician
positions under the control of the chief were seen as highly political appoint~
ments. Many officers objected to the consequences of this system for the
officer who didn't want to play the game by these rules. One patrol officer
commented, for example, "Favoritism has always bothered me. A good cop

always loses 'cause it's not his nature.”

The common belief that "it's not what you do, it's who you know at.all levels"
applies particularly to perceptions of discipline. On the administrative
level, the chief also has complete authority to administer discipline. Since
1978, officers have had no formal hearing; they are permitted only to make a
statement on their own behalf before the chief imposes punishment. Patrol

of ficers perceived considerable’ inconsistency in the severity of punishment
depending "on where you work, who you are, what rank vou are." Forty-six
percent of the officers responding to our survey reported discipline as one
of the three major sources of their dissatisfaction. Denver officers'
frustration over the issue of discipline appears to be reinforced by the
IACP's study of the disciplinary process in Denver which recommended that a
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tria} board be selected jointly by management and the accused officer.
Despite the IACP recommendation, the chief and his top brass rejected the
prototype in favor of unilateral decision-making by the chief.

Similar dissatisfaction was reported on the district level where the shared
view was that "every district station disciplines its officers differently."
A more general criticism of the department, however, was patrol officers’
sense that each of the four patrol districts operated independently with its
own standards in a number of areas, including transfers, beat assignments,
car assignments, personal appearance, seniority, and most importantly,
discipline. Officers felt that the probability of being brought up on
disciplinary charges was determined by who their commanding officer was.

L)
Another issue of importance to patrol officers is the department's central-
ized management structure which provides no real opportunities for officers
to participate in decision-making at any level. Among the patrol officer
respondents, 31 percent selected "the extent +o which patrol officers
influence decisions that affect their jobs" as one of three sources of
dissatisfaction. The attitude of the department toward the officer was one
that made many feel like "a number" rather than an individual. The comments
of these officers are representative:

Patrolmen (street cops) have the most important job yet we
are given no freedom to express feelings.

Patrolmen are never asked about policy changes. Patrolmen
are made to feel they are the lowest form of life in the
department and should do as they're told and not ask questions.

I feel excluded from the decision-making process. I feel all
my supervisor wants me to do is show up for work and answer calls.

Like Montgomery County, Denver has no formal mechanisms for direct communica- -
?ion between patrol officers and the chief. The only mechanism for officer
input is a policy defining a cumbersome procedure for submitting recommenda-
tions to the chief through the chain of command. This procedure is rarely,

if ever, followed because of the perceived futility of the effort and the
perceived importance of not "creating any waves." As a result, many patrol
officers shared the view that the administration placed little value on their
opinions.

There is an apparent belief among officers that the only way to influence
policy is by breaking into a management position. The satisfaction survey
indicated that 70 percent of the respondents desired a promotion, higher than
that in any other department in the study. Yet opportunities for promotion
were seen as limited by the longevity of those at the top. Comments like,
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wrhere are too many officers past retirement which affects ¥ou§ger o?f%cers'
chances for advancement," were frequently heard. Like disc1p11§e, l+m1ted'
opportunities for promotion were reportedly a major source of dissatisfaction
among nearly half (48%) of the survey respondents.

Many of those who expressed frustration with promotional opportuni?ies were
officers with advanced education. The department offers no educational .
incentives or rewards and some officers reported their feeling tha? education
might even be a liability. Twenty-one percent of the respondents 1§dicated
that the department's attitude toward education was, for them, a4 major ‘
source of dissatisfaction. These officers shared the view that "Education
[was] not given credit or value."

New Orleans. There are eight issues that appear to define the patrol officer's
view of department operations in New Orleans:

e Traditions of:
- autocratic and hierarchical management,
- anti-union sentiments among top management, and
- political favoritism in decision-making,

e A new chief's attempts at change,
e The failure of a recent strike,

e Inadequate salaries,

e A shortage of manpower,

e Political favoritism,

e Infrequent promotional exams, and

e Poor quality supervision.

The arrival of the current chief in New Orleans in 1978 represented a major
departure in management style and approach from past administra?ions. During
the previous seven year period, the department was run consecutively bg ?wo
brothers under the typical quasi-military model, in which the patrol officer
was relegated to a position at the "hottom" of the organization.. ?urthermore,
the stroﬁg anti-union sentiments of the chiefs restricted the ability o? the
officers to raise their salaries to a level commensurate with officers in
cities with. strong union representation. As shown in Table 1'2f the base .
patrol officer salary in New Orleans, which does not increase with aut?matlc
stép raises, is close to that in Atlanta ($12,228 and 511,510, respectively)
where the police associations are also without influence.
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The political history of the New Orleans Police Department has not only
permitted the exchange of personal favors among department personnel, but also
influence from the outside. Decisions regarding transfers and special
assignments have been made in return for loyalty or in response to requests
from local politicians. Disciplinary actions have been highly inconsistent
and the severity of punishment has often been more dependent on the strength
of an officer's connections in headquarters than the nature of the offense.
Politics was also prevalent in the promotion system, where previous chiefs
reportedly used the "rule of three" to pass over officers who had become
active in one of the police associations.

Over the past year, the new chief has made some attempts to provide for
greater participation and fair treatment for the patxol officer. The chief
eliminated the "rule of three,” established a patrol officer advisory .
committee and an open-door policy, reduced the service time requirement for
promotion to sergeant from three years to two for those with college degrees,
imposed consistency on the disciplinary process, gave patrol officers the
opportunity to move from monthly rotations to steady shifts, and eliminated
the requirement that patrol officers wear their hats on duty. He is also in
the process of revising the written directives system with patrol officer
input, developing plans for more frequent promotional examinations and stream-
lining the field reporting form. All these changes, which seemed to create a
new sense of fairness and hope among patrol officers, were perceived by some
as a reflection of the chief's efforts to compensate for the traditions of
favoritism and autocratic management which had defined department operations
prior to his arrival. As one officer put it, "I think that conditions are
improving. The new superintendent is sincerely trying to work with the men
to improve conditions."” ’

This growing sense of hope may have been a precipitating factor in the police
strike during the 1979 Mardi .Gras. The striking officers cited three
objectives in initiating the job action: higher salaries, formal recognition
of one of the two police officer associations through a contract with the
city, and a return of recently reduced sick leave benefits. Acting in the
apparently mistaken belief that the Teamsters would bring sufficient strength,
the police officer association joined the Teamsters Union prior to the
strike. Since the chief and the mayor maintained that they would not sign a
contract as long as this affiliation continued, the strike produced none of
the desired outcomes, except possibly to generate among the officers a sense
of unity that was previously absent.

.

The strike's failure to effect any substantive changes appears to have raised
suspicions about the sincerity of the chief's expressed commitment to improv-
ing patrol officer's salaries and working conditions. Officers strongly
objected to the need to work overtime or take on a second job to meet their
financial responsibilities. Many complained that the department did not
provide "enough overtime to compensate for the small pay." Financial con-
straints have also created a manpower shortage which forces units to respond
to calls for service throughout their district, precluding any sort of
permanent zone assignments. :

124

A

—
b e S

. [N | i ——
s

by oo

A



SRR

Other perceived problems in the department have also been unaddressed as ¥et
by the current administration. Patrol officers reported that politics still
govern transfers to other districts and specialized units. We fregquently
heard comments like:

If you know the right people you can transfer.,

To get a transfer one should be judged on his record not
who he knows.

If you know someone, it's easy to move on to a better place.

Unless an officer is part of the "headquarters crowd," he is considered to
have few opportunities for mobility. Infrequent promotional exams also
appear to have limited advancement opportunities.

Finally, patrol officers seemed to perceive inadequacies in the q?ality o?
supervision. Many officers felt there was "-00 much supervision in certaln.
areas." Others shared the view that "ranking officers [were] not educated in
how to motivate people. People are different and are motivated by different
things. They treat us like we are only numbers." Most importantly, a common
perception among officers was that "some rank use their position to get back
or make it rough for you if you don't agree with them." They described an
atmosphere in the department that militated against the expression of opinions
because of the potential consequences.

Montgomery County. In February 1979, the chief was removed from office by a
newly-elected county executive who had expressed concern throughout his
campaign over what he saw as the chief's damaging effect on morale in the
department. The low level of satisfaction reported by patrol officers in our
survey, conducted two months before the chief's departure, appears to corrobo-
rate the county executive's concern. In interviews conducted three weeks
after the chief left the department, officers expressed relief over the

action of the county executive and described two major contributors to their
dissatisfaction with the administration:

e The absence of promotions, and
e The perceived insensitivity of the chief to their

opinions and preferences.

One of the major initiatives of the former administration was the establish~
ment of a Career Development Program intended to restructure the promotion
procedures and criteria, primarily in response to identified inegquities and
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inconsistent practices related to advancement. A long-range career develop-
ment plan was developed which contained over twenty recommendations for
changes in personnel practices. Among the most salient recommendations were:

e assign all job classes to the salary grades proposed in the
new salary plan to ensure equal pay for egual work;

e award service increments above the mid~point of the salary
range only on the basis of outstanding performance or
specific major accomplishments;

e explore the possibility of allowing sworn employees to
perform in nonsworn job classes without benefit reduction
or leoss of status;

e establish a new promotional selection process based upon the
new job classification plan, with separate eligibility lists
for each job class; and

e establish new job classes and position assignments which
provide continuous career progress opportunities.

While the proposed career development program was being developed, the former
chief put a freeze on promotions. 1In fact, there have been no promotional
exams for sergeant in the department since 1975. The existing promotional
list was discarded because cheating was discovered on the last exam. . Some
officers resented the fact that they were penalized for the mistakes of a
few. According to one officer, "It was alleged that some persons cheated on
that exam. They found certain persons guilty and they did away with the
whole test. This, in effect, said every police officer in the department
cheated on this exam." Other officers saw the absence of promotions as the
chief's attempt to save money until officers could be promoted according to
the new guidelines. Officers' frustration over the absence of opportunities
for mobility was reinforced by the civilianization of some top positions.
Seventy-two percent of the survey respondents in Montgomery County identified
promotional opportunities as one of three major policy-related sources of
dissatisfaction. There was no higher consensus reported on any of 14 possible
issues in any of the other departments under study. We freguently heard
comments like:

I have nothing to look forward to.'
There is no future within this department.
It doesn't look like I will ever have a chance to supervise.

There is no incentive or goal for officers to achieve.
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The high level of dissatisfaction with the state of the promotion system must
be viewed in terms of the emphasis placed on education in the department. A
The Montgomery County Department of Police requires an AssociaFes degree for i

appointment and further encourages advanced education by offeFlng both day
and evening classes (to accommodate the weekly rotation of shifts) at the |
local training academy through the University of Maryland. As a result of : : g
the department's efforts to bring college courses to the officers, an '

extremely high percentage are involved in degree programs. Among the ‘

respondents to our survey, 59 percent are currently attending school. This
represents more than twice the percentage in any of the other departments,

which range from 12 percent in Denver to 27 percent in San Diego.

In many. respects, the Montgomery County patrol officer works within a depart~-
ment policy structure comparable to that in Portland or San Diego. : The
patrol officer is given a great deal of autonomy in the field through
the absence of cloge supervision and one-man cars, the latter of which was
preferred by most of the officers we interviewed. Moreover, the patrol
officers perceived the system as relatively free from politics with respect

_ to decisions regarding transfers, special assignments and discipline. 1In
addition, the Montgomery County patrol officer operates in an environment
which enjoys low population density, low crime rates, and a highly stable and
affluent community lacking in complex policing problems. Patrol officers
expressed satisfaction with their four-day work week, take-home cars assigned
by seniority, and their salaries which are the highest of the six departments.

While the controversy over the career development program and the resulting
freeze on promotions left patrol officers with a sense of the chief's insensi-

tivity to their most important shared concern, their mistrust was only intensi- h . {I The history of the former chief's influence on the department illustrates the

ability of an administrator to neutralize the effects of what appears to be a
supportive policy structure. While the absence of promotions over the past
four years seems to be an important contributor to the reportedly low levels
of satisfaction, the sense of autonomy and fairness expressed by patrol
officers in Montgomery County seems to be associated with relatively high
levels of satisfaction in Portland and San Diego. Now that the chief has
been removed, it would not be surprising to find very different results from
the satisfaction survey, as interviews subsequent to the chief's departure
have suggested.

fied by a number of public statements in which the chief referred to the ?igh .
degree of incompetence among police personnel. From the chief's perspective, ;
these statemenits were intended to attract the attention of the law enforcement -
community to what he saw as some of the inadequacies in policing. From the
patrol officers' point of view, however, he was "hanging out our éirty
laundry," "grandstanding," "publicity seeking” and merely confirming their
suspicions of his basic disrespect for the officers on the street.

=

Among the patrol officers we surveyed and interviewed, most seemed to feel -
that the chief did not demonstrate concern for their interests which some o i
attributed to the fact that he was not a career police officer. Many officers -

shared the view that "the administration treat{ed] officers with little B
respect and like children." For these officers, this was reflected in what .
they saw as the chief's tendency to solicit patrol officer opinion and then .
reject it, and to value "the citizen's wcrd rather than have faith in what ;
officers say." One officer captured the range of patrol officer opinion 0 }

Atlanta. The histories of the Atlanta and New Orleans Police Departments
share many important characteristics. - Both departments are defined by a long
tradition of political favoritism, centralized management and police associa-
tion impotence. These traditions and the resulting mistrust felt by patrol
officers are major obstacles for the recently appointed chiefs in these
departments, both of whom have a reputation for integrity and "progressive"
management. The distinguishing difference between the two administrations is
that the chief in Atlanta does not appear to have moved as quickly to effect
change. Thus, the perceptions revealed through our interviews and survey
focused almost exclusively on the department's past history. There are eight

3

when he commented,

At the present, patrol officers have absolutely no say as to
how we as a work force will function. We are supposed to be

e ) W Aoy

the 'backbone of the department' but in reality we are taken
for granted. Instead of a 'backbone,' we have become a
vestigial organ. We are subject to the whims of administrative
types who have little or no practical experiences, including

the chief. He may say that he takes into consideration our
suggestions but in fact what we suggest, complain about,

goes in one ear and out the other. No one takes us seriously
and really considers our opinions and feelings.
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j ? issues which appear to define patrol officer perceptions of department

operations:

® Inadequate salaries and benefits,
e A tradition of political favoritism,
® The absence of promotional opportunities,

® Insufficient recognition of seniority,
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e Racial 'tensions,

e Manpower shortages,

® Management's insensitivity to patrol officers, and

e The mayor's influence in the department.

Of the six departments under study, officers in Atlanta have the lowest
salaries and least impressive benefits. As shown in Table 1.2, the maximum
base salary in Atlanta is $14,539 in contrast to $23,449 in Montgomery

County. In addition, officers in Atlanta dc not receive time-and-a-half for
overtime nor does the city pay for their police automobile, hospitalization or
dental insurance. While the three police associations have made various
demands for improvement, the disunity among the rank-and-file appears to have
limited their effectiveness in winning support from city hall.

Internally, politics, promotional opportunities and race seemed to dominate
our conversations with patrol officers. For many years, the civil service
system was often ignored in promotions. While officers indicated that tests
were given from time to time, many promotions were reportedly based on a
"recommendation to the chief." Some older supervisors we interviewed admitted
they had received their stripes thisg way. When the first black commissioner
of public safety was appointed in 1974, the promotion system was standardized
with well-defined criteria and regqular exams. Four years later, however, the
commissioner was forced to resign over a highly-publicized cheating scandal
involving other black officers, leaving many officers with the belief that
"political and racial considerations outweigh merit in promotions." While the
promotional process is tied up in court over the incident, officers in the
department see themselves without any standardized system and have few
expectations of one ever being implemented. .

Politics appears to pervade not only promotions but all types of personnel
decisions such as those involving transfers, and investigative and shift
assignmments. In the absence of any well-defined policies, patrol officers
see mobility and rewards as highly dependent on "knowing the right people,"
sometimes regardless of officer gualifications. Many officers expressed a
desire for greater seniority privileges as a means of eliminating some of the

favoritism in decision~making.

Much of the favoritism in the department is viewed in terms of race. For the
most part, white officers shared the perception that black officers were

given preferential treatment. 'The reverse was less often the case. This may
be a function of the fact that approximately 70 percent of the patrol officers
are white and nine of the fourteen highest ranking administratoxs, as well as
the commissioner of public safety, are black.
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The issue of race has influenced policy implementation in other ways. Aall
transfe;s'and changes in shift assignments, for example, must be approved

by an afifirmative action officer responsible for maintaining racial balance
acro§s tnits and shifts. Officers requesting these changes in assignment are
required to indicate their race on the standard form andvapproval is often
dependeét on "swap" with an officer of the same race. The department élso
has an informal practice 5f one-man patrol, which not only serves to expand
patrol coverage in the face of a shortage of manpower, but also represeizs a
apparent effort to minimize the potential for racial tensions in the de art—n
men?. While some of the officers we interviewed indicated that a two—mgn car
izt:gy ;ould Create racial problems, others disagreed. These officers indi~
could,Chzgzzezge;?at they would prefer to ride with partners only if they

The legacy of past administrations has created considerable frustration amon
gatrol.officers in Atlanta. A number of comments provided by officers in 7
1nterv1evs and in response to open-ended survey questions captured that

?rustratlon. According to one officer, for example, "The department has bee
22mt§r:oil for approximately five years--morale is at an all time low. I amn
somﬁ :p:czfgi:fouraged about the entire operation." Another officer offered

T§i§ department has no reason for anything--promotions,
hlr%ng, etc. There is at present no means for prombtion. The
entlre‘department seems confused about what to do. It appears
t@ere 1s no communication between management and the rank-and-
file. No one knows what to expect.,

The sense of distance between the administration and the officer on the
street( regorted by many patrol officers, seems to have translated into a
shared belief in the department's insensitivity to their concerns and basic
dis;espect for their position. Some representative comments include:

We are treated as non~professionals and as if we are sfupid.
No one takes beat officers! suggestions seriously. Policy
is made by upper brass behind desks not out on the street

with the men.

