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ABSTRACT 

 

 

This thesis explores successive police reform agendas over the period 1979 – 

2012 in terms of the relationship between political ideology, police reform and police 

occupational culture. The thesis addresses the interplay between ideologically driven 

police reform and the reception of reform agendas within the central mindset of 

policing. It examines the significance of political and economic drivers in police reform 

agendas and literature on police occupational culture, with emphasis upon change and 

reform and the response within the police. As a means of exploring the relationship 

between reform and police culture the thesis gathers data through empirical research 

based upon documentary analysis and semi-structured interviews. Research upon street 

and management cops (Reuss-Ianni 1983) and the analytical model of cultural 

knowledge and change outlined by Chan (1997), was used to analyse and present the 

research findings. The main conclusions concern how ideology in police reform agendas 

was received by police occupational culture. Utilising the theoretical frameworks of 

Reuss-Ianni and Chan, the thesis argues that the ideology in police reform agendas is 

received and assessed through cultural knowledge. This places into context documented 

features of police occupational culture such as the sense of mission, conservatism, 

resistance to change and the street – management divide. As a result, this thesis 

contributes to the understanding of police occupational culture through the prism of 

reform and the implications for practice, outlining how ideologically driven police 

reform agendas are received and interpreted through police occupational culture. 
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INTRODUCTION 

 

Police reform was high on the agenda for the Conservative and Liberal 

Democrat Coalition government; public finances were under considerable pressure due 

to economic circumstances and law and order was a key political objective. The means 

by which the public sector and the police service were managed was, as a result, subject 

to much scrutiny. The police service, with its wide range of responsibilities, was 

undergoing significant reform, in order to manage budgetary constraints whilst 

continuing to deliver over a range of objectives. The impact of reforms, proposed 

reforms, and the basis upon which they were formulated has consistently been of 

interest organisationally and politically. The means by which improvement was sought, 

and the specific reforms proposed to public services, form an approach by government 

to institutional change which carries profound implications.  

 

The ideology behind reform agendas was also significant from the perspective of 

how members of the police service perceived reform. The harnessing of resources, 

particularly those on the front line, to new ways of working has been recognised as 

essential to make progress. The appraisal of the direction of reform agendas, and the 

underlying ideology, may be a significant factor in change. The manner in which reform 

is appraised is of critical importance in understanding the relationship between the 

ideology that drives agendas, the changes that are proposed, and the reception of such 

by the workforce. The impact of ideology, reform and role of occupational culture is 

therefore crucial to understanding how change has impacted. The variation in how 

members of an organisation responded to reform agendas is also an important part of the 

context, such as the extent to which different roles influenced responses to reform.  

 

 A series of reform agendas, the Coalition being the latest phase, have displayed 

continuity in terms of aspects of their respective approaches. The thesis outlines how 

these reform agendas have formed a consistent ideologically driven direction and how 

police occupational culture has related to change, proposed change, and the implications 

organisationally. The period the research encompasses includes reform agendas of the 

Conservative governments of Thatcher and Major, New Labour governments of Blair 

and Brown, and Coalition of Conservative and Liberal Democrat parties. These police 
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reform agendas relate to each other through the underlying rationale that has shaped the 

police service.  

 

The Conservative governments of Thatcher provided the basis for successive 

reforms following a radical departure from previous governments. The police service as 

a result underwent significant changes which introduced marketised approaches to 

increasing output whilst reducing expenditure. A preference for private sector 

management techniques, short term contracts, performance related pay and intrusive 

performance monitoring systems were advanced. Without the Thatcher governments 

reforms the basis for successive change would not have been set in place.  The new and 

radical momentum differentiated the Thatcher governments from its predecessors and 

set the climate for future reform. The regulatory framework established by Thatcher was 

harnessed to drive performance by the Major government, with committed attempts at 

modernisation importing private sector practices with performance measurement, 

central inspection, competition and contracting out services. Major also added to the 

framework for future reform agendas through the Citizen’s Charter, placing 

consumerism and responsiveness at the centre of police reform. 

 

The New Labour police reform agenda centred upon intensive auditing, target-

setting, monitoring and inspection, intensifying the managerialism from preceding 

agendas. The objective was to improve the allocation, management and control of 

resources by defining critical scrutiny of outputs and value for money. The consumerist 

reforms of the Major era continued with the introduction of neighbourhood policing and 

workforce modernisation (further civilianisation) in order to do so. As well as 

ideological continuity within the New Labour approach to public service provision, a 

clear development and intensification of the VFM of the Thatcher and Major 

governments, and consumerism of the Major era, drove reform.  

 

The Coalition police reform agenda had an emphasis upon productivity building 

upon previous reforms intensifying further the scrutiny upon spending to outcomes, 

with an emphasis upon front line policing. Amid poor economic performance, the 

Coalition governments Value for Money reforms expanded on an austerity narrative 

linking value, defined as local responsiveness and public availability, to accountability. 

Police Commissioners, reporting to the public on performance, were introduced to 
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improve VFM and local responsiveness. The Big Society aspect of the Coalition police 

reform agenda emphasised voluntary work and local engagement. With a critique of 

New Labour centralisation and performance there was nevertheless a continuing focus 

upon VFM, managerialism and reforms that have featured for all the government 

agendas since 1979.  

 

The aim of this research is to establish the nature of the relationship between 

political ideologies, police reform and police occupational culture with a view to 

explain the interplay between the formation of police reform, reception and 

interpretation of reform agendas via police occupational culture. The research seeks to 

answer the following questions:   

 

  To what extent has police reform been influenced and shaped by ideological 

influences?  

  What is the role of police culture in resisting and interpreting reform agendas?  

  What are the cultural implications in instigating change?  

  To what extent does the existing literature acknowledge the influence of political 

ideology in police reform?  

 

The research has the following objectives: 

 

1.  To examine police reform 1979 – 2012 in the context of ideological drivers assessing 

the significance of political ideologies, party political ideology and party politics upon 

change in the police service; 

2.  To explore police occupational culture, examining existing literature and research, to 

assess the reception of reform agendas at front line and management level, operation of 

police culture and implications for instigating change;  

3. To analyse the empirical research and existing research and literatures to identify 

themes and areas of significance in police reform agendas;  

4. To contribute to existing knowledge on police occupational culture and change / 

reform, drawing implications for practice. 
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Exploring the relationship between political ideologies, party politics and police 

reform agendas allowed for distinctions to be drawn between the motivating factors in 

political reform programmes. The time-span the research focused upon encompassed 

the Conservative governments of Margaret Thatcher and John Major, New Labour 

governments and Coalition of Conservative and Liberal Democrat parties. The period 

1979 – 2012 was chosen as it marks what has been described as a shift from the social-

democratic consensus following the Second World War (Gamble 1994) to the inception 

of alternative ideological approaches to public sector management. Examining police 

reform established the organisational impact of reform during this period, its direction, 

issues and themes, the continuity, or otherwise, in governmental approaches and reasons 

why. The literature on police culture and existing research assisted assessment of the 

cultural response to reform at both operational and strategic levels. Key studies such as 

the ‘management – street cop relationship’ (Reuss-Ianni 1983) and theories of change 

(Chan 1997) were used for analysis. Each chapter is now summarised to provide an 

overview of the thesis.  

 

Chapter one examines police reform. It starts by considering ideology from 

its origins as a ‘science of ideas’ through its development as a political concept. 

Political ideology is then considered, and how significant public reforms under ideology 

driven by marketisation, managerialism and the New Public Management (NPM) have 

affected the police service. The chapter considers the successive governments that 

formed the period of the research. Approaches to police reform and progress, or 

otherwise, are outlined. The Thatcher governments are considered first, and the 

supposedly belated application to the police service of New Right reform, setting what 

is argued to be a platform for successive governments through concerns for efficiency 

(VFM) and core roles of the police. The Major government follows, with a continuation 

of many of the previous government reforms and resisted Sheehy proposals for change, 

and introduction of key consumerist reforms which impacted upon the police in the 

Citizen’s Charter. The New Labour governments of Blair and Brown follow and 

discussion of the continuity within the Third Way approach to police reform. This 

includes the centralisation debates, Best Value as a progression upon VFM and research 

from that era. Finally, the Coalition government is considered in terms of their approach 

and divergence from previous reform agendas such as the introduction of Police and 
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Crime Commissioners and return of VFM. The Big Society implications for policing  

and reversal of some New Labour reforms are also considered.  

 

Chapter two examines police culture. Three broad periods identified in the 

development of the literature are used to structure the discussion. The working rules, 

those concerning inside and outside the organisation, and codes held to form aspects of 

police culture are explored. ‘Canteen culture’ is introduced in relation to the debate 

concerning attitude and behaviour and the broader context of cultural influence, as well 

as racism and how research into race, culture and the organisational response has 

contributed to an understanding of police culture. Typologies of police and public are 

explored as cultural explanations of how officers see themselves, colleagues and the 

public. The focus within the literature from similarities within police culture to 

differences is then explored. The street – management divide as a sub-culture in 

policing is explored, the emphasis upon variation and sub-cultures being a key cultural 

debate to this research, with the research of Reuss-Ianni (1983) forming the main 

theoretical basis. The theoretical framework of Chan (1997) is introduced and 

considered as a key concept concerning change in police organisations. 