I d9 not feel we have the backing of the hierarchy of the
police department. They do not stand behind us.

There is just a general lack of caring about the police
officers.
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while the patrol officers we interviewed perceived the present commissioner
and chief to be, for the most part, well-intentioned, few expressed any
expectations of great change under this administration. Many officers
considered the department to be heavily influenced by the mayor who was seen
as reinforcing traditions at the root of their frustration. Others merely
believed that the problems in the department were so well-embedded as to be

‘almost irreversible.
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CHAPTER 7: CONCLUSIONS

Qur analysis suggests that there is a relationship between the policy struc-
tures of police departments and patrol officer satisfaction with department
operations. Given the limitations of & six-site comparison and the fact that
the respondent group in only one depatment is reportedly satisfied, however,
this conclusion must be considered extremely tentative. In addition, the
findings indicate the presence of a number of other factors in the occupation-
al environment of the patrol officer that can weaken or strengthen the
relationship between policy and satisfaction. This concluding chapter is
intended to summarize the policy options associated with patrol officer
satisfaction and some of the other organizational/environmental factors that
appear to explain differences in reported satisfaction across the six depart-
ments. The final section offers a discussion of the implications of the
current findings for future research.

7.1 Policy Options and Satisfaction

The findings of this research have suggested a number of policy options in
each of the ten areas that appear to be associated with patrol officer
satisfaction. While these policies are structured to provide for patrol
officer participaticrn, fairness,; autonomy and rewards for education, it is
apparent that perceived practice is consistent with reality only when grounded
in certain basic management assumptions, which are defined for each policy
area below. In the absence of these assumptions, there is likely to be a wide
gap between policy intentions and perceived practice.

Management of the Role of the Patrol Officer

o Patrol officer responsibility for beat operations combined
with a redefinition of the role of the sergeant as resource
facilitator and supervisor of operational planning efforts
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Patrol guidelines that provide patrol officers with some
flexibility in establishing procedures for handling calls

Freedom from close supervision balanced by sergeant
availability

Permanent beat assignments

Management Assumptions:

e A patrol officer should function more effectively if he is

involved in decisions that affect his patrol operations

The judgment of patrol officers should be trusted and human
exror should be tolerated

Quality as well as quantity measures of performance should
be emphasized

Adequate blocks of uncommitted patrol time should be made
available for non-routine patrol functions

Patrol Officer Input in Decision~Making

e bt R Y T N T S 8 =

Direct communication between the chief and patrol officers:

- written communication that bypasses the chain of command;
assured written response

~ open door policy

- informal contact with patrol officers in station houses
and during patrol

'« monthly newsletter from the chief addressing issues of
immediate or future concern to patrol officers; a mechanism
for officers to respond to issues raised

Distribution of the initial draft of major policy changes
to each command for review; a mechanism for officers to
register their opinions

Review committees that permit patrol officers to study and
advise the administration on policy issues of particular
relevance to them (e.g., uniforms, eguipment, etc.)

Management Assumptions:

The opinions of patrol officers should be valued and
reflected in policies that affect them
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0 Mechanisms for patrol officer participation in management

decision=-making should be installed first on the district
level

Police Officer Association Input in Decision=-Making

e Review and comment on proposed policy initiatives

e Consultation on proposed disciplinary actions in serious
cases

Management Assumptions:

e The opinions of association representatives should be '
valued and reflected in policies that affect patrol officers

Promotion

e written exam weighted more than 50 percent
e oral interview weighted less than 50 percent

o oral board selected by an outside agency, such as the city
civil service commission, without administrative input

® seniority credits

While this arrangement is associated with perceived fairness, we found that
patrol officers across the six departments recognize that an emphasis on
objective criteria reduces the ability of the system to pinpoint the best
leadership potential. At the same time, our findings in San Diego suggest
that a primarily subjective system can be viewed with considerable mistrust.
That mistrust, however,.must be examined against patrol officer perceptions
of relatively wide promotional opportunities and a high regard for the
officers promoted under this system. Given this point of view, it is impor=~
tant that the implementation of subjective criteria be grounded in the
following management assumptions:

e Criteria should be well-defined and patrol officers should

be made fully aware of the nature of and rationale for
those criteria
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e Officer gqualifications should not be compromised because
of personal considerations

e Patrol officers or police association representatives
should be permitted to observe the process

Under these assumptions, mistrust should diminish as the perceived quality of
first=line supervision improves.

Investigative Assignment Selection

o Well-defined criteria and procedures
¢ DPatrol officer participation on oral boards
e Posting of job announcements for vacancies

® Police officer association participation in the develop=-
ment of selection criteria

Management Assumptions:

e Officer qualifications should not be compromised because
of personal considerations

e Candidates should be evaluated by their peers

® Patrol officers should be given an equal opportunity
for selection

‘e The opinions of association representatives should be '
valued and reflected in policies that affect patrol officers

Transfer

e Denial of consideration of transfer requests only for
"just cause"

® Requests processed in order of receipt
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Management Assumptions:

® A patrol officer should function more efifectively if he is
he is working in the district of his choice

® Officer qualifications should not be compromised because
of personal considerations

Discigline

® Peer participation on administrative hearing boards

® Right of the accused to eliminate members of the hearing

board
® Written statement by the chief specifying the reasons
for increasing penalties recommended by the hearing board
¢ Consultation with the police officer association regard-
ing proposed disciplinary actions in serious cases
.

Patrol officer participation in the development or
revision of discipline policy

® Police Officer Bill of Rights defining the rights of
officers under investigation and Permissible forms of
punishment :

® Prohibition against punitive transfers

Management Assumptions:

® A balance should be achieved between respect for Frecedent
and consideration of individual circumstances

® Violators of department regulations should be judged by
their peers

® The opinions of patrol officers should be valued and
reflected in policies that affect them

Shift Assignment

® Permanent shifts selected by seniority

137




® Accommodation of seniority privileges in cases of voluntary
and involuntary transfers

e Patrol officer participation in the selection of an alternative
shift assignment plan

Management Assumptions:

\

e Shift assignments should be made in a standardized way

e The opinions of patrol officers should be valued and
reflected in policies that affect them

One- Versus Two=Officer Patrol Units

@ A mix of one- and two-man patrol units that reflects
changing crime conditions across districts and over time

Management Assumptions:

e A patrol officer should function more effectively if he is
patrolling in the type of unit he prefers

Education

e Rewards for advanced education through salary differen-
tials, tuition refunds and/or advancement gpportunities

e Accommodations for college attendence through adjust-
ments in shift assignments and days off

Management‘Assumptions:
e Advanced education should be encouraged
7.2 Occupational Environment and Satisfaction

While the findings suggest that there is a relationship between policies
that provide for participation, fairnmess, autonomy and satisfaction, the

actual degree of participation, fairness and autonomy is only partially

explained by the policy structure. This section describes the major organiza-
tional/environmental factors that also appear to influence the nature and
extent of these three dimensions as well as the level of satisfaction.

138

o

™ "
b

‘«'Tj

¥

oo

]

il

Administrators' Management Styles

The comments offered by the patrol officers we interviewed and surveyed
suggest that much of what defines an officer's satisfaction with department
operations is a function of the respect administrators are perceived to
demonstrate for the judgment and opinions of patrol officers.  This respect
appears to express itself not only through policy but also through adminis-
trators' management styles and orientations.

Trust in Officers' Judgment. Patrol officer satisfaction appears to be
related not only to a role that provides for relatively wide discretion

in handling patrol operations in a defined area of responsibility, but also
to the way in which administrators respond to the inevitable mistakes that
are made in the exercise of that discretion.

One of the most important assumptions underlying the role of the patrol
officer in Portland is that if risk-taking is encouraged, human error

must be tolerated. Most of the patrol officers we interviewed confirmed that
they were permitted to make mistakes without fear of serious repercussions.
These officers shared the view of one who commented, "The administration
backs us well which makes it easier to work." In the other five departments
(although opinion appears to be mixed in San Diego), officers felt that
administrators were all too frequently willing to respect a complainant's
word over their own and to expose an officer to intense criticism in the
press in crder to maintain community support. This left many with the belief
that "The department doesn't back up its officers.”

Responsiveness to Officers' Opinions. Satisfaction seems to be associated
not merely with the presence of mechanisms providing for patrol officer
participation but also with administrators' demonstrated willingness to
follow officers' recommendations. While there are clearly times when these
recommendations camnot be accepted, in departments where the opinions of
patrol officers are frequently solicited but infrequently translated into
policy, officers tended to believe that only "lip service" was paid to the
notion of patrol officer participation. In these departments (as well as in
those where there are few or no avenues for participation), patrol officers
shared the view that their opinions were not valued by administrators. At
the same time, there are many types of decisions, such as those involving
uniforms, equipment, field reporting forms and procedures for handling calls,
that these officers felt they were in the best position to make.

The chief in Portland seems to have established a reputation among many

officers as someone who listens and is responsive to their expressed concerns.
‘' This reputation seems to be a function of not only the actual degree of

patrol officer input in decision-making, but also the extent of the chief's
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Montgomery County, the two departments where political favoritism is
considered to play a relatively small role, there are a number of policies
that limit the discretion of administrators. In Denver, New Orleans and
Atlanta, however, perceptions of political favoritism are consistent with a
policy structure that generally provides management with wide latitude in
making personnel decisions. (In San Diego, the relationship between the
nature of policy and perceived fairness is not as obvious because opinion is
distinctly mixed in most areas of policy.) Satisfaction, in other words,
seems to be in part explained by the combined and mutually reinforecing
influence of policy and culture.

contact with patrol officers over the past five years, particularly during . ‘%i
his first year in office. The Portland chief spent the majority of his 8

weekends that first year in the station houses and in patrol cars, informally
talking with officers about department operations, These conversations ) ‘ E
produced a number of recommendations for change that were followed at that

time, including the elimination of certain field reports that the officers :
believed to be unnecessary, the removal of the hat requirement, the liberal- _
ization of hair regulations, the selection of a holster that officers
considered to be more safe than the one previously in use, and the elimina-
tion of a policy prohibiting officers from speaking in public (e.g., to the
press, their sons' cub scout troops, etc.) without the chief's approval. In - U
addition, the chief created formal mechanisms for direct communication

with patrol officers: an open door policy (which gives an officer asking to : '
gee him the first available opening) and a monthly newsletter. He also r
responds to any written communications. This contact with patrol officers, J
which has diminished somewhat in recent years, appears to have removed much

of the suspicion and mistrust that typically surrounds the chief's position.

Hierarchical Management. During the years that the Portland and San Diego
chiefs have been in office, the management structures of those departments
. . have been altered considerably. Many of the characteristics of the earlier
. " quasi-military structure--strict subordination, rigid chains of command, and the
k abgence of any formal provisions for consultation between ranks--are largely
gone. The cultural traditions of these departments are clearly becoming ones
i that encourage patrol officers to express their feelings and opinions, to
! ; participate in management decision-making and to take greater responsibility
| e for patrol operations. This environment seems to be one that cultivates and
reinforces patrol officer satisfaction. In contrast, the Denver, New Orleans
and Atlanta Police Departments are defined by long, and as yet unbroken,
traditions of hierarchical management which militate against individuation
and initiative.

Department History and Culture .-

P

that can have a significant influence on patrol officer satisfaction. In the :
six departments under study, cultural traditions vary considerably along two : i
important ‘dimensions: the degree of political favoritism and the extent of .

hierarchical management. i’ 1 f, Rf Support from City Hall

Over time, police departments develop a culture of norms, values and customs ; Im

Political Favoritism. The value that patrol officers place on fairness in
the distribution of rewards and punishment is well-documented in the police
literature. Officers tend to support those policies, such as cbjective promo- ,
tional criteria and seniority privileges, that limit the discretion of decision=- -
makers who might be more influenced by personal than merit considerationse. .- ;

- ; Q Patrol officer satisfaction seems to be, in part, a function of the extent to
: which officers perceive how not only management but also the mayor and city
council value their worth. While the support provided by city government is
i basically financial in nature, it is more specifically expressed through
1l salaries and wages, working conditions and affirmative action policies.
In the departments where perceptions of an unsupportive city administration
appear to be a major source of dissatisfaction--Atlanta, New Orleans and San

i i i is . departments ; - -
In the six study sites, fairness is also a common theme. 1In dep Diego--all three dimensions are present.

where officers were largely dissatisfied, there was a shared perception that
personnel decisions were influenced by race, rank, friendships and local i
politicians, sometimes at the expense of officer qualifications. Patrol : ' -

e

S . Salaries and Wages. Typically in police departments, patrol officers view
=3 3 & 3 h dvancement of less : : o - - . ‘ ’
ofrxce;s 1n_;§eue d:pirZTegtithiizgiiiE;to;niglifqzaiigied S efioers to { ] salary and wage issues in relative terms where other departments or other
deserving orficers bu s municipal workers represent the points of reference. In the six departments

\ .y o " isfacti on the } ‘e .
get ahead becauss :heg didn t.kzog E?ih i;ghgefizglihat i;:l:osz izgéble o - ¥ under study, frequent comparisons were made. Officers in Portland, for
other hand, seems to De associated wi ‘ A example, considered themselves to be well-compensated relative to those in

officers will succeed. o : >v - Seattle; San Diego cofficers felt that their salaries should be increased to a
‘ ' - level closer to that in Los Angeles. New Orleans and Atlanta officers
' . . . ! complained about the fact that their salaries were among the lowest of the
. : 1 3 1 s R = . s s : : )
There is a rather predictable relationship between the policy structure ; . major cities and did not include other types of compensation, such as shift

N N R d . .
of these departments and, at least, perceived fairnmess. In Portland an differentials and longevity pay, found in departments of similar size.

"~ 141

140

S v R £ Sk 2 - . .. . e e B T ot ST S s e 4 <y - -
. Rt N : WS I T T
— . N R SR T 2

o B a7



Perceptions of relative compensation were defined in terms of the extent of
the city's willingness to recognize the contribution of the police to the

public's safety and well-being.

Working Conditions. - The operation of one-man cars, necessitated by a short-
age of manpower, was considered to be a reflection of the city's lack of
concern for officer safety. Patrol officers in these departments felt that
police budget allocations for personal services were based on political
considerations without sufficient regard for either their security or effec-

tiveness.

Affirmative Action Practices. Many white male patrol officers strongly
objected to what they saw as the preferential treatment of minorities and
women in appointment and promotion. For these officers, affirmative action

in hiring meant that the city was willing to lower both physical and intelli-
gence standards in order to maintain the flow of federal funds. Preferential
treatment of minorities and women in promotions was seen as reverse discrimin-
ation, a practice that reduced the predictability of their chances for

promotion and diminished the quality of supervision.

Police Officer Association Representation

Police officer association input has been considered largely as a policy

area, measured along the dimension of participation in management decision-
making. The policy continuum varied from traditional unilateral decision-
making by management to association participation in setting department
policies. It would not be accurate to view the present state of the relation-
ship between management and labor as solely a function of policy. State
collective bargaining laws, for example, also provide a context in which the
relationship between management and labor is formed. Police officers

working in departments with contracts have generally done better than those.

working without contracts.

In addition, many of the policies that have resulted in higher levels

of participaticn, fairness and autonomy (and presumably higher levels of
satisfaction with department coperations) have been initiated by police

officer associations. In Portland and San Diego, particularly, much of the
pressure for change has come through unicn advocacy. The efforts of the
police officer associations in these cities have resulted in attractive
compensation plans, improved working conditions and a wide range of benefitg--
educational incentive programs, tuition refund plans, police officer bills of
rights, prohibitions against punitive transfers, grievance procedures, and
seniority privileges in shift assignments, vacations and days off.
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7.3 Research Agenda
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Relationship Between Attitudes and Behavior
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e. Reliably ascertaini th
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plaints) to aberrant behavior under o oot €om
stress (e.g., firearms di
relevant peformance dimensions i : : iminey) refiect
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: arrest rates, and so forth
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ing the unsatisfactory conditions they experience. d Foliey in foster-

Longitudinal Studies

One i i
o m:::;zﬁi;:epszizz::ludz tza; a police department which adopted the cluster
and styles associated with parti i i i
autonomy would experience an in s : o actual Lrness and
Crease in satisfaction Our actual i
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substz:ti:é:stire.mgre s:tisfled. Only by actually observing change can we
e ilnferential leap from synchronous 4iff
er -
ments to changes over time within one department. 51688 among depare

Cur
o tz:uiy1:an only sgggest some of the barriers to policy change~<the eléments
cultural tradition of a department which cause things to be done as
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departments. Clearly foremost in such a characterization is the description
of promotion policies. Every department must somehow resolve the conflict
between the desire for objectivity and the need to recognize intangible leader-
ship qualities in making promotions. Solutions to this dilemma range from

they always have been, individual traits of the key actors, and the environ- -
mental context of local government--which might interfere with or prevent [i

adoption of alternative management strateg%es._ We @ave not examined the total reliance on formal testing to unreviewed political appointment, with
process by which a policy comes to be institutionalized or subverted, - or=]l interviews and written evaluations occupying an intermediate position.
the adaptive behaviors which determine how the policy will be implemented g“ Because promotion policies tend to be better documented than those in many
once adopted, and the internal and external forces which might cause a policy ) other areas, simply collecting all written policy on promotions in departments
to be abandoned after many years. would go a long way toward providing a useful characterization.

i

The second policy area for which collection of documentation is needed concerns
the mechanisms by which officers are located in time and space. Shift alloca-
tion strategies and rules represent one of the most immediate physical and
psychological ways in which police policy impinges on the daily life of
officers, and an area where management policy can either increase or decrease
employee feelings of participation, fairness and autonomy. Handling requests
for transfer plays a similar, although perhaps less pervasive, role in shaping
the way officers feel toward their jobs and their departments, and provides
supplemental evidence to characterize management practices and assumptions.