 

The methodology is outlined in chapter three. The qualitative techniques 

employed are considered with a supporting rationale. The issues regarding insider 

research and ethics are addressed, such as the role of the researcher-practitioner, 

including discussion of some of the cultural issues that merit consideration. 

Documentary analysis is explained, as are the documents and analytical methods used. 

The semi-structured interview framework administered with two sets of respondents is 

introduced. The research process and methods of analysis is outlined, consisting of 

documentary analysis and semi-structured interviews with key stakeholders in reform, 

to establish the background context to reform, proposals, issues and perceptions of 

organisational response. Further semi-structured interviews with front line respondents 

then explore their perceptions of reform agendas, developing themes around aspects of 

reform, officer responses and cultural features. Front line here refers to uniform officers 

on reactive (response) or neighbourhood policing teams who are directly engaged in 

operational public-facing policing, including their supervisors and managers (Sergeants 

and Inspectors). 

 



DCrimJ 

300508 

17 
 

Chapter four presents the research findings and analysis. The analysis is 

presented through reference to existing documented facets of police occupational 

culture: the sense of mission, conservatism and resistance, and the relationship between 

management and front line cops. In each of these sections the relationship and role of 

ideology in reform is explained. The theoretical frameworks of Reuss-Ianni and Chan 

are used to argue that a fuller context of change and occupational culture takes account 

of the role and reception of ideology in reform agendas. The categories of cultural 

knowledge described by Chan (1997) are referenced throughout in order to show how 

ideology has been a factor in cultural assessments of change and reform agendas. This 

updated context of police reform and occupational culture adds to existing theory and 

advances knowledge of how management and street cops interact, how and why 

performance management and reform are resisted and what factors generate the 

supposed conservatism in police culture. Chapter four concludes by bringing the themes 

together to highlight the significance for change and reform and summarise how 

utilising the theories of Chan and Reuss-Ianni has assisted the analysis. This is also 

presented in tabular format showing reforms, cultural knowledge, ideological influence 

and how it added to existing theory. 

 

The concluding chapter reviews the aims and objectives and, in doing so, 

provides an overview of the thesis. The relationship between ideology, police reform 

and police occupational culture and how the research has modified and updated 

understanding in this area is outlined. The use and extension of existing theory is 

considered and how the separate literatures combine to inform the analysis and 

conclusions. The implications for practice are then considered, focusing particularly on 

instigating successful change, training and issues for particular reforms in light of the 

findings. The final section consists of concluding comments. 
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CHAPTER 1 

POLICE REFORM 

 

 

INTRODUCTION 

  

   This chapter considers police reform 1979 – 2012. It does so by documenting 

the successive governmental approaches to the police service, the direction of changes 

and rationale for them. The underlying ideological influences that are argued to have 

driven the direction of reforms are introduced. The continuity and consistency in 

governmental approaches to reform are considered, discussing the Thatcher era, 

focusing upon VFM and civilianisation, and the Major government, with sections on 

consumerism / the Citizen’s Charter, modernisation and Sheehy. New Labour 

governments follow, discussing centralisation, performance and Best Value. The 

Coalition discussion features sections on the Big Society, VFM and continuity and 

change. The ideological influences, that this thesis argues has significantly shaped the 

direction of police reform, police reform agendas, and impacted upon police 

occupational culture, are introduced. We start with a brief consideration of ideology and 

its expression in political ideology, which the remainder of the chapter will outline in 

terms of how it has influenced police reform. 

 

 

1.1 IDEOLOGY 

 

   This section will discuss ideology in order to place into context the approach 

of governments to police reform. It commences with definitions and approaches to 

ideology. These concern the multiple drivers that influence party politics and political 

ideology in order to examine the relationship with police reform. To expand upon 

successive governmental approaches, the following sections consider police reform 

agendas in relation to the varying ideological influences. We turn now to consider the 

literature on political ideology and public sector management. 
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Any discussion of ideology should acknowledge that it is a contested concept 

(Heywood 2007 p.4; Vincent 2010 p.17). Ideologies have been defined as sets of ideas 

which justify organised social action by government (Seliger 1976), as well as 

individual political perspectives and often as a pejorative term colloquially. Debates in 

the literature concern how specific a definition of ideology should be (see Hinch and 

Munger 1994). General definitions can be too inclusive whilst more specific definitions, 

which can identify more precise political drivers, can generate contradictions. More 

specific definitions do have the benefit of highlighting competing tensions within 

ideologies, a feature of modern political thought systems. An example of such is the 

following from Hinch and Munger (1994 p.11): 

 

“...ideology is an internally consistent set of propositions that makes both 

proscriptive and prescriptive demands on human behaviour . . . having implications for 

what is ethically good . . . and how society’s resources should be distributed and where 

power appropriately resides”. 