Policy Implementation B

]

In drawing practical applications of theoretical findings, one of the major | ;.
recurrent areas of uncertainty is the fidelity of correspondence between T -
an abstract policy concept and what actually happens. The formally articu- ‘
lated policies of an organization provide only partial information about the
applications of that policy to individial cases. How a formal policy comes —
to be implemented depends on the estabiishment of an unwritten consensus
among groups affected by the policy. Conflicts created by the policy come to
be resolved in stable or unstable ways depending on the relative goals and
powars of the actors involved. Whether a policy can be implemented at all o
depei.ds not only on a police department's internal managemert, but also on S
the external constraints imposed on it by availability of funds, community
attitudes and problems, and the organizational position of the police among
city agencies. Understanding these questions of implementation is crucial to
constructing realistic, credible guides to making the theoretical results
practically useful. -

1

Mediating Factors

|

. wWhile police management policies seem to explain a significant portion of the
. : observed differences in officer job satisfaction, there are clearly many
other, possibly more important, factors also influencing satisfaction.
Police managers may have no control over many of thege factors and may be
able to deal with others only indirectly, as by recruitment and screening
policy. These other sources of satisfaction and dissatisfaction can material-
- ( ly influence the effects of department policy. For example, educated officers
Policy Descriptions %, f ; are likely to take a very different view of the implementation of advanced
education requirements or education~based salary differentials than are
undereducated officers, who are likely to feel themselves injured by the
change. A study of the interactions between department-level and individual
characteristics would provide the basis for an empirical understanding of
these effects. '

Our analysis deliberately avoided geographical representation in order to
enhance the range of policy structures that could be considered. By doing so
we were able to gather data at considerably greater depth than would have
otherwise been possible, and to identify a set of significant attributes L
of policy which appear to influence job satisfaction. A simple description {; i ,
is needed of how police departments throughout the country solve the problems ‘ :
posed by these policy choices. 1In order to prepare a coherent national
strategy for improving police management policy, we need a clear national
picture of how widespread are the management practices which lead to police
officer dissatisfaction.

C ened N
i
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External Consequences of Dissatisfaction

Employee job satisfaction probably produces effects outside the scope of job
competence. Stress~related factors of police work have been linked to inci-
dence of coronary attack, hypartension, family instability and psychiatric
disorder. The way police are treated by their employer influences the way in
which the community in turn responds to police actions and the attitudes it
will adopt toward law and the criminal justice system. Public perceptions of

———— e
N . ot

For such a study, breadth of coverage is more valuable than depth. The
present research has characterized a small number of police departments on a )
large number of dimensions. To capitalize on the information so generated {~
we now need to apply a small number of measurements to a large number of
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whether policing is a good job will influence the department's ability to
recruit new officers and may be especially critical to finding qualified
women and members of minority groups, who may need to overcome substantial

exclusionary prejudices.

Perceptions of Policy and Internal Relations

We have been careful to distinguish between perceived and implemented policy.
Officers' reports of management actions were sometimes in conflict with what
appeared to be the actual policies and with the reports of other officers in
the same department. Even when management implements a favorable policy, it
is unlikely to contribute much to satisfaction until officers have had time
to learn how the new policy will work. There are measures a department may
wish to take to accelerate this process, but these same measures, if pursued
with insufficient sensitivity, may impede, rather than advance, the flow

of information. It does not appear customary for managers to seek feedback
in order to determine whether officers understand the policies under which
they work. Inclusion of this topic in a future study might show an efficient
means for increasing the effect of policies already in place.

Methodology

By far the most difficult and rewarding task in conducting this study was the
attempt to produce a quantitative typology of policy and to relate expressed
individual feelings to the social structure in which the individuals workesd.
Such bi-level designs are relatively uncommon in the social research litera-
ture and analytic methods for them are still in a state of development.
Further work on methods of characterizing the social context of organizations
will make a definite contribution to our ability to understand them. Better
theoretical models of the nexus between the individual and the abstract rules
of his group are a crucial element in understanding how to change those rules

to improve job satisfaction and performance.
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This study of the relationship between the policy structure of police depart-

ments and patrol officer satisfaction has its theoretical and empirical ]

grounding in two bodies of literature: +the general job satisfaction litera-
ture and the police literature. The job satisfaction literature is useful
because the three dimensions that appear, to a large extent, to define the

policies selected for study--specifically, autonomy, fairness and partici-
pation-~-are compatible with three major paradigms in the general literature:

e Work Itself/Job Design Theory which addresses the
concept of autonomy;

e Egquity and Expectancy Theory which speaks directly to
the issue of fairness; and i

L s A R

® Management Theory which focuses on the implications of
worker participation.

This literature review is organized around these three paradigms in order to
demonstrate how the notions of autonomy, fairness and participation define

the relationship between policy and job satisfaction. We have excluded the
fourth major paradigm in the literature--the Human Relations School--from this
review. The Human Relations literature, which emphasizes the importance of
interpersonal factors as determinants of work behavior, is referenced to

the extent that the early research into productivity provides the basis for
later inquiry into the causes of job satisfaction, or where certain factors
are identified as influencing productivity and satisfaction simultaneously.

e

We have also excluded literature which deals strictly with the relationship
between organizational variables and behavior as well as literature dealing
with theories of human motivation. In general, these theories are focused on
behavioral outcomes and are closely related to the research into productivity
referenced above. However, some researchers have attributed satisfaction
change to.factors which are believed to motivate behavior, thereby suggesting
that there is a certain linkage between motivation and satisfaction. This
survey addresses the theories of motivation that are important to understand-
ing the causes, nature and consequences of police job satisfaction. -

~
o A bt S e

There is a range of inferential and empirical findings in the police litera- L

ture that pertain to the relationship between policies--as expressed through

the dimensions of autonomy, participation and fairness--and patrol officer

satisfaction. There are many different aspects of work environment with the ;

potential to influence satisfaction. This review covers various techniques : }‘
I

and ‘strategies used to implement policy directives intended to influence the
level of job satisfaction, particularly within the patrol officer function.
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Our review, therefore, is not limited to the ten policy éreas under §tudy'but
rather explores any policy variables which help to explain the relationship
between the dimensions of autonomy, participation and fairness, and ?f patrol
officer satisfaction. The three paradigms available in the gengral job o
satisfaction literature provide us with a convenient and effective organizing

principle.

Dimensions of the Concept of Job Satisfaction

A major problem in theoretical and empirical discussions.of job satis-
faction is the failure of the theorist/researcher to define term§ adequa?ely.
This ambiguity is noted by Schwab and Cummings (1970) who state in a review
of the literature that "there are few commonly defined constructs écr?ss
various theories.”™ Indeed, explicit definitions are rare. In reYleWLng.the
literature, a reader may get the impression that the terminology itself is
considered so self~-explanatory that no definition is needed. Thus, the ‘
meaning of "job satisfaction" becomes a task of reader inference. The situa-
tion has been virtually unchanged’ since 1955 when Brayfield and Crockett
{1955) noted: "Definitions are conspicuous by their absence in most current
work in this area."

In an attempt to be more explicit, Vroom (1964) stated in his well~known Work
and Motivation:

The terms job satisfaction and job attitudes are typically
used interchangeably. Both refer to affective orientations
on the part of individuals toward work roles which they are
presently occupying. Positive attitudes toward the j?b are
conceptually equivalent to job satisfaction and negative
attitudes toward the job are equivalent to job dissatisfac-
tien (1964).

The absence of shared definitions requires each individual researcher

to devélon his own notion of job satisfaction. Most researchers work with
some form of multidimensional concept because individuals may be satisfied
with certain aspects of their jobs but dissatisfied with other aspgct;.
Questions such as "Are you satisfied with your present job?" are dlfflcul§ to
interpret because the answer depends on the varying weights that people give
to different aspects of their jobs. In other words,

«++a job is not an entity but an abstraction referring to ?
combination of tasks performed by an individual in a certain
physical and social context for financial /- -d other)
remuneration [and therefore] overall job szv.sfaction is the
sum of the evaluations of the discriminable elements of
which the job is composed (Locke, 1969).
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Within the general job satisfaction literature there are three paradigms which
capture the important dimensions of work and which provide a useful framework
for analyzing elements of the patrol officer's job which may be related to
satisfaction. These include the Work Itself/Job Design school of thought,
Equity and Expectancy theory and Management Theory. Within the Work Itself/
Job Design context we will consider the elements of work, the relationships
among them and their ultimate relationship to job satisfaction. By consider-~
ing Equity and Expectancy theory within the job environment, we are able to
analyze the relationship between systems of reward (and, conversely, punish-
ment), the worker's perceptions of equitable treatment, and their relationship
to job satisfaction. Management Theory offers management strategies which
limit or encourage worker participation in decision-making and the effects of
participation on worker satisfaction.

It is important to note, however, that no single dimension of the work environ-
ment is regarded as the sole determinant of job satisfaction. Satisfaction is
frequently attributed to a combination of characteristics of both the job and
the environment. Generally, the literature confirms that characteristics of
the job itself, the working environment and the management style all influence
the level of satisfaction. Although we discuss each category discretely in
order to analyze adequately the theories along each dimension, the reader
should bear in mind that only the cumulative effect of these characteristics--
and how they cluster with each other--truly explains the dynamic interactions
necessary to promote job satisfaction.

Work ItselfiJob Design Theories

Theorists of the Work Itself School view satisfaction as a function of the
needs of the individual and the job's ability to fulfill those needs. The
literature reflects an increasing awareness of the complex interrelationships
between a wide variety of aspects of the job and the individual's unique
values, expectations, desires and motivations.

Hackman and Lawler (1971) have made a number of advances over previous work
by introducing a more rigorous assessment of the characteristics of jobs and
their ability to fulfill certain employee goals. Hackman and Lawler's work
also accords greater attention to the role of individual differences in
employee values regarding the attainment of higher order goals and the
influence of these differences on job satisfaction. The researchers identi-

fied job conditions that must exist before employees will be motivated
and satisfied:

© a feeling of being personally responsible for an identi-
fiable and meaningful part of the work,

e e . P
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e intrinsically meaningful or worthwhile outcomes, and

e feedback about accomplishments.

In addition, the authors described the following fourtcore dirs:x;}sclzgznzity
i i . variety, auvtonomy,

related to satisfaction and performance : '

and feedback. TwO additional dimensions-~level of.deallng with peogle and

friendship opportunities--were also assessed but did not produce major

findings.

Data on a large number of dependent measures were also gathered, including
questionnaire items for workers regarding:

e perceived work motivation,
e Jjob involvement,

e general job satisfaction, and

-

e satisfaction with specific aspects of the job.

ypothesized that satisfaction should be h%ghes?
ons are present, and that the relationship
between job characteristics and the dependent Teasurgs sho?ld ?e 12§1§:§ced
by the individual differences among employees in th?lr desire oz t.gnShi
order need satisfaction. Both hypotheses were conf%rmed; thehre at; ns D
between job characteristics on the four core dlmeZSLEnihwa:i:tzzzution e

the top third o e
considerably stronger for workers in . s

in the bottom third. Hackman an

need-strength scores than for workers 1in .
Lawler (1971) note that these results do not shed light on the apiropr:izin
technigues for increasing the satisfaction of worgers who do not have g
desires for higher order need fulfillment on the job.

Hackman and Lawler (1871) h .
when all four of the core dimensi

in the work of Hackman and Lawler. For

instance, the correlational nature of rhe data limits the streng;i Zzsthe
causal inferences that can be drawn from the déta. Further, emg tiis .
self-select themselves into job position§ ?f dl?ferenF type; ZZ johis =°
selection may have an influence on both job satisfaction an s

higher order need satisfaction.

A number of problems are inherent

fined and expanded by Hackman and

The work of Hackman and Lawler (1971) was re S A etined e

Oldham (1977), and Hackman and Suttle (1977).
job characteristics:

i

e Skill variety--the degree to which a'job requires a
variety of activities tiizt involve the use of a number of
different skills and talents; :

e Task identity--the degree to which the job requires comple-
tion of a whole and identifiable piece of work-~that is,
doing a job from beginning to end with a visible cutcome;

e Task significance--the degree to which the job has a
substantial impact on the lives or work of other people,
whether in the immediate organization or in the external
environment;

e Feedback-—-the degree to which the individual obtains direct
and clear information about the effectiveness of his per-
formance in carrying out the work activities required by
the job; and

e Autonomy--the degree to which the job provides substantial
freedom, independence and discretion to the individual in
scheduling the work and in determining the procedures to be
used in carrying it out (Hackman and Suttle, 1977).

Although these characteristics, like the four core dimensions identified by
Hackman and Lawler, are related to the satisfaction of higher order needs,
they form the basis of the work design/job enrichment movement which has
attempted to restructure jobs so that they offer the elements desired by
workers. In this approach, management increases the scope of a worker's

control and responsibility and provides the opportunity for advancement and
recognition.,

However, it has also been hypothesized that as a job is increasingly enriched,
the worker may experience role ambiguity and resulting feelings of anxiety and
tension. At least one study (Baehr et al., 1976) found the copposite to be
true-=-that role ambiguity was less stressful for those workers whose jobs
provided a high degree of autonomy. Hackman and Suttle (1977) assert that in
jobs where autonomy is high, employees are more likely to develop a sense «f
personal responsibility for the work product. Workers find they must rely

on their own resources and that they must make independent decisions and bear
the consequences for them.

The importance of job enrichment as a mechanism which allows manage-

ment to structure jobs so that higher order needs, such as achievement and
growth, are attainable cannot be ignored. However, efforts of this nature
will result in satisfaction only to the extent that workers value higher
order needs. The flaws in the job enrichment philosophy have been enumerated
by Reif and Luthans (1974) who stressed three major problems:
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Job facets which led.to the greatest raespondent satisfaction dealt with the
content of police work (satisfaction with work roles) and the circumstances
under which work roles are performed (satisfaction with immediate supervisors
and with job autonomy). Those accounting for the smallest degfee of variance
in satisfaction concerned pay, practices of top management, and promoticn

‘ opportunities. With the exception of top management practices, these findings
| are generally consistent with job satisfaction research on other occupations

‘ and other police organizations. Although the findings from this one study are
not necessarily generalizable, the study has demonstrated that attitudinal

?.‘

e some workers fail to find satisfaction in the workplace )
regardless of the type of job they hold, g;

we] AN

e some workers prefer boring or unpleasant jobs with good .
social interaction to enriched jobs with reduced opportuni-
ties for social interaction, and

md)

some workers react to job enrichment efforts with feel- B

° ings of inadequacy and fear of failure. % variables of the type defined can influence police job satisfaction.
These authors note that some of those involved in implementing job enrichment - H: What is perhaps more surprising given the prima facie difficulties of the
programs "seem to have a limited understanding of the concept, are unsure of % police task is the degree to which police officers are, indeed, satisfied with
how or where to apply it, and have only a vague notion of what to expect from [{ their jobs. With Wilson (1968) and perhaps Niederhoffer (1969) standing as
it or how to evaluate it." This shortcoming may, of course, be one of i notable exceptions, researchers have found that, in general, police officers
execution rather than a flaw in the actual concept of job enrichment. % are reportedly "more satisfied than dissatisfied" with their jobs (Biderman
et al., 1967; Sterling and Watson, 1970; Lefkowitz, 1971; Van Maanen, 19877;
&: Black and Reiss, 1971). While many studies point to the dissatisfaction

The Police and the Job ltself . pétrol.offic?rs egpress toward.particular aspects of the organization, or
~ dissatisfaction with the perceived lack of respect and support from the

There is limited research-based literature bearing on the possible relation- public, city hall or management (Skolnick, 1966; Manning, 1977), when it

oy |
¥

ship between the job properties associated with policing and the degree ?f - comes to characteristics of the job itself, most patrol officers appear
job satisfaction reported by patrol officers. It is interesti§g to consider relatively satisfied and stress their attraction for the outdoor, non-routine,
the core dimensions or job characteristics described earlier within the : X exciting, and socially significant task properties (Van Maanen, 1974; Muir,

context of the specific aspects of police work which may operate as the 1977; Sterling and Watson, 1970).

major determinants of job satisfaction.

3
ey

This is not to say, however, that all or even most patrol officers are fully
In a study prepared by the Police Foundation on the na?u;e énd determinants - 1 satisfied with all aspegts of their task. Indeed, this is probably not the
of job satisfaction among police officers in Dallas (Piliavin et ?l” 1976){ S case since indicators of general satisfaction typically mask specific areas
nine indicators of satisfaction were developed. Responses to 62 1t?ms ranging | of police discontent. For instance, much has been written about the tedious,
broadly over various aspects of police work were factor analyzed u51§g a . - % boring quality of routine patrol, the degrading dirty-work assignments and
principal components procedure. Each of the resulting factors.pertalned to oo other onerous duties (Rubinstein, 1973; Westley, 1963; Niederhoffer, 1969;
satisfaction with a specific facet of police work. Items retained on these ! Van Maanen, 1974; Radano, 1968). However, 1f we examine each of the previous-~
job facet satisfaction factors had loadings of .40 or above; ning factors o ly delineated core dimensions separately, this apparent paradox in the
explained 58 percent of the total variance. The factors and their means are : literature becomes somewhat easier to comprehend.

as follows:

Taking the patrol officer's job as a representative case (although, as we

———,
A s

Satisfaction Factors Mean Score shall see, it is perhaps not as representative as is often thought), skill
] . 1 variety is apparently quite high. Many observers of the police have noted
. satisfaction with immediate supervisoxr 4'42 L the almost infinite number of tasks a patrpl officer is called upon to perform.
Satisfaction with POllCe.""Qrk roles L 5.0 g' As Wilson (1968) and others have noted, few other occupations in contemporary
Satisfaction with promotion opportunities 3.19 . k - society demand so much from their practitioners. While it has been demon-
satisfaction with top management o 3.1 ! ﬁj strated that patrol officers dislike many of their functions, such as family
Satisfaction with departmental recognition Sl e quarrels, juvenile disputes and traffic and gquard duty, the variety of tasks
offac:omplii226§t§ security Z‘;Z é' | performed by a patrol officer is typically high. .
Satisfaction w jo i ‘ ‘
satisfaction with pay 2.95 i 1
. Satisfaction with job autonomy 4.75 % {
Satisfaction with personal advancement 3.85 :
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Task significance can also be quite high. Police work involves its practi-
tioners in situations of high personal and social consequence. Although
dramatic life and death circumstances may be relatively few and far ?etween,
tﬁere is little argument regarding the visibility, salience and cruc%al_
importance of the police role in the community. ?o the general public, any
meeting with the police is, in Goffman's (1961) nicely turned phrase, an
"encounter of significance.”

Task identity is, however, another matter. Many researgh§r§ ?ave conclude§
that the disjointed, fragmented and somewhat artificial d1v1s10n.of labor in
police agencies is a frequent source of irritation to pétro% officers. For.
example, the formal responsibilities of an officer who is dlspat?hed by radio
to “Qeet complainant” are usually fulfilled upen filing.a complaint report
rather than upon addressing or resolving the complaigt itself (guir,.1977;
Manning, 1977; Rubinstein, 1973) . Specialization limits task identity

by fragmenting their decision-making process and distributing
it among various groups in different roles....It may also
restrict professional autonomy by instituting procedures for
the review of decisions. The detective division of many
police departments, for example, restricts the autonomy ?f
line officers in both of these ways by giving the detective
jurisdiction over all subsequent investigation as well as
authority to review line officers' decisions.

Specialization within the police bureaucracy may limit
professional autonomy in another way. It does not so much
limit the exercise of discretion, as it limits the ideal
that the professional serve the client. For example, the
development of a special ‘human-relations' staff will remove
an important function from the domain of the line workerf
thus restricting the professionalization of his work (Reiss,
1971).

Autonomy presents something of an analytic and organizational dilemma. It
has often been suggested that patrol officers {(and other police‘personnel)
represent little more than bureaucratic functionaries whose éctlons are fully
prescribed by carefully constructed rules and regulationg which are enforced
through the various legal and departmental sanctions available to management.
pPatrol officers themselves often see their role as greatly constrained by the
various audiences to whom they must orient their actions (Bayley and Mendel=-
sohn, 1969; Cain, 1973; Muir, 1977). Yet, most police observers report ?hat
even in the most legalistic and control-centered departments, patrol officers
have great discretion in the field (Banton, 1964; Wilson, 15868; ;oldstein,
1960). As Clark and Sykes (1974) argue, the bureaucratic potential of the
police organization is invariably neutralized by virtue of the isolatlon‘of
patrol units ian the field. If autonomy is defined only from,the'standPOLnt
of the patrol officer's isolation from direct supervision (Sterlimg and
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watson, 1970; President's Commission, 1967; Muir, 1977; Daley, 1973), it

seems clear that the patrol officer enjoys a relatively great deal of autonomy.

Finally, feedback from the job, like task identity, appears to k& somewhat
low for patrol officers. Policing is an occupation where the practical worth
of one's work is very difficult to judge (Wilson, 1975). It is often diffi-
cult for patrol officers ever to assess the impact of their policing activi-
ties or the patterns of reported or unreported crime in their sector (Van
Maanen, 1974). Consider too, that from the police officer's perspective most
encounters with the public remain ambiguous or unresolved for he can never be
sure of the effects (if any) ‘of his intervention (Clark, 1965; Clark and
Sykes, 1974; Cruse and Rubin, 1973). As with most public sector jobs, it is
very hard for any police officer to know how well he is doing in regard to
the stated goals of the organization (Bittner, 1970). This is no doubt a
matter of some consternation for many police officers, but it is one tied
inherently to the nature of the patrol task itself.

All too often police researchers have merely clustered the subjects of their
studies by job title, and in doing so have missed many of the striking
differences in the nature and variety of police tasks performed. Indeed, job
titles per se may tell us little about the specific tasks performed by any
particular officer. Sander's participant observation work (1977) shows, for
instance, some very real differences in the predictability and type of work
pursued by detectives, especially in the burglary and juvenils divisions of a
small~ to medium-sized police department. Further, it is cleai from his work
that these differences may well be related to important variations in the
satisfaction a given detective can derive from his work.

Even distinctions in task responsibility less formal than assignment to a
functional division may be quite important. Muir (1977), Cain (1973) and
Banton (1964) point to vast qualitative differences in the tasks performed
by urban, suburban and rural patrol officers-—-differences that are also
found, to some degree, within any one large police agency. Within the same
department, Van Maanen {1972) found, for instance, greater job satisfaction
expressed by young inner-city patrolmen than by those assigned to suburban
and rural districts. Policing in the central city may be more law enforce-

ment-oriented and simply more exciting than policing in the surrounding suburbs
and rural areas.

Hall and Engel (1974) note that occupatiocnal control, or autonomy, can be
considered on two levels-~-the individual and the collective or organizational
level. Thus, it is important to observe the collective type of control that
can be exercised over the patrol officer. By and large, a patrol ofiicer's
work is defined in terms of his squad and immediate sergeant (Rubinstein,
1973; Van Maanen, 1974). Sergeants have considerable formal and informal
power over the fate of patrol officers under them.
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Most police experts agree that supervision of the'rénk-and—file in the line

of duty is necessary; there are too many opportunities to succumb to‘the
temptations of their work envi’onment (Sherman, 1973; Daley, 1971; Nieder=-
hoffer . d Blumberg, 1973; Rubinstein, 1973; Stahl and Staufen?erger, 1974{
Stoddard, 1968). However, the ..ine between too much and too little superYl—
sion is often a thim one and each extreme has implications for Qatrol ?fflCEI
attitudes. In interpreting interviews with 42 white New York C}ty pol+c§ .
officers, Alex (1976) observed that: "Nothing is more destructive of initia-
tive and morale than excess supervision from above which appéan unreasogable,
arbitrary, and capricious.” According to Alex, close supervision communlcites
to the rank-and-file that they are being treated like "errant school bo¥s,

and that they are not trusted by their superiors to carry out‘even routine
police business. Alex also reports that the perception of.belng oYerly
supervised can lead to discontent, sagging morale and feelings of ineffec=-
+{veness.

Finally, the importance of the degree of freedom and independgnce é patrol
officer has in carrying out his work assignments and structu;lng his own
identity on patrol is best reflected in one of the most emotional of manage-
ment issues: the number of officers assigned to a squad car. "Management
wants the frcedom to assign one-man cars and two-man cars on the basis of tye
perception of the data on crime by arsas and shifts; the.unlons want to maxi-
mize patrol.an safety under street conditions they perceive as tantamount

to wartime" (Juris and Feuille, 1973). Unions in at least 10 of the 22
cities studied by Juris and Feuille have objzcted to the use of one-man cars,
and in one large city police management did not institute one-man cars for
fear of a police walk-cut. At the same time, there is evidence to suggest
that one-man cars may produce greater job sa-isfaction. Muir (1977) has .
found that one-man cars, as used in the west coast town of "Laconia," provxée
officers better opportunities to strike up conversations with people on.thelr
beats and hence to know them bettar, subsequently raising positive feelings
about this aspect of their work.

In sum, taking into account the diversity of organizational.contgxts in Yhich
police work is carried out, the job properties associated h1§torl?a%ly with
the patrol function present a mixed picture in regard to thglr ability t?
provide intrinsic job satisfaction for patrol officers. While the relatively
high levels of variety, significance and autonomy of the patro% task perhaps
contribute to satisfaction, the relatively low levels of identity and feed?a?k
may detract from it. It seems, therefore, that only py examining.the'speCLflc
job properties themselves, as they are shaped in a concrete 9rganlzatlonal
context, and then relating these properties to job satisfaction, can a .
reasonably coherent picture be gained regarding a patrol officer's affective
response to his occupation.
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Equity and Expectancy Theories

Literature in this area generally asserts that attitudes towards work are
influenced by elements of the environment in which the work is conducted as
well as by the characteristics of the job itself. Facets of the work environ-
ment that are believed to have an impact on job satisfaction represent more
than the physical and social surroundings. Management policies affecting the
system of rewards, for example, influence the environment in which work is
performed and are believed to contribute to job satisfaction. Egually
important, however, is the outcome of the policies as they are actually imple-
mented. The attitudes of employees towards their jobs are closely related to
their perceptions concerning the extent to which they are treated fairly in
decisions regarding rewards, promotions and assignments. Fairness, or equity,
as a dimension of job satisfaction is explored in the literature focusing on
the relationship between rewards and satisfaction, an important component of
research in this area for many years.

The Human Rewards School, a majar paradigm in the job satisfaction litera-
ture, is grounded in the work of Frederick Taylor, whose scientific management
theory rests on the assumption that man is a rational-economic being. Taylor
suggests that satisfaction reflects the rewards a worker receives and that
changes in rewards result in comparable changes in the level of satisfaction
(Ewen et al., 1966; Behling et al., 1968; Hulin and Smith, 1967; Graen, 1968).
More recent research, however, suggests that this relationship is oversimpli-
fied. Researchers have continued to explore the impact of rewards on atti-
tudes, focusing largely on pay as a determinant of satisfaction, but sometimes
expanding the concept of rewards to include non-economic compensation such as
desirable assignments or promotions.

The Expectancy Theory of motivation asserts that behavior results from a
person's desire to obtain external goals. Based on Expectancy tlieory, Porter
and Lawler (1968) developed a mod=l which suggests that previously learned
experiences give rise to future expectations. In terms of the work environ-
ment, the authors propose that performance which leads to rewards that provide
satisfaction will motivate future performance in the expectation of receiving
additional rewards and an increased sense of satisfaction. Focusing more on
attitudes and less on the motivational/behavioral aspects, Lawler (1973)
identified four theoretical approaches to satisfaction, three of which have
particular relevance for this discussion: Fulfillment, Discrepancy and
Equity theories.

Fulfillment theory asserts that satisfaction is measured by determining the
extent to which a given outcome or group of outcomes is received. To assess
overall satisfaction, one measures each facet of a job which is believed to
contribute to satisfaction. These measures ara combined to determine the
"extent of fulfillment" the worker receives from his job. Fulfillment
theorists disagree, however, on whether the facets being measured should be
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weighted by individual, since research has indicated that the value of any
given facet can vary according to the importance the individual attaches to
particular job factors. It may not be enough to determine whether or not a
worker is fulfilled in certain facets of his work without determining whether
those facets contribute to his personal sense of satisfaction.

Discrepancy theory ultimately attempts to address the failure of Fulfillment
theory to account for individual variance. Proponents of this school suggest
that satisfaction should be measured by the differences between actual out-
comes that are received and another outcome level, i.e., what a person wants
to receive, feels he should receive, or expects to receive. Dissatisfaction
is thought to occur when the actual outcome is less than the comparison
outcome level. Locke (1969) modified this concept and stressed that it is
the perception of discrepancy that is significant rather than the level of
actual discrepancy. "Job satisfaction and dissatisfaction are a function of
the perceived relaiionship between what one wants from one's job and what
one perceives it is offering” (Locke, 1969). Discrepancy theory further
acknowledges that a person may feel that he is being fairly rewarded--that
is, that outcomes received are in line with what he feels he should receive--
but there may be a discrepancy between this and what he wants on a long-~term
basis. This creates the potential for dissatisfaction. As is the case with
Fulfillment theory, there is a controversy among proponents of Discrepancy
theory as to whether individual factors should be weighted according to their
degree of importance to obtain an overall level of satisfaction.

Equity theory describes satisfaction in terms of a person's perceived input-
outcome balance, a related component of basic expectancy concepts. Satisfac-
tion results when a person assesses his rewards as equitable by this input-
outcome balance. Dissatisfaction results both from under-reward and over-
reward, according to this theory. Individuals develop their perceptions of
the fairness of their input-income balance by comparing their situation to
that of others, a component of Equity theory not present in Discrepancy theory.

In general, these theories point; out the differences in the way people assess
the degree of fairness in their job situation. The system of distributing

rewards (or, conversely, punishment) will create satisfaction or dissatisfaction

among individuals for different reasons. Although the level of fairness is an
important component of satisfaction, it is crucial to remember the importance
of each individual's values. Discussing promoticons, Locke (1969) states:

While equity (however defined) is one factor that influences
a person's value standards concerning desired number of
promotions, again it is not the only factor. It is easily
conceivable that an employee could appraise the promotion
system in his company as fair and yet still be dissatisfied
with his chances for promotion simply hecause there were none
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sssesAlternatively, an individual might view the promotion
system in his firm as unfair and still be personally satisfied
with it, because he does not desire to be promoted.

The Police and Notions of Equity

Theories which relate equity and expectancy in the police work environment
speak most directly to the perceptions officers develop regarding the system
of punishments and rewards in the organization. Reward structure refers to
the relationships between efforts and payoffs; effort, performance and reward
follow each other in that order (Ulberg and Cizanckas, 1974). As these
researchers have observed, a consistently rewarded patrol officer, one who
receives valued rewards, will continue to perform in ways that achieve that
kind of reward. Within police organizations, the relationship between equity
and satisfaction expresses itself in five primary areas:

® job security/wages,
e promotions,
e discipline,

e transfers/shif: assignment/special assignment
selection, and

e education/professionalism.

Pach is reviewed separately in the following sections.

Job Security/Wages. Lutz and Morgan (1974) highlight the importance of
maintaining a triangular relationship in the work environment among:

e the duties and responsibilities of rank and position,
e the standards or qualifications required to £ill them, and

¢ where employment conditions are substantially the same,
the salaries paid.

Position classification in the police structure facilitates the attainment
and maintenance of this relationship among duties, qualifications and pay.
Accordingly, employee attitude surveys have repeatedly shown that "fair pay

for work done" is the most important factor contributing to employee
satisfaction.
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The police profession has moved up the socio-economic ladder from its earlier
days as a little-respected, lower- and working-class job to its present .
status as a somewhat solid middle-class profession (Niederhoffer, 1978; Muir,
1977; Van Maanen, 1973). Many researchers note that the police assess their
salaries against those of other public service workers, that a sense of .
"parity" is an imporitant determinant of satisfaction. Police/fire parity is
one of the principal issues in police bargaining (Juris and Feuille, 1973).
Also sensitive in the eyes of some policemen are the salaries of sanitation
workers (Alex, 1976).

Most police unions bargain over wages, although in some municipalities wages
are determined by the conditions of a city charter., Consider the 1971 case

in New York City where a "pay-ratio" dispute involving patrolmen, sergeants,
firefighters, and fire lieutenants led to a one-week job action (Juris and
Feuille, 1973). BAnother heated issue in wage bargaining in some departments
concerns pay steps and salary differentials among ranks. Problems here are
seen to arise because the "average police officer usually achieves the maximum
salary grade in only 3 to 5 years after joining the department" (President's
Commission, 1967). "Most proposals for change in the delivery of police
services have suggested that this range be increased so that a man might
develop a career in patrol without having to seek promotion to supervisor or
investigator only to get a raise" (Juris and Feuille, 1973). As will be

noted later, this situation not only heightens officers' frustration regarding
the issue of pay differentials, but creates a struggle for promotion which
challenges the fairness inherent in the relationship between promotions and
qualifications or standards (President’'s Commission, 1967).

Promotions. Along with the basic rank structure, the police service has
borrowed the standard promotional system from the armed forces. However,
since the patyol officer classification may involve a variety of assignments
which differ &Substantially in qualification requirements, complexity, hazard
and the degree of skill required, the rank and pay of officers performing
substantially different duties, with different qualifications, may very well
be at the same level. Further, if the less taxing assignments are chosen by
those with most seniority (e.g., the day shift), less experienced officers
may end up performing more demanding duties. Under these circumstances, the
system loses its rational and inherent fairness (Lutz and Morgan, 1974).

As the California Department of Justice (1978) noted during their symposium

on police recruitment problems, the entire system of police advancement is
ultimately tied to promotion to management. Unfortunately, the only way for

a patrol officer in many departments to increase his salary is to take the
promotional examination. "It makes no difference whether the man has the
capacity, temperament, or interest for leadership, supervision, or management...
the education, training, skills and experience acquired in the technical field
are almost totally ignored in the present schame of things..." (California
Department of Justice, 1978).
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Due to the structure of most police departments, the opportunities for upward
mobility are often limited. The majority of patrol officers will remain at the
bottom of the police hierarchy for their entire career (Niederhoffer, 1967;
Wilson, 1969; Reiss, 1971; President's Commission, 1967). Even the minority
who are successful often wait a long time for promotion, relative to most
other jobs. This is perhaps not only frustrating to the bright, young police
officer, but it may also be disadvantageous to the department because an
organization that does not detect and reward potential may find it difficult

to attract high potential employees.

In 1970, the Educational Testing Service examined procedures used by the
New York City Department of Personnel in promoting police officers to sergeant,
lieutenant and captain (Educational Testing Service, 1970). In 1973, the
Police Foundation and the International Association of Chliefs of Police
(IACP) jointly conducted a study of police pPersonnel practices in 493 juris-
dictions (stahl and Staufenberger, 1974). The two studies found that promo-
tion procedures consist of various combinations of the following elements:

a written exam (most often prepared by civil service agencies), seniority,
performance evaluations, estimates of promotability, education, and an oral
interview. The studies found that tests for promotion are seldom based on
thorough job analyses and thus are not always relevant.

Standardized competitive examinations and a promotion system based on senior-
ity can further frustrate ambitions of patrol officers to work their way up
through the police hierarchy in many departments (Niederhoffer, 1967 Toch,
1975; Van Maanen, 1974). Especially for bright, young patrol officers, this
rigidity in the police structure can be very frustrating (Braden, 1970; Locke
and Smith, 1970; Sterling and Watson, 1970; Drodge, 1973; Walker, 1969; Kinton,
1975) . The opinions of patrol officers are often given little weight; it is
often difficult, if not impossible, for them to become involved in depart-
ment decision-making and they must wait years for the prometion that allow
them rank and privilege. Job dissatisfaction may stem from administrative
policies and procedures that lower level officers have had no voice in
forming (Fosdick, 1969).

One of the severest criticisms of police promotion policies is their
dependence on the civil service system (President's Commission, 1967).
Experts in the field charge that this system inhibits rapid promotion

of the deserving, recognition of potential, separation and dismissal of
non-performers, the hiring of minority officers ani provides for leocked-in
security of the lazy (Greenberg, 1972; Ahern, 1972; Bordua, 1967; Daley,
1973; Niederhoffer and Blumberg, 1973).

Civil service exams typically do not measure a police officer's ability to
do the job he is applying for. They do not evaluate attitudes, perceptive
abilities or interpersonal skills. They reveal little about an officer's
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ability to relate to subordinates. This last leadership qual%t¥ %s espe?ially
important in selecting persons for leadership positions. Max1m121n? police
potential, in terms of management, depends not only on the degree o:.super-
vision but equally on the quality of supervision. If a superior officer
cannot command the respect of his men, his orders will not be taken seriously
(Greenberg, 1972; Muir, 1977; Bordua, 1967) .

The introduction of the oral board is a response to the failure of the promo-
tion system to capture job-related characteristics not readily assessed b¥ a
written test. As Shimberg and diGrazia (1974) note, however, the subjective
nature of the oral board raises fear in candidates that they may be down-
graded for characteristics like race, religion, appearance or other traits
that have nothing to do with competence. The oral board may heighten the
candidates' fear that preferential treatment may result in their losing
control of their chances for promotion.

Policy suggestions aimed at increasing both the predictability and inherent
fairness in the system have included:

e ecarly detection of potential and placement in appropriate
command positions,

e selection for special assignments solely on the basis
of merit,

e participation, at all levels, in the decision-making
process, and

e development of management's confidence and trust in the rank-
and-file (Greenberg, 1972; Stahl and Staufenberger, 1974).

These recommendations appear to take cognizance of the assertion that patrol

" officers become alienated from the bureaucracy when rewards are few, rank is

determined by outdated and arbitrary practices, and formal signs and symbols
of the organization--such as a sergeant's stripes--seem to count for more
than intelligence or initiative (Manning, 1977) .

Discipline. In 1974, the IACP began a two-year study of police discipline
in 17 agencies to isolate the determinants of effective discipline manage-
ment. Three approaches were used:

e a two-part legal analysis of rules and procedures and
inputs of local community groups and officials,
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e an administrative analysis of the roles of actors in the
system and of the disciplinary process, and

® a questionnaire administered to 2,165 police officers to
assess their perceptions of existing practices.

Officers' perceptions were solicited regarding the fairness of fourteen rules
of conduct. One of the major conclusions drawn from the study was:

Written rules of conduct directed toward on-duty operational
and performance standards are generally perceived as fair and
reasonable and therefore acceptable to the officers. Written
rules which address personal and off-duty behavior are con-
sidered unfair and unreasonable by a large number of officers.
A similar conclusion is drawn respecting the enforcement of
rules. Officers object to the enforcement of rules which
affect their off-duty and personal life but generally support
the enforcement of rules which relate to on~duty conduct and
performance standards. Those officers who disagree with enforce-
ment practices gave as their reason for disagreeing the belief
that enforcement action is inconsistent (double standard)
(Executive Summary). '

Problems most often arise when a double standard of intra-departmental justice
becomes evident. "Too often misconduct by mid~management or top level admin-

istrators is perceived to be treated less severely than would similar actions

by patrol officers" (Daley, 1971). Also, the IACP study suggests that patrol

officers may feel that misconduct in detective units is treated less strictly

than in their own cases, because detectives have greater latitude and autonomy
than do patrol officers and are less likely to be exposed.

Job dissatisfaction may result when commanders or supervisory officers are

perceived as subverting department policies and procedures. The authors of
the IACP study observed:

Disciplinary actions taken by the first-line supervisors are
frequently inccnsistent. If, for example, one sergeant is
lackadaisical in enforcing a particular regulation, while
another enforces it rigorously, employees may view discipline
as being arbitrary and inconsistent. Such a condition often
produced morale problems (1976).

Available disciplinary actions extend from suspending an officer, temporarily
relieving him from duty, formally filing charges to a change in shift assign-
ment, denial of favors (such as time off) and general bureaucratic harassment
(Tifft, 1975; Cain, 1973). This range gives some supervisors considerable
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authority over the rank-and-file. The plethora of rules and regulations

in police departments creates a situation in which superiors can exercise
authority capriciously (Rubinstein, 1973; Weisart, 1974; Ahern, 1972). The
IACP study finds that corrective measures such as mandatory special training
courses are seldom considered as official sanctions, and that such measures
might put the pclice disciplinary system in a more positive light.

Nonetheless, the best designed rules and the most efficient operational
system will be ineffective if expected compliance and subsequent management
action are not predictable and uniform. The IACP study noted further:

Another significant observation made by researchers during
this study was the desire by the rank and file members to
belong to a police department whose 'house was in order,'

As stated previously, police officers feel secure when
expectations are ordered and predictable. But when manage-
ment is viewed as inconsistent or fails to follow established
procedures, the rank and file feel a violation of good faith
has occurred (Executive Summary).

According to Caplan and Wilson (1974), morale suffers when officers perceive
that misconduct is tolerated, that officials look the other way in "special
circumstances", and when disciplinary restraints are applied indiscriminately
or only under outside pressure. To be effective, the disciplinary system
must be fair and its procedures clearly established and uniformly applied.

Particularly in response to abuses both within the departments and by the
public, constraints on disciplining officers have taken the form of a "Patrol
Officer Bill of Rights," commonly negotiated by police officer associations

in order to assure the fairness and efficacy of department rolicies. Appellate

review of disciplinary actions is no longer adamantly resisted by police
executives (Fosdick, 1969).

Police union efforts have also been directed at "regularizing discipline
procedures, minimizing ad hoc decision making on punishment and eliminating
certain kinds of punishment such as working days off, long suspensions with
no right of appeal, and the use of penalty tours” (Juris and Feuille, 1973).
The civil rights of officers have also become a visible topic during bargain-
ing. The IACP study (1976) finds that review of discipline cases "whether by
an internal or external review body is generally viewed negatively by most
officers" and that officers "in departments which permit peer representatives
during hearings view the process less negatively."

Although no definitive quantitative research exists regarding how regular
work day disciplinary situations affect the rank-and-file, the IACP study,
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Niederhoffer's (1967) survey of 220 New York policemen, and other descriptive
case studies (e.g., Rubinstein, 1973; Westley, 1970; Reiss, 1971) clearly
suggest that discipline is and has been an important focus of patrol officer
job dissatigfaction.

Transfers/Shift Assignment/Special Assignment Selection. Because assignments
to and transfers from district commands are often dictated by the needs of the
department rather than the wishes of individual officers, officers who find
little justification for a move or feel disconnected by separation from their
partners can become extremely frustrated (Rubinstein, 1973; Bloch and Specht,
1973; Gammage and Sachs, 1972; Daley, 1971). Transfers have reportedly been
used as a form of discipline or an indication of displeasure (Juris and
Feuille, 1973; Rubinstein, 1973; Ahern, 1972). While there have been attempts
by unions tc regulate the conditions under which disciplinary transfers can

be made, management has resisted, contending that transfers are at times
necessary. For instance, "they cite the case of the man who may be on the
take but against whom they cannot get conclusive proof" (Juris and Feuille,
1973). 1In such a case, superiors might transfer an officer to break up the
situation. Contract language often specifies that a transferred officer

must, on request, be given a specific reason in writing. The purpose of the
clause is obviously to eliminate capricious behavior (Juris and Feuille, 1973).

Another aspect of assignment which has been linked to police discontent has
been rotation. Brunner (1976), for example, 1in a survey of police officers
in the Midwest, found that officers strongly prefer permanent shifts to
rotating shifts and day hours to evening hours. He reports that officers

on rotating shifts are more dissatisfied with their jobs than are officers on
steady tours. Police unions have "pushed for the increased use of seniority
in determining job and shift assignments, have objected to the introduction
of fourth shifts during high crime hours, and have opposed changes in the
shift starting times" (Juris and Feuille, 1973; Gammage and Sachs, 1972;
Bent, 1974). shift changes can become a source of police dissatisfaction
when officers perceive that management wants to retain the ability to move
officers freely from one shift to another. Administrators claim they need
this prerogative to supplement shifts at critical times.

Departments have traditionally deployed officers in three shifts of approxi-
mately eight hours each. However, some departments have attempted to assign
the patrol force on the basis of crime patterns and other district needs.
Studies have shown that calls for service are most frequent between 6 p.m.
and 2 a.m. In many departments this period falls between two shifts and
leads to an excess of manpower before 6 p.m. and after 2 a.m., and tco little
between 6 p.m. to 2 a.m. {see, for example, Webster, 1970, 1973; Pate, 19786),
Some departments have attempted to establish a fourth shift between 6 p.m.
and 2 a.m. This fourth shift has been an issue of contention between police
administrators and rank-and-file unions because of complaints of inadequate
compensation duxring these high crime hours.
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According to Juris and Feuille (1973), seniority is often used as a decision
variable in job and shift assignments. Seniority is seen by the patrol
officer--and in the private sector--as a hedge against favoritism, while
management views it as an infringement on their rights. The issue becomes
one of assigning the most sénior gqualified man versus the best qualified man,
regardless of seniority (Juris and Feuille, 1973). However, management also
views seniority privileges as one of the few rewards departments can distri-
bute. In some departments, "the more senior officers [are permitted]

to select the easier, safer, and less bothersome assignments—--without loss of
pay." In other departments, "this seniority privilege system even applies to
shift selection and results in green crews on duty during highest crime
periods" (Ahern, 1972; see, also, Juris and Feuille, 1973; and Greenberg, 1972).

Finally, special assignments are sometimes awarded by superior officers to
those policemen they favor (Manning, 1977; Muir, 1977; Saunders, 1970).
Police departments are only beginning to establish written procedures and
criteria governing assignments; traditionally, the process has besen character-
ized by political favortism. Selection for special assignments is, in some
departments, dependent on a "rabbi" or a "hook" who works on a patrol
officer's behalf behind the scenes (Ahern, 1972; Radano, 1968; Rubinstein,
1973). As such, it becomes apparent that selection for the most desireable
assignments is not always based on performance criteria. Such a realization
may be expected to trigger dissatisfaction among police officers who feel
they are denied opportunities for these assignments because they don't have
the right "connections."

Niederhoffer (1969) reports that once a patrolman has had five years on the
force, he begins looking for a “"good detail." When rumors of impending
transfers circulate, he begins to arrange "contacts with rabbis.” In his
study of cynicism, 40% of the patrol officers reported thac special assign-
ments depend on "who you know" and not on merit, despite protests to the
contrary by top officials in the department. In a 1976 study of police

attitudes, using Niederhoffer's instrument, researchers queried 740 police

officers on their perceptions of the objectiwity, or lack thereof, in the
selection process for transfer to specialized assignments (Wilt and Bannon,
1976). Forty-seven percent of the respondents selected a moderately negative
response: "Are being handled as capably as you could expect in a large civil
service organization.”" However, Wilt and Bannon (1976) point out that such
assignments are sometimes subject to contract provisions between a police
association and a department, and a negztive response may also be "a reflec-
tion on the efficiency [sic] of the respondents' union" (Wilt and Bannon, 1976).
Nonetheless, there is little in the literature on special assignments or
related topics to suggests that officers perceive the system to be equitable.

Education/Professionalism. As noted in a 1974 Police Foundation study
(Ladinsky et al.), demands for rrofessionalization of the rolice achieved
unparalleled momentum in the 1960's. The movement received the attention
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of numerous researchers (Saunders;, 1970; Bittner, 1970; Clark, 1970; Locke
and Smith, 1970; Niederhoffer and Blumberg, 1970; Germann, 1971; Ahern,
1972) and was a prominent reform incorporated into the recommendations of
three presidential commission reports: The President's Commission on Law
Enforcement and the Administration of Justice, 1967; Report of the National
Advisory Commission on Civil Disorders, 1948; and the National Commission on
the Causes and Prevention of Violence, 1969. As Goldstein (1969) has noted,
every improvement in policing from modernization of equipment to increased
pay and better management techniques was considered to be a contribution to
professionalism. But, according to Wilensky (1964), there are two primary
elements. The professional:

® believes his colleagues are the most important people to
judge his qualifications and performance; and

® regards autonomy, expert service and colleague recogni-
tion to be more salient than promotion, income and super-
visory evaluation.

In the 1976 Dallas study (Piliavin et al.) professional orientation was found
to be one of the most significant contributors to job satisfaction, and

professional orientation for police was believed to include the achievement
of higher education.

The hypothesized relationship between performance, professionalism and
education is contradictory in the literature. White (1972) notes that the
implicit assumption that professionalism will lead to better performance
among the police is made becausa, first, there are no criteria for what would
count as better performance of police tasks; and second, very little is known
about the behaviors that professionalism has or has not produced. White
contends that the thesis of professionalism is probably most appropriate to
research within the framework of the effects on police corruption, although
little literature is available to explore this contention.

Weiner (1974) reported in a study of the consequences of higher education
that, "The educational level of the police does not affect their attitudes."
He studied 296 officers within a single department employing a questionnaire
that contained four attitude tests. As Parker et al. (1976) note, Weiner
would have been more accurate to state that the cdata reported in his study
suggest that higher education has only a very modest impact on the attitudes
of police personnel. Even this statement, however, may be controversial, as
there are data to support the contention that a college education has little
or no effect on attitudes (Feldman and Newcomb, 1969). Weiner (1974) further
notes that an additional variable may imitate the effects of college education
§mong full-time policemen: simply that they are full-time policemen. There
is strong evidence that the value of education as it relates to changing
attitudes may be neutralized by the realities of the police role as it is
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constituted. For example, Chevigny writes, "Police attitudes are deeply
rooted in the requirements of the job and of society. Education alone cannot
change them" (1969). (Tais notation is supported, at least implicitly, by
Niederhoffer, 1967; Wilson, 1968; and Skolnick, 1966.) Education seems
unable to change attitudes which have their origin in the police role (see
Piliavin, 1973).

Nonetheless, the goal of higher education for police has been avidly pursued
by the International Association of Chiefs of Police in the report of

its 1965 Advisory Committee. The President's Commission on Law Enforcement
and the Administration of Justice (1967) gave unqualified support to higher
education for police, and the Omnibus Crime Control and Safe Streets Act of
1968 initiated a flow of millions of dollars into the universities and
colleges for higher education for police. The clear premise of these efforts
is that greater exposure to higher education will lead to improved standards
of performance. BAs noted, these premises have not been proven conclusively.
Given the absence of empirical research, the relationship between education
and performance {or "professionalism") should be regarded as an interesting,
yet untestad, one.

Many police who obtain increased education expect perhaps that they should
be given expanded opportunities for promotion or other special considerations.
Sterling (1972), for example, in a study comparing police officers with a
high school education with those who had attended college, found that college
men have significantly higher aspirations, and believe that their education
is not useful preparation for their careers as police officers. Tenney
(1971), in a survey of law enforcement graduates, found that these officers
feel they had not received adequate recognition by their departments for
their increased levels of education. Pomerenke (1966) also found that high
attrition rates among college educated police officers are often due to the
perceived lack of career mobility.

Trojanowicz and Nicholson (1976) conducted 60 interviews with college educated
police officers and concluded that increased education is perceived as leading
to increased rejection by their peers. Officers also reported that increased
levels of education were not adequately rewarded or accounted for in their
departments, and that police departments should have some mechanism to reward
officers for advanced education, such as increased opportunities for mobility,
special assignments or increased pay.

Denyer et al. (1975) have suggested that higher education as well as a patrol
offficer training raise aspirations to a higher point than can be satisfied
by actual police work. On-the-job experience confirms the gap between an
officer's aspirations and his actual achievements. The sense of unfairness
this inevitably creates is suggested by Locke (1969) and other proponents of
the Discrepancy theory described earlier: frustration with the difference
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between what one wants (or expects) to receive and actual outcomes. In
addition, the usual sources of support that are drawn on to alleviate the
resulting discontent-~such as family, friends and community--~are made less
available because of the erratic nature of the police role. Sterling (1972)
contends that the problem of unmet promotional aspirations is particularly
acute for officers who attend college and that this may explain why some

police agencies experience difficulty in retaining college men in their
ranks.

Management Theories

%ccording to one school of thought, the philosophy and style of management
in an organization can have a strong influence on the level of satisfaction
émong employees. One of the important determinants of job satisfacticn

is the degree of participation by workers in the decision-making process.
Hackman and Suttle (1977) discuss the rationale for worker participation:

In theory, participation releases creative energies and
provides workers with a sense of accomplishment. Thus,
it strengthens the eXpectancy relationship, enhances the
work environment, and harnesses the energies of the
informal group to work toward management's objectives.
Furthermore, it is consistent with the American ideas of
equality, democracy, and individual dignity. As such it
offers a morally attractive solution to many of the
problems of industrial life~-~a solution that becomes
increasingly attractive as society becomes increasingly
equalitarian and abandons authoritarian leadership styles
(Hackman and Suttle, 1977).

Participation is a multi-~dimensional concept and can include worker involve-
ment of varying intensity in the decision-making process. Typically, manage-
menF prescribes the nature and scope of employee participation. Partici-
pation in decision-making may be defined as involvement in the process of
determining outcomes and/or influencing the results of the process. Hackman
and Suttle (1977) identify three types of processes and assess them in light
of both low and high subordinate influence:
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Process

Subordinate Influence

Direction

Consultation

Delegation

Low

Boss makes decisions ignoring
subordinates' preferences
completely

Boss meets with subordinates,
asks for their agreement on a
course of action, but makes it
clear by his tone of voice
that he will accept no
disagreement

Subordinate is formally free
to make any decision he wants
but from prior experience he
knows that he will be
punished if he deviates from
the boss's preference

High

Boss makes the kinds of

decisions he thinks sub-
ordinates would want him
to make (he follows the

Gallup Polls)

Boss acts as chairman of
the meeting, but gives no
indication of his prefer-
ence

Subordinate is completely
free to make decision on
his own without guidance

Management theory which incorporates the notion of participation and its
impact on satisfaction has its foundation in the work of Douglas McGregor.
McGregor's "Theory X" and "Theory Y" (1960) emphasize the importance of the
assumptions about human behavior which underlie managerial action.

The "Theory X" assumptions about man include:

will avoid it if he can;

the average human being has an inherent dislike of work and

because of this human characteristic of dislike of work,

most people must be coerced, controlled, directed and
threatened with punishment to get them to put forth

adequate effort toward the achievement of organizational
objectives; and

the average human being prefers to be directed, wishes to

avoid responsibility, has relatively little ambition, and
wants security above all.
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These assumptions, according to McGregor, lead to "hard" management practices-=-
coercion is used to obtain desired behavior; tight control is maintained.

This, he contends, only succeeds in restricting productive output and causes
antagonism between manager and worker.

In contrast, under "Theory Y", it is assumed that:

e the expenditure of physical and mental effort in work is as
natural as play or rest;

e man will exercise self-direction and self~control in the
service of objectives to which he is committed;

e the average human being learns, under proper conditions,
not only to accept but to seek responsibility; and

e the most significant reward that can be offered is the
satisfaction of the individual's self-actualizing needs.

Thus, as McGregor sees it, job satisfaction is not based primarily upon
economic rewards, but rather, on the assumptions under which people are managed.

McGregor concludes that supportive employer/employee relationships will lead to
happy and productive employees.

Hodgetts (1975) notes that McGregor has been criticized on many fronts.
Critics assert that "Theory ¥" is overly idealistic (many workers clearly
like security and shun responsibility), and that the theory overlooks the
fact that workers satisfy many of their higher level needs outside of the
workplace. The theory is also criticized because it neglects many causes of
conflict and dissatisfaction that are totally independent of the adequacy of
the jobs in satisfying higher order needs. McGregor bases much of his work

upon Maslow's motivational theory, and Maslow (1965) notes just how shaky
this is as a final foundation.

Although McGregor's theories have been widely criticized, Likert's (1961)

work relies on that of McGregor and expands "Theory X" and "Theory ¥" into
four systems of management:

e System 1: Exploitative—Authoritative. In this system
management makes most of the decisions. TLittle trust
exists between management and workers and management
employs threats and coercion as a tool for encouraging

work. This system is quite comparable to McGregor's
"Theory X."
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_ & System 2: Benevolent-Authoritative. Management allows
some decision-making at lower levels in this system but
acts in a condescending manner toward subordinates.
Management uses rewards as an incentive for waork more
frequently in this system than in System 1.

e System 3: Consultative. In this system management. has
more trust in subordinates and allows increased decision=-
making by lower levels of the system. Two way communi-
cation is common and workers feel that they have some
say in the operation of the organization.

e System 4: Participative. This system involves highly
decentralized decision-making within the organization.
Workers receive a great deal of trust from management
and the atmosphere of the workplace is likely to be
quite friendly. This system is comparable to McGregor's
"Theory Y."

In his classic New Patterns of Management, Likert (1961) describes the four
systems in detail and compares them along more than 40 dimensions. Likert
collected a great deal of data which tend to support the value of the partici-
pative approach {System 4). For example, Like 't presents evidence which
indicates that clerical supervisors are more productive in departments which
employ relatively loose, rather than close, supervision; railroad maintenance-
of-way crews are more productive when foremen are helpful and nonpunitive

than when they are critical and punitive; and workers in a service operation
are more productive in departments allowing workers the freedom to set their
Likert concludes that:

own pace.

.« eSUpPErvisors whose units have a relatively poor production
record tend to concentrate on keeping their subordinates
busily engaged in going through a specified work cycle in a
prescribed way.

while in contrast,

+s e ssupervisors with the best records of performance focus
their primary attention on the human aspects of their sub-
ordinates' problems and on endeavoring to build effective
work groups with high performance goals (1961).

Likert's unidimensional approach has been subject to criticism recently be-
cause of its inability to adequately account for the many dimensions on which
management can and should vary. Recent theorists, such .as Reddin (1970), have
stressed the fact that different leadership styles and management approaches
are appropriate for different situations, tasks and types of workers.
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In C}rcumstances where a participative style of leadership is appropriate and
feaélble, considering the needs and capabilities of both managers aid sub- ?
grdlnétes, worke;s are allowed to share in decisions that affect their
tehav;or an§ ?nVLanment. Greiner (1973) studied *he views of 157 managers
owar pa?tl?lpatlve leadership through their rating of certain leadershi
:@aracterlstlcs as they related to participation. Ten elements of participa-
7J.on wgre rate? ?n a.scale of 1 to 7, with 1 defined as low participation and
as high participation. The results, shown in the following table, indicate

that participation in decision- i i :
dimension. ision-making is clearly the most highly regarded

Average
Rank Characteristic Rszii;*
1 Gives subordinates a share in decision-making. « » « . «+ 6.08
2 Keeps subordinates informed of the true situation )
good or qu, under all circumstances « o« o ~ : e 5.69
3 Stays aware of the state of the organizaticn’y . .
yzr:%ehand does everything possible to make
i ig e S
4 Is easily approachable + ¢« o o o o« o o o o ¢ ¢ o o : : g.gg
5 Counsels, trains and develops subordinaﬁes e o e s s 4 e 5‘34
6 Communicates effectively with subordinates + « « + o« « & 5-22
7 Shows thoughtfulness and consideration of others + . « o 5.19
8 Is willing to make changes in ways of doing things . . . 4'96
9 Is willing to support subordinates even when they )
make MisStakeSe s o+ o ¢ o o o o s o o 6 ¢ 06 v o o o o 4,92
10 Expresses appreciation when a subordinate does a .
good JOD o o ¢ o o o o s ¢ 5 » o s o ¢ 0 a- s ¢ s s o « 4.80

- s .
1 equals low participation and 7 equals high participation.

1

Empirical research in private industry has demonstrated that there are
Eﬁveral benefits.of participative management. In one study by Likert (1961)
coz effzcts of hlerar?hi?al and participative styles of management were ’
pér? . T@e study indicated that participative techniques result in
s%gnlflcant increases in the following areas: the degreé of satisfacti
w1?h the supervisor's ability to represent employee neéds- the exten; ton
wh}ch managers were perceived to be "employee oriented”; ;nd the extentot
w?;ch employees felt responsibility to get their work done. The researcho
;aiz Z;:ﬁiui:d that.although administrators using hierarchical styles of
e Ogtained yazeal;ze short term successes in productivity, "this increase
bl The.;;sea:cgost ?o the huyan as;ets of the organization" (Likert,
[61).  The Tesear ers included in ?helr definition of costs such things as:
ilities, a greater reliance on authority, decreased loyalty,

reduc i i i
ued.motlvat%on to produce, together with increased motivation to restrict
production and increased turnover.

175

o b AT

R B S il

[ TR I S T

B IPARRNT




Management by Objectives (MBO) is a philosophy of management which most
directly stresses the participation of workers in managerial decisions.
Under MBO, employees and supervisors jointly identify and agree upon goals
they will seek to achieve over a specified period of time {Webber, 1975).
The theory upon which MBO is based suggests that workers will work harder to
achieve objectives that they helped to define and which are appropriate for
them. MBO is founded on several assumptions, including:

e Most people possess higher level needs for power, autonomy,
competence, achievement and creativity that increasingly
are motivating those who have satisfied their physiological
and security needs.

e People will work harder, satisfy their hlgher needs,
manifest greater commitment, and perform bhetter if they
determine their own objectives: Most particularly,
employees with high needs for achievement will set explicit,
moderately risky and challenging objectives that may very
well surpass what higher management would set for them.
(Webber, 1975).

One means of increasing involvement and participation for employees 1s bar-
gaining. Bargaining, whether implicit or explicit, is a form of participation
with important conseguences for job satisfaction. Participation through
bargaining involves more than individual goal setting; Hackman and Suttle
(1977) specifically suggest that workers tand to accept decisions concerning
promotion and job assignments more easily if their peers have taken part in
the decision process. Lawler also discusses a democratic style of leadership
which facilitates participation. Democratic management is characterized by a
"reduction in the power differential between superiors and subordinates”
(Lawler, 1973). ’

The dimension of participation is related to both equity and autonomy. Parti-
cipation in decision-making tends to increase the degree of confidence in

the decisions and to give workers a greater sense of control over their jobs.
As Hackman and Suttle (1977) state: "Participative decisions are considered
more equitable just because the workers have been involved in making them."
Lawler (1973) asserts that workers who are strongly independent will respond
favorably to participation in decision-making since their needs are satisfied
through this involvement.

Several studies have shown that when participation and demo-
cratic management are practiced, absenteeism and turnover
rates are lower. A relationship between pajrticipation and
absenteeism and turnover would be expected because of the
strong relationship between satisfaction and turnover.
Wickert (1951) compared attitudes of telephone operators and
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service representatives who quit with those who stayed. Those
who remained were significantly more likely to report that
they had chances to make decisions on their jobs and that they
were making an important contribution to the company's success.
Other svudies (for example, Ross and Zander, 1957) comparing
employees who quit with those who stayed found that those who
stayed felt that they had more autonomy and that they were kept
better informed about what went on in the organization.

The finding that participation strongly affects autonomy
satisfaction leads to the prediction that only people who have
strong needs for autonomy will respond with increased satisfac-
tion to a power-equalization leadership style. Several studies
support this view. In an indirect test, Trow (7957) found
that subjects with a 3trong need for independence expressed
lower satisfaction than other subjects with roles in which
they were made highly dependent on others (Lawler, 1973).

Participative management has been shown to be related rather clearly to
increased satisfaction, both on its own merits and through its effect on
workers' perceptions of both eguity and autonomy.

The Police and Participation in Decision-Making

Although a considerable body of contemporary management techniques
has been developed over the past twenty years, few of the methods which have
proven successful for private business and industry have been: incorporated
into police administration textbooks. The slow transformation in police
agencies is no doubt due to the centralized, quasi-military police structure--
characterized by strict subordination, rigid chains of command, high levels
of accountability by command, and a decided lack of any formal provision for
consultation between ranks. In such a system, change is a slow and highly
bureaucratic process (Niederhoffer and Blumberg, 1973).

Moreover, there is little empirical research which examines the effectiveness
of personnel management systems in police organizations, with the possible
exception of some research on specific phases of police personnel practice
such as police selection. The International Personnel Management Association-—
which conducts special professional activities for police personnel admin-
istrators~-reported knowledge of only nine articles which described research
pertinent to police personnel administration since January 1955. The vast
bulk of the literature has been confined to descriptions of police personnel
practices, prescriptions and opinions. In general, advances -in the method-
ology of public personnel administration are conspicucusly small as reflected
in the literature (Gallas, 1974).




There may be several reasons for the apparent lack of activity relevant to
developing management styles which encourage input into planning and decision-
making and create the necessary mechanisms for patrol officer participation

in the police organization. One clear problem arises from the striking
contrast between the traditional quasi-military police organization and
decentralized organizations that shorten the distance between the individual
patrol officer and the top brass. As the International Association of Chiefs
of Police observe:

«es.the most dominant influence {on the lack of participa-
tion-oriented management styles) may be the organizational
structure itself and the traditional militaristic mode of
operation. By reviewing the principles it is not difficult to
determine that little, if any, room is left for entertaining
ideas of subordinates and apprising employees of work plans.
Traditional assumptions about decision~making and use of
employees do not provide the opportunity for obtaining such
input (1977).

In fact, much of the present management literature emphasizes the quasi-
military nature of police-command relations. The traditional approach to
police management is based on a view advanced by sociologist Max Weber:

Experience tends universally to show that the purely bureau-
cratic type of administrative organization, that is, the
monocratic variety of bureaucracy is, from a purely technical
point of view, capable of attaining and is in this sense
formally the most rationally known means of carrying out
imperative control over human beings. It is superiocr to any
other form in precision, in stability, in the stringency of
its discipline and in its reliability (1947).

The assumptions underlying the military model of organization can readily be
compared to those upon which Likert's (1961) Exploitative-Authoritative
management system and McGregor's "Theory X" are based. Since police organiza-
tions are rooted in the military model, they share some of the same character-
istics of the traditional military organization. A disciplined force and
well-defined hierarchy of authority have been a dominant influence in the
development of styles of management for police departments (Manning, 1977;
Muir, 1977; IACP, 1976). However, since police departments are considered
"quasi-military"--primarily because their roles and responsibilities differ
from those of the military-—-they exhibit some important differences from
military organizations. In fact, there is sufficient flexibility within
police organizations to permit considerable variation from Likert's unidimen-
sional approach, so generalizations become difficult and not particularly
helpful. What is important, however, is the variety of organizational
arrangements in police departments and their implications for patrol officer
participation in the management of the organization,
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Unfortunately, in its examination of disciplinary practices in 17 law enforce-
ment agencies, the IACP (1977) discovered very few techniques which actually
work to solicit officer input. When officers were asked to respond to the
statement, "Officers feesl free to suggest new or revised written directives

to superiors," only 49 percent gave a positive response, 17 percent were
uncertain, and 34 percent responded negatively. In most departments surveved
(10 of 16 agencies), fewer than 50 percent of the respondents answered this
item positively. This finding tends to support the view that law enforcement
agencies do not typically provide adequate mechanisms for rank-and-file
participation in decision-making. As the IACP observed:

An analysis of management practices in these agencies indicates
that traditional practices such as the 'open door policy' and
the 'suggestion box' are wholly inadequate. Instead, manage-
ment should actively seek officer input through an established
procedure whereby meetings are held and documentation is
maintained, and/or through an informal system designed to
enable lower echelon personnel to meet with top management in

a very personable and human manner, possibly during off-duty
hours away from the headquarters facility. Only a few examples
of such procedures were noted in the agencies studied (1977).

The IACP noted four distinct approaches to increasing officer participation
which were considered workable by the departments experimenting with them.
These included:

e management dppointment of separate work groups, consist-
ing of officers of several different ranks, to research
and draft new policies;

e constituting an informal task force, consisting of only
patrolmen, as a sounding board for all new policies, as
well as a feedback device for ascertaining employee percep-
tion of various policies or procedures;

® developing a formally structured mechanism which permits
officers to submit memoranda suggesting new policies or
revisions in current general orders (if the idea is con-
sidered worthy of further development, the suggestor works
with the administration in developing the idea fully); and

e an extremely informal procedure by which the chief, during

off-duty hours and in ecivilian clothes, travels tc officers!
homes and meets with the entire family.

Although these approaches may be used in some modified or combined form, they
each demonstrate that the top level management has an interest in patrol
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officers' needs and preferences. According to the IACP, this ultimately.

instills greater support for administrative decisions and pblicies among the
rank=-and-£file.

Some police agencies are beginning to move toward group-oriented decision=-
making and supervision through the use of the team concept (Sherman et al.,
1973). The assumption that management views interactions between the manager
and the subordinate in terms of the subordinate's background values and
expectations is analogous to Likert's participative management system. Reams
et al. describe what is necessary to achieve a System Four orientation:

When top management continues to make general policy deci-
sions, and transmit those decisions to the 'team' for more
specific interpretation and application, a System Three
management is in operation. To move beyond this to System
Four a mechanism must also exist to permit those teams to
have substantial input into the policies as well as the
methods of their application. To accomplish this, Likert
suggests a linking pin system in which work group teams at
all levels of the organization are connected vertically and
horizontally through overlapping team membership (1975).

One of the most direct responses to the need for more group-oriented decision-
making within police departments was the development of "team-policing"
strategies. Perhaps the most stuiking feature of team policing is the diver-
sity of approaches that have been developed to translate the basic concept
into practice. In the abstract, the notion implies that certain patrol
officers are to be assigned permanently to a team which is responsible for all
police services in a small geographic area. These officers are thought to be
able to develop more information on the social and crime~related character-
istics of the neighborhond than would be the case if assigned traditionally.
In theory, each team should develop its own patterns of work to meet the

- idiosyncratic demands of the particular area. Each team should do most of
its own follow-up and investigative work, handle all calls in the neighborhood, ’

meet fregquently to exchange information, and attempt to serve as liaisons
between the citizens of the sector and the various social service agencies
located in the larger community. Finally, some proponents of the concept
suggest that periodic meetings between members of the police team and the
residents of the neighborhood should also be held {Bloch and Specht, 1973).

In practice, however, there has been great variety in the way team policing
has been implemented across departments. Gay et al. (1977b), after examining
some 14 programs, suggest there have been at least four general approaches
ranging from the limited "basic patrol” plan (involving essentially only the
permanent assignment of men to a given sector) to a "full service" plan
(involving virtually all of the above team policing features). Gay et al.
also suggest, however, that there has been very little commonality across the
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various programs. To make matters even more confusing, attempts to evaluate
the effects of these programs also vary widely--both methodologically and
substantively. The case study approaches are, for example, insightful as to
the general problems encountered when implementing programs, but they are
rather silent as to the possible general impact of certain elements of team
policing acrogs departments. Sherman et al. (1973) state that the key
implementation difficulties are: sabotage from the middle management ranks
who feel threztened at the loss of authority implied by the participative
management aspects of the team policing concept; the concrete and perhaps
insurmountable difficulties involved in dispatching incoming requests for
service from one neighborhood to only those team policing units assigned to
that neighborhood; and the potential decline of morale in the remainder of
the department through the creation of "elitest" team policing divisions or
squads. As useful as those observations are, however, they tell us little
about the overall impact which can be expected to result from any given team
policing program.

A few quarititative evaluations of team policing provide little additional
information primarily because they are non-comparable studies of single
departments. However, some findings have emerged. It seems, for example,
that the more extensive programs are preferred by officers participating in
them and that these officers tend to develop somewhat more favorable views
toward the citizens in their neighborhoods (Gay et al., 1977b). As far as
job satisfaction is concerned, the findings are mixed. In New York City,
patrol officer satisfaction apparently declined after a team policing program
was attempted, while in Charlotte, North Carolina, satisfaction appparently
increased (Gay et al., 1977b). In Cincinnati, however, where the most
extensive evaluation and reporting has occurred, no effects on the satisfac-~
tion of the officers involved could be detected (Schwartz et al., 1975;
Fishgrund, 1977). In police organizations, team policing represents perhaps
the most systematic attempt to redesign jobs which may provide more meaningful
work for patrol officers because of its reliance on the officer's participa=-
tion in determining his own patterns of work within assigned areas.

On a broader level, Juris and Feuille (1973) recognize an increase in patrol
officer dissatisfaction not associated with specific operating styles of
departments or policing strategies, but to four general cultural and environ-
mental trends which have increasingly affected police:

¢ a hostile work environment,
e greater demands on the police for the control of crime,
e relatively low economic rewards, and

® a poor internal work environment characterized by inadegquate
supervision and demeaning treatment by superior officers.
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Along with the perceived success of other groups in achieving goals by becom-
ing more demanding and militant in their behavior, Juris and Feuille hypothe-
size that these factors may account for the emergence of group cohesion among
the police and overt expressions of police militancy over the past decade.
Niederhoffer (1957), Bordua (1967), and skolnick (1969) have also observed

the high degree of solidarity or cohesiveness among police officers who
perceive themselves as being faced with a common external challenge. BAlthough
militancy may take many forms, the most visible and widespread has been the
emergence of police officer associations. Gammage and Sachs observe that

ve.. the relative decline in police salaries in relationship
to other occupations, loss of status and prestige,; the
increased difficulty of police tasks attributed to social
phenomena and liberal politics are causes of police unrest.
These phenomena also represent needs to be fulfilled by
police organizations--problems to be solved by collective
bargaining. As civil service and merit systems represent
earlier attempts to solve problems stemming from the growth
and inefficiency of municipalities, now public agencies,
police administrators, and policemen appear to be increasingly
turning to collective bargaining as a means of removing the
roots of police dissatisfaction (1972).

One of the key outcomes of the proliferation of police unions has been a
movement away from traditional unilateral decision-making toward a system of
shared authority and participation in settiny department policies. As Juris
and Feuille (1973) note, collective bargaining provides status and equality
in a manner unlike any other form of labor-management interaction:

The union's certification as the exclusive representative of
a police bargaining unit, and the institutionalization of
the collective bargaining process with its negotiating
teams, lists of demand, timetables and deadlines, and
attendant publicity, add a more concrete and visible pro-
cedure to the less visible union-management interaction
processes which previously existed. Further, in most cases,
the end result of the collective bargaining process is a
written agreement which visibly confirms the union's role as
an equal with management in the determination of a wide
variety of employment conditions (1973).

Halpern (1974) has distinguished between militant and conventional tactics

and goals. These distinctions describe four possible types of police

employee associations. Although the categories are not mutually exclusive,
the distinctions help to explain what is likely to happen within the organiza-
tion if a major new policy issue emerges or a rival faction appears:
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1. Conventional tactics. Employee organizations are
committed to pursue goals and resolve disputes through
maneuvering and bargaining within the department and
through established negotiating procedures.

2. Militant tactics. Police organizatiens are inclined to
pursue their goals through actions outside the department
and its established procedures. Criticizing department
policies and officials in the media, organizing public
demonstrations, striking or threatening to strike, all
are examples of militant tactics.

3. Conventional goals. Employee organizations concentrate
on tangible and divisible goals such as better salaries,
health benefits and pensions, and the resolution of
employee grievances, management complaints, and ais-
ciplinary investigations.

4. Militant goals. FEmployee organizations seek to increase
and formalize their participation in the formulation of
agency policy beyond monetary matters and individual job
grievances (Halpern, 1974).

The strength and stability of police organizations may depend upon the
delivery of divisible and tangible benefits more than any other character-
istic. The work of Olson (1965), Salisbury (1969), and Clark and Wilson

(1961) provide some support for this contention. Olson suggests that groups
based on individualized, material incentives are more easily organized and
maintained. Salisbury implies that organizations built on material benefits
are more stable than those based on what he calls expressive actions in which
the group's actions "give expression to the interest or values of a person.”
Clark and Wilson note that groups that organize members on the basis of the
"intrinsic worth or dignity of the ends" of the organization are inclined to
be weak and unstable. For police groups, salary and fringe benefits and the
ability to bargain for favorable outcomes in disciplinary, disability,

transfer and job grievance procedures are likely to contribute more to organi-
zational strength than such intangible and nondivisible goals as influencing
the curriculum at the police academy, the educational requirements for appoint-
ment to patrol officer, the method for collecting crime data, or the program
fo; improving police-community relations. The younger, more professionally-
oriented patrol officer organizations often pursue nonmaterial goals and suffer
for that in terms of their strength and stability (Halpern, 1974).

Police chiefs now must contend with employee organizations in determining a
range of policies. Although it is easy to characterize the adversarial
9ature of the relationship between police associations and department admin-
%strators, it remains uncertain as to how the experience has affected the
individual patrol officer in his struggle for greater participation in the
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decision-making process. Halpern (1974) observes that although the process
has clearly been opened up to input from line officers, the closed nature of
the police system has been fostered and strengthened by a combination of the
commitment to professionalize American police and the success of efforts to
organize them. This is troublesome to critics of the independence with which
police agencies operate because professionalization gives the police a
credible justification for their closed system, and unionization gives them
organizational and political leverage which may virtually heighten the lack
of accountability among police organizations.

Nonetheless, whether union influence is weak or strong, it has had the effect
of forcing management to consider the potential consequences of proposed
decisions for the patrol officer and, at times, to adjust those decisions
based on officer concerns (Slichter et al., 1960). The unions have limited
management discretion, fostered the development of management by policy, and
protected employees against arbitrary or inconsistent treatment. The narrow=
ing of management discretion--which proportionately broadens patrol officer
input in the organization--has come about through contract language, contract
administration and grievance arbitration. In general, police agencies are
experiencing a higher level of cooperation between management and line staff
and a decline in relationships of intense conflict (Juris and Feuille, 1973;
Slichter et al., 1960).
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APPENDIX Il

THE CHIEFS’ RESPONSES TO THE RESEARCH FINDINGS
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CITY AND COUNTY OF DENVER

DEPARTMENT OF SAFETY DENVER POLICE DEPARTMENT
POLICE ADMINISTRATION BLDG.
1331 CHEROKEE STREET
DENVER, COLORADO 30204
PHONE (303) 5342424

W. H. McNICHOLS, JR. ;
Mayor l

October 10, 1979

Ms. Ilene Greenberg

ABT Associates Inc.

55 YWheeler Street

Cambridge, Massachusetts 02138

Dear Ms. Greenberg:

I am in receipt of your research report entitled, "Police Policies and Patrol
Officer Satisfaction with Department Operations." At the outset, I would Tike

to commend you and Bradford Smith for pulling together a reasonably comprehensive
data base from six police departments which provide our profession added insight
to the perceptions of police patrol personnel.

I found the 10 policy areas selected to serve as the basis for determining a
relationship to patrol officer job satisfaction interesting, realistic and,

in the case of Denver personnel responses, educational to me as the Chief
Executive. I must also admit that I have been conducting informal discussions
with our command officers and our employee representative organizations regarding
every one of these issues over the past two years. It is obvious from your
findings that not all of our humble attempts to resolve some of the negative
feelings of our personnel have been successful. One thing your analysis will

do is encourage us to rededicate our administrative efforts toward improvements
in some of these policy areas.

I beljeve it is important for the readers of this report to cautiously realize
that employee perceptions of the sources of job frustration are attitudinal,
subjective, and do not always reflect reality. In some of these policy areas,

the City Charter, Civil Service procedures, and the law restrict police department
management from initiating quick and simple solutions to problems complicated by
the force of formal authority and tradition. On the other hand, research which
documents employee perceptions of management policies bring home to administrators
the real thinking which may be occurring within the organization. From this
perspective, this study will be most beneficial to us and I trust equally helpful

to other police organizations who have not been subjected to this level of internal
scrutiny.

Secondly, I must propose another qualification to these findings, and I do so not
from a "defensive" point of view, but for the purpose of adding an environmental
dimension to the readers' understanding of the Denver community. During the
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Ms. Ilene Greenberg
Page Two
October 10, 1979

first 10 montas of 1978 (prior to and during which time our department was
surveyed), a relatively small group of vociferous citizens successfully
placed a referendum on the November ballot which would have created a
"Citizens Review Commission" for the purpose of taking-over and actually
administering the day to day operations of the police department. This issue
was a matter of frequent and heated public debate. The personnel of our
department were temporarily subjected to undeserved and unreasonable public
criticism by the proponents of this referendum. As you probably would have
anticipated, when the citizens at large went to the polls, they defeated the
measure overwhelmingly. MNevertheless, our personnel went through a period

of several months wondering if the community really respected and valued

the police services they work so hard to provide. Unfortunately, your survey
was conducted in the middle of considerable campaign rhetoric and undoubtedly
some of our employees were frustrated by this intervening variable to your
research.

Personally, I don't believe the absence of the police comnmission issue would
have changed the nature of the patrol officers responses to your interviews,
but it sure could have increased the level of intensity of their feelings.

In summary, I am pleased we were allowed to participate in the study, and I
sincerely hope the final product will result in a major contribution to the
Titerature of American Police Management.

Sincerely, . '

ARTHUR G. DILL
Chief of Police
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9535 Duffer Way
Gaithersburg, Md. 20760
October 12, 1979 .

Ms. Ilene Greenberg
Abt Associates Inc.

55 Wheelexr St.
Cambridge, Ma, 02138
Dear Ilene:

This study relating to department policies and officer
satisfaction provides important information for reople who
may be concerned with improving the operation of police
departments. I have grave concern though 'that the study
simply has not gone far enough and therefore can be grossly
misleading.

First let me emphasize that as the "former chief" of
Montgomery County I find it very difficult not to be defen-
sive of my role as depicted in this study. Knowing all the
factors that were brought into play to provide the atmos-
bphere into which you and Brad Smith found yourselves, I find
myself being critical of the report.

In Chapter 13 you refer to "findings indicate a number
of other factors that can weaken or strengthen the relation-
ship between policy and satisfaction". From my experience
I can only heartily agree with this statement.

Because of the highly sensitive implications to be
drawn from this subject. I believe this study as it presently

stands cannot decipher all of these factors. As far as I an

concerned the remedy appears to be a more thorough and

199

R




e

encompassing study undertaken to study all the factors which

might influence satisfaction.
Believe me also, when I say, without being facetious,
that the Montgomery County Department of Police would be a

good laboratory for the next important and absolutely neces-

sary study.

Sincerely,

R.J. di Grazia
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CITY OF NEW ORLEANS

DEPARTMENT OF POLICE

P.0.Box 51480
New Qrleans, La. 70151

ERNEST N. MORIAL “to protect and to serve"

October 11, 1979

Ms. Ilene Greenberg and

Mr. Brad Smith

ABT Associates Inc.

55 Wheelexr Street

Cambridge, Massachusetts 02138
Dear Ilene and Brad:

I have reviewed the draft of your study on job satisfaction
and wish to commend both of you for an excellent piece of re-
search. Your findings in the case of New Orleans were abso-
lutely correct with the two exceptions I mentioned to Ilene
over the telephone. In the near future, we will be forwarding
to you a white paper report outlining our plan to address the
issues contained in your report.

Additionally, I have personal knowledge of the other de-
partments which were subjects of your research and upon re-
flection my opinion is that you also hit the mark there.

In the near future, we would be pleased to have you re-
evaluate our department in an effort to determine if our
strategies to increase autonomy, participation and procedural
equity are successful. A follow on study of these same de-
partments, especially Denver, New Orleans and Atlanta, would
be beneficial to police administrators. I am certain Lee
Brown in Atlanta will be implementing many programs designed
to address these same issues.

I was having extreme difficulty forcing new programs
through the traditional chain of command. Long ingrained phi-
losophies of management worked in opposition to participation
by subordinate personnel. We have created an Office of Special
Projects staffed by partolmen project directors who design and
assist in implementation of projects at the lowest level in
the organization. This has enabled us to reduce the time

An Equal Opportunity Employer
201

JAMES C. PARSONS
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Ms. Ilene Greenberg and
Mr., Brad Smith
! October 11, 1979

Page Two

required for program implementation and has addressed the
issues of autonomy and participation.

Again, accept my compliments for a research project well
done and I look forward to working with you in the near
future.

Yours truly,
JAMES C. PARSONS
Superintendent of Police

JCP/gf
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RTLAN

BUREAU OF

3 POLICE
s« CHARLES JORDAN

COMMISSIONER

B. R. BAKEF
CHIEF OF POLICE

222 SW.'INE

. @ PORTLAND, OR. 97204
. '_'

October 5, 1979

Ilene Greenberg

ABT Associates, Inc.
55 Wheeler Street
Cambyridge, MASS 02138

Dear Ilene:

The purpose of this letter is to give you
permission to use the name of the Portland Police
Bureau in your report, "Police Policies and Patrol
Officer Satisfaction With Department Operations,"
contract #J-LEAA-025-77.

I also wish to thank you for allowing me to
read your draft. In my opinion, and not just be-
cause we ended up looking good, you have done an
excellent job.

Very truly yours,

Lrocee—"

B. R. BAKER
Chief of Police

BRB/cht
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THE CITY OF

SAN DIEGO

POLICE DEPARTMENT + 801 WEST MARKET STREET » SAN DIEGO » CALIFORNIA $3101
(714) 236-6566

AR l

IN REPLYING i
PLEASE GIVE

OFFICE OF THE our REF. NO.
CHIEF OF PCLICE

15.05
October 16, 1979 L ﬁ:

¥ ; 5:

¥ M f
Ms. Ilene Greenberg P Pl |
Abt Associates Inc. -d 'sf
55 Wheeler Street N ; i
Cambridge, Massachusetts 02138 { P ,HE
Dear Ms. Greenberg: ) o

- : (p
Thank you for sending us a draft copy of the Police Policies and E L, APPENDIX 11l
Patrol Officer Satisfaction report. Your study provided us with - b
some enlightenment about our own department, as well as some insight . L POLICE OFFICER OPINION SURVEY
into the operations of the other five participating police departments. ~% g}

We are still reviewing your report and intend to develop a plan using
the information provided to improve San Diego Police Department
management practices and policies.

4

It has been a pleasure working with Abt Associates, and we are » : j
certainly impressed with the quality of your product. Needless to say, k! P
we authorize publication of this report. = o
Thank you for giving us the opportunity to participate in this project. ? g E}E{
Sincerely, R,
: ] con
/ i J
Chief of Police | o
) L M

=

Loimriad

=

L»:;:;?
*
.




OMB No. U43-5780U8
This report is authorized by law (42-3742) which provides for programs of
research to develop new or improved approaches, techniques, systems, eguipment
and devices to improve and strengthen law enforcement and criminal justice.
While you are not required to respond, your cooperation is needed to make the
results of this survey comprehensive, accurate and timely.

POLICE OFFICER OPINION SURVEY

The Law Enforcement Assistance Administration is interested in

- how you feel about your job so that future aepartment policies can be made

more responsive to the needs of police officers. The content of this
questionnaire has been reviewed by various police union leaders across the
country including the President of the International Conference of Police
Associations. Do not include your name on this form—--vour answers are
completely anonymous. In addition, no one in your department will see any
responses to this questionnaire.

1. Number of years performing routine or specialized patrol. years

2. To what area or district of the city/county are you currently assigned?

3. Are you currently assigned to patrcl duty?

[ 7 Yes
L7 MNo
4. Place an "X" anywhere on the line below that best describes how hazardous

you feel your current assignment is relative to all other assignments in
your department.

0 1 2 3 4 5 6 7 8 9 10
L. ! ] . L L ) S L 1 L H )}
Leas dost
Hazardous Hazardous
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5. Are you currently patrolling (CHECK ONE):

Yoy

In a one-person car
L7 In a two-person car

7

Other (specify):

6. Place an "X" anywhere on the line below that best describes how you have
felt about your job over the last month.

0 1 2 3 4 S 6 7 8 9 10
L e | T i 1 Y 1 1 ] (] I
i Very Neither Very
Dissatisfied Satisfied Satisfied
nor
Dissatisfied

7. Approximately how many hours during your shift are you in face-to-face
contact with other police officers? (If you work with a partner, you
would most likely be in face~-to-face contact with other police officers
during your entire shift.)

hours/shift

8. Approximately how many different times a shift are you in face~to-face
contact with your immediate supervisor?

times/shift
9. Approximately how many times a week does your immediate supervisor
observe your performance on patrol?
- times/week

10. Approximately how many times a month do you spend an hour or more of
off~duty time with other police officers in your department?

times/month

———————

11. Apgroximately how many times a month do you spend an hour or more of
off=duty time with your immediate supervisor?

R times/month
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12.

The following is a list of areas that may be covered by policy in your
Select the three that are the most important sources of

department.

dissatisfaction for you as a police officer.
towards each of the three policies/practices you have selected.

Describe your attitude
(It is

not so important to describe how these policies/practices operate in
your department as it is to describe how they affect you and your job as

a police officer.) Then, describe changes in these policies/practices
you would recommend to increase your job satisfaction.

Use the back of

this page to continue any of your answers for which not enough space

has been provided.

POLICIES/PRACTICES

The extent to which advanced
education for patrocl officers
is encouraged

The amount and kind of training
in supervision skills given to
first-line supervisors

Off-duty employment

Training for patrol officers
The extent to which patrol of-
ficers influence policy deci-
sions that affect their jobs
Promotional opportunities
Department regulation of sexual
behavior and/or off=-duty use of
alcohol

The extent to which patrol
officers can choose how

and/or where they work

How ' freguently you rotate
shifts

One-person cars

The extent to which police
management trusts patrol
officers

Discipline

Political favoritism
Overtime

Other (specify):

oo

Policy/Practice #1 (specify):

Attitude toward existing condition: &:

Recommended changes:

)

Policy/Practice #2 (specify):

Attitude toward existing condition:

§ ‘
R

Recommended changes:

P

Policy/Practice #3:

Attitude toward existing condition: :

Recommended changes: -

Coy L s

fomiere
® o
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13. Describe the two most satisfactory aspects of your job.

Te

e

2.

14. Comment on other aspects of the way your department operates that affect

how you feel about your job.

15. Place an "X" anywhere on the line below that best describes how satisfied ’
you are with the way your department operates.

0] 1 2 3 4 5 6 8 9 10
1 H 1 |} L | I L 1 3
. Ve;y Neither very
Dissatisfied Satisfied Satisfied
Norxr
Dissatisfied
16. ;Agen
7 21-23 7 36-38 {7 51-53
7 24=26 7 39-41 L7 54-586
7 27-29 7 42-44 7 57-59
7 30-32 7 45-47 7 6u +
/7 33=35 L7 48-50
17. Age at appointment.
7 21-23 L7 27-29 {—7 33-35
7 24=26 7 30-32 7 36 +
18. MNumber of years employed in this department.
7 1-3 7 13-15 L7 25=27
7 4-6 L7 16-18 7 28-30 i
7 79 7 19-21 7 30 + |
7 1u=12 7 22-24
19. Sex.
7 Male
{7 Female
210
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20.

Racial background.

7 White {7 Bblack {7 Other (specify)

21. Ethnic background.

{7 WNot of hispanic origin

L7 Of hispanic origin

22. Before you joined the department, what was the highest level of
formal education you had completed? That is, when you became a
police officer, was your education: (CHECK ONE)

Did not complete high school

High school equivalency diploma (G.E.D.)
High school diploma

Tecnnical sghool diploma after high school
Some college courses, but did not graduate
Associate degree (two year college)

Four year college

Some graduate courses without degree

NV VRVRVR VR VNI

Graduate degree, e.g., Haster's degree

23. Since joining the department, how much additional formal education

. have you had? That is, arter you became a police officer, have you:
(CHECK OUE)

Had no additional formal education

Taken some technical school courses,
but have not graduated

Taken some additional college courses,
but have not graduated

Graduatad from technical school
Graduated from two year college

Graduated from four year college

Q0 Q0 0 QQ

Taken some graduate college courses,
. but have not received a degree

Q

Obtained a graduate degree

24. Do you currently attend school/university?
L7 Yes
L7 tio
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25, Five years from now what would you like your rank in the police
department to be? (CHECK OUE)

Police officer on patrol

Police officer in a specialized unit
Detective

Sergeant

Lieutenant

Captain

Major or Deputy Chief

Retired

Employed in another job

QQQOQQQORAQ

Other (specify):

26. FPive years from now what do you realistically expect your rank in
the police department to be? (CHECK ONE)

Police otrficer on patrol

Police officer in a specialized unit
Detective

Sergeant

Lieutenant

Captain

Major or Deputy Chief

Retired

Emploved in ahother job

GQQROQQOOLRR

Other (specify):

27+ To which of the following police organizations do you belong?
(CHECK ALL THAT APPLY)

.

i ARSRIREIO e
,M—w—-v—-ﬂ'ﬁ

[~7 FOP

/7 Local Police Association

emiris A

e

{7 Other (please specify):

212
THANK YOU VERY MUCH FOR YOUR COOPERATION

-

e



e s o gttt +

APPENDIX IV

FREQUENCY DISTRIBUTION FOR THE POLICE CFFICER
OPINION SURVEY BY POLICE DEPARTMENT.
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T @ ' TABLE A |

Frequency Distribution far the Police Officer Opinioen Survey by Police Department g »ﬁme«.ﬁwT —

Palice Department

Montgomery  New San ! 1 (
tland Diego ‘ ! !
oguestion Total Atlanta Denver County Orleans Portlan g \_-.x :
Y é""
| 183 x
TOTAL NUMBER OF RESPONDENTS 849 131 138 o8 138 161 {
: N
5. Are you currently patrolling: {
In a one-person car 623 923 39% 100% 318 oo o |
In a two-person car 30 7 56 0 ?g 39 3 ?
] Both one and two-person cars 5 0 2 g 1 3 12 ] -
> 4 2 —_—
Others 1019 101% 100% 100% 100% 100% 100% ?
(B49) (131) (138) (98) (138) (161) (183) | .
. |
7. Approximately how many hours ,
during your shift are you in i
face-to-face contact with other
poli&e officers? §
!
An hour or less 26% 38% 20% 29% ot o ?;% z
Two hours 24 32 20 37 17 ?g o4 ? )
3 to 7 hours 22 22 20 34 25 26 N % .
28 8 41 1 43 3 |
8 or more hours 0% T00s TETY 7013 100% 100% 100% 5
(814) (129) (138) (98) (137) . (157) (155) |
B+~ Approximately how wany different ' ' |
times a shift are you in Fface—to~
face contact with your immediate
supervisor? i 4
‘ L}
) None 5% 2% 7% 3% 1% 5% 10% E
. Once 33 37 30 34 12 32 49 f -
“- . Twice 33 34 34 3s 25 k! 29 i
' Three or more 29 26 28 25 62 25 12 |- ‘
100% 99% 99% 100% 100% 100% 100% j
(841) (129) (137) (98) (137) (159) (181) i
. i
] { d
9. Approximately how many times a .
week does your immediate S \
supervisor observe your "
* performance on patrol?
None 18% 12 19% 20% 3% 24% 27% :
, 1o Once 20 1 22 30 4 26 24 -
= Two or three 23 17 24 23 18 28 24 o
Four or five 21 27 17 14 39 12 17 /
. Six or more 17 25 19 13 35 10 7 ; ) ‘
99% 993 101% 100% 99% 100% 29% f \
(809) (122) (134) (95) (132) (151) (175) g
é
10. Approximately how many times a é
A month do you spend one hour or i )
more of off-duty time with other
. ~ police officers in your . ¢ ’
; i department?
. “m
" None 20% 24% 30% 12% 21% 13% 20% -
Once 13 19 9 10 5 15 18
’ . fwo or three 20 17 23 18 18 20 23 / ’
, * . Four or five 20 26 17 22 16 27 15
v ?4 Six or more 26 14 21 37 40 25 24 >
. : 99% 100% 100% 99% 100% 100% 100% -

- (97) (136) 1501 famnns

é839) (128) (138)
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TABLE A continued

Frequency Distribution. for the Police Officer Opinion Survey by Police Department

Police Department

Montgomery New
Question

San
Total Atlanta Denver County Or leans Portland Diego
11. Bpproximately how many times a
month do you spend one hour or
more of off-duty time with your
immediate supervisor?
None 81% 84% 92% 76% 77% 73% 83%
= Once 9 8 4 7 10 15 10
) Two or more 10 8 4 17 13 12 7
100% 100% 100% 100% 100% 100% 100%
(844) (130) (138) {98) (137) (158) (183)
12. Percentage of patrol officers
responding to thils question that
. selected each of the following
policies as one of the three most
important sources of their own
dlgsatisfaction as a police
officer
Number of Respondents: (795) (116) (134) (96) (126) (153) (170)
A. The extent to which advanced
education for patrol officers
is encouraged. 12% 8% 21% 14% 17% 8% 8%
B. The amount and kind of training
in supervision skills given to
. first-line supervisors. 11% 11% 18% 11% 1% 15% 5%
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C. Off-duty employment. 20% 22% 1% 22% 14% 48% 12% !
D. Training for pPatrol officers. 17% 8% 9% 14% 21% 25% 20% r
E. The extent to which patrol
officers influence policy
decisions that affect their
jobs. 28% 22% 31% 29% 25% 35% 24%
[}
F. Promotional opportunities. 413 56% 48% 72% 38% 20% 27%
G. Departmental regulation of ! Lo
sexual behavior and/or off-
duty use of alcohol. 33 3% 1% 3% 4% 6% 3%
H. The extent to which patroi
officers can choose how .
o and/or where they work. 15% 17% 13% 10% 23% 8% 16%
Pt
Nej
I. How frequently shifts rotate. 8% 8% 7% 23% 8% 1% 63 4
]
J. One-~person cars. 23% 15% 5% 7% 15% 24% 56%
4. K. The extent to which '
i ’ . . police management
) trusts patrol officers 20% 6% 21% 24% 24% 22% 24%
L. Discipline. 20% 16% 46% 16% 14% 18% 9% y
. .
M. Political favoritism. 22% 35% 29% 7% 29% 1% 22% . \
; N. Overtime. 10% 16% 3% 5% 29% 5% 6%
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TABLE A continued

Frequency Distribution for the Police Officer Opinion Survey by Police Department

Police Department

New

Montgomery San
Question Total Atlanta Denver County Orleans Portland Diego
13. Percentage of patrol officers
responding to this question that
selected each of the following
aspects of the job as one of the
two most important sources of their
own satisfaction as a police
officer
Number of Respondents: (751) (106) (129) (91) (124) (146) (155)
~
1D
e A. Meeting people 8% 8% 7% 5% 10% 10% 7%
B. Helping people 28% 38% 23% 23% 33% 24% 26%
C. Obtaining convictions 12% 14% 7% 18% 10% 12% 15%
' D. Hours worked 5% 4% 5% 19% 6% 2% 3%
4.
) E. Rapport with fellow officers 9% 3% 3% 12% 8% 12% 15%
F. Pride in work 9% 8% 10% 8% 8% 9% 8%
G. Autonomy of work ! 18% 13% 20% 14% 12% 27% 19%
H. Excitement, variety, and
challenge of police work 12% 4% 10% 12% 15% 16% 14%
I. Job security 6% 3% 11% 4% 4% 5% 6%
A OSSR A r T ooy Tt T o r o rT rTorThk v rdofimR Tl T
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16. Age.
21-23 6% 2% 4% 1% 16% 3% 8% -
24-26 ) 16 17 8 8 25 15 20 :
27-29 24 32 23 23 21 29 19
30-32 24 24 28 32 18 19 26 .
33-35 14 11 20 20 7 15 15
Over 35 15 14 16 16 12 19 13
99% 99% 99% 100% 99% 100% 101%
(840) (127) (137) (97) (136) (160) (183)
17. Age at appointment.
Under 24 48% 58% 46% 54% 60% 39% 40%
24-26 31 29 31 34 28 32 31 , -
Over 26 - 21 13 22 12 12 28 30
100% 100% 99% 100% 100% 99% 1012
(840) (126) (138) (97) (136) (160) (183)
8B
- 18. Number of years employed in
this department.
Less than 4 years 31% 10% 17% 13% 48% 41% 44% F
E 4-6, years 32 55 30 28 25 29 30 '
1 ‘ 7-9 years 20 24 31 30 7 16 17 '
8- - Over 9 years 16 11 23 29 20 14 9 .
: 99% 100% 101% 100% 100% 100% 100%
(805) (120) (132) © (95) (128) (150) (180)
. oy ) 19. Sex.
Male 93% 94% 95% 95% 94% 91% 91% ’
Female 7 6 5 5 6 9 9 : . \
100% 100% 100% 100% 100% 100% 100% -
(816) (123) (134) (94) (128) (156) (181) : |
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. TABLE A continued
Frequency Distribution for the Police Officer Opinion Survey by Police Department
Police Department
Montgomery  New San
Question Total Atlanta Denver County Orleans Portland Diego
20/21. Racial and ethnic background.
White 87% 80% 83% 26% 80% 97% 86%
Black 5 13 6 1 11 0 4
Hispanic 7 7 10 3 8 3 8
Other 1 9 2 0 1 0 2
100% 100% 101% 160% 100% 100% 101%
(702) (91) (123) (92) (101) (133) (162)
ND
D
2 22. Highest level of formal education
completed before joining the
department.
pidn't complete high school -% 0% 1% 1% 1% 0% 1%
) ‘ ' Conipleted high school 30% 41 37 40 43 16 15
o . . Some college courses 38 37 38 33 41 28 - 45
' Associates degree 15 10 18 15 8 15 22
Four year college 11 10 5 9 4 27 10
Some graduate courses 4 1 0 2 2 12 5
y » Graduate degree 1 1 0 Y 1 2 3
99% 100% 99% 100% 100% 100% 101%
(837) (126) (138) (98) (136) (158) (i181)
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23. Additional formal education com- -
pleted since joining the department
None 35% 46% 42% 14% 47% 31% 27% { ,
Some college courses 39 32 37 38 39 38 47
Associate degree 10 10 9 14 4 13 12
Four year college 5 5 6 18 2 4 2
Some graduate courses 9 6 5 12 8 13 9
Graduate degree ) 2 2 2 3 1 1 2
100% 101% 101% 99% 101% 100% 99%
(826) {126) (136) (98) (134) (156) (176)
22/23. Current level of education ) -
Didn't complete high school ~* 0% 1% “1% 1% 0% 0% |
Completed high school 11% 24 16 3 17 5 1
Some college courses 39 38 44 31 56 22 44
< Associates degree 22 17 23 26 11 23 31
B Four year college 14 12 9 23 4 27 9
Some graduate courses 11 6 5 13 9 21 12
Graduate degree 2 3 2 3 1 3 4 \ 4
99% 100% 100% 100% 99% 101% 101% '
(825) (125) (136) (98) (134) (156) (176)
4 . . 24. Do you currently attend school/
' university? j
Yes 243 26% 12% 59% 13% 17% 27%
N o - No .76 74 88 41 87 83 73 .
' 100% 100% 100% 100% 100% 100% 10C% B
(831) (126) (136) (98) (135) (156) . (180) - \
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TABLE A continued

Frequency Distribution for the Police Officer Opinion Survey by Police Department

Police Department

Montgomery New San
Question Total Atlanta Denver County Orleans Portland Diego
25. Flve years from now what would you
like your rank in the police
department to be?
Pollce officer on patrol 11% 3% 10% 13% 6% 28% 4%
Police officer in a speclalized
unit 9 1 3 1 10 15 12
§ Detective 12 4 4 . 8 8 26 18
Sergeant 33 27 51 40 22 21 40
Lieutenant 16 24 18 16 24 5 14
Captain or higher rank 6 21 3 3 6 0 4
No longer in department 13 20 10 9 24 6 8
100% 100% 99% 100% 100% 101% 100%
(816) (126) (135) (95) (133) (151) (176)
26. Five years from now what do you
realistically expect you rank
in the police department to he?
Police officer on patrol 37% 46% 41% 74% 30% 28% 19%
Police officer in a speclalized
unit 10 1 10 5 12 16 13
Detective 12 8 7 2 5 26 15
Sergeant 26 19 30 13 26 21 41
Lieutenant 3 3 5 2 6 1 3
Captain or higher rank 1 3 0 0 2 0 1
. No longer in department 11 19 6 3 22 6 8
100% 99% 99% 99% 101% 100% 100%
. (819) (125) {(136) (94) (133) (156) (175)
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27. To which of the following police
organizations do you belong?
Belong to local organization 84% 50% 99% 88% 81% 88% 95%
Don't belong to local organization 16 50 1 12 19 12 5
100% 100% 1Q0% ) 100% 100% 100% 100%
(818) (125) (136) (96) (133) (153) (175)
*Less than .5 percent.
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FIGURE IV-1

QUESTION 1~ Number of Years Performing Routine or
Specialized Patrol by Police Department

9
Years on Patrol

15—1

14—
13—
12-—1
11—

10—

9

2 —

1—

Meuian 50% 76%|

i L

TOTAL ATLANTA DENVER MONTGOMERY NEW

COUNTY

PORTLAND

ORLEANS

SAN
DIEGO

POLICE DEPARTMENT
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Source: Police Officer Opinion Survey, 1978.
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FIGURE IV-2
QUESTION 4 — Perceived Hazardousness of Current
Assignment by Police Department
Most 10—,
Hazardous - - —
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Hazardous g e -
TOTAL ATLANTA DENVER MONTGOMERY NEW PORTLAND SAN j
COUNTY ORLEANS DIEGO !
|
i
) POLICE DEPARTMENT
Source: Police Officer Opinion Survey, 1978.
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FIGURE V-3

QUESTION 6 — Satisfaction With Job Over the Last

Month by Police Department
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Very 10
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Very -
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Source: Police Officer Opinion Survey, 1978.
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FIGURE IV-4 | ’

QUESTION 15 — Satisfaction With Department
Operations by Police Department
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