 

The history of ideology as a science is beyond the scope of this discussion, 

other than to note its association with political doctrine and social change (Heywood 

2007 pp.5 - 6; Vincent 2010 pp.2 - 3). Political parties expressed ideologies to guide 

emerging industrialised societies. Framed primarily around economic considerations, 

these consisted broadly of liberalism, socialism and conservatism (McClellan 1995; 

Heywood 2007 p.16). The convergence of political aims displayed in many 

industrialised countries (Lipset 1969) and relative economic prosperity diminishing 

social economic and political differences, added weight to the argument that ideology 

lacked explanatory power as a concept (Vincent 2010 p.10). The multiple ideological 

influences within political parties, together with the challenge of discerning what is 

ideologically motivated or otherwise, supported this view 

 

The literature on political ideology is large and approaches vary from those 

who focus upon the history of political ideology (Heywood 2007; Vincent 2010) to 

those that consider party political ideologies (such as Marquand 1988; Gamble 1994; 

Freeden 1999; Macleavy 2007). Both note the complexity of identifying between what 

Seliger (1976) refers to as the fundamental level of abstract philosophical ideas and 

operative level of securing power. Together with the complexity of hybrid and multiple 
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ideological influences within parties and political movements, identifying theoretical 

coherence can be challenging (Freeden 1999). Economic, social and populist drivers in 

securing power between and within parties mean that ideologies function from the 

abstract to policy making, discourse, activism and ordinary language (Vincent 2010 

p.292). The decline of the left – right divide in politics furthermore reduces associations 

with former ideological commitments. The period the research focuses upon is 

considered now.   

 

This research commences considering governments from 1979, which marks 

a significant change in managing the economy and state (Heywood 2007 p.8; Vincent 

2010 p.66). Following the Second World War the state assumed responsibility for 

running the economy (Keynesian economics) and providing the public with universal 

social and citizenship rights (Beveridge 1942). A supposed collectivist consensus 

prospered during economic growth, although the true extent of this is disputed (see 

Marquand 1988 p.319; Butler 1993; Kavanagh 1997 p.6). This consensus was tested by 

economic circumstances and critiques of existing arrangements for public service 

delivery (Atkinson and Savage 1994 p.4). The critiques and ideological approaches that 

emerged, the ‘New Right’, is introduced next. 

 

The New Right featured most prominently in the UK Thatcher governments 

1979 - 1990 (Pollitt 1990 p.130; Farnham and Horton 1996 p.160), and US Reagan 

administrations 1981 – 1989 (Niskanen 1988 pp.4 – 6; Heywood 2007 p.8). Reflecting 

the discussion above concerning ideological concepts, its composition is subject to 

differing interpretations (Vincent 2010 p.66). It is generally held to consist of free-

market economics, classical liberal economics and traditional conservative social 

authoritarianism, also referred to as neo-liberalism and neo-conservatism respectively 

(Heywood 2007; Vincent 2010). It should be noted that the influence of the latter is 

contested and some scholars discount it from the New Right (Nozick 1974; see Vincent 

2010 pp.66 – 67). We will consider the free-market neo-liberal component first. 

 

Free market and classical economics emphasised the efficiency of markets 

over state intervention (Smith 1776), arguing that solutions to economic and social 

problems lie in the market and not political control. They do so through emphasising 

competition and consumerism (Heywood 2007 p.53). The New Right provided a 
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critique of big government and interventionist statism, based upon the perceived failure 

of economic demand management (Hayek 1944; Mises 2005), high taxation (Friedman 

1962; Nozick 1974; Harvey 2005) and wages unrelated to productivity (Vincent 2010 

p.30). Ideologically this provided a platform for successive governments from 

Conservative to New Labour to reform (Jenkins 2007). The practical supremacy of 

market principles became a central driver in policy making (Heywood 2007 pp.52 – 53; 

Vincent 2010 p.30).  

 

The Thatcher governments shifted the policy debate and redefined the 

ideological centre ground in politics beyond Thatcher’s premiership alone (Gamble 

1994 p.224; Jenkins 2007 p.148). The endorsement of elements of Thatcherist / New 

Right ideology by opposing parties, as will be discussed, demonstrated the influence 

and significance of this period of government, change from the post-war consensus and 

direction of public service reform (see Gamble 1994 p.68; Jenkins 2007 p.153; Vinen 

2009 p.276). In order to focus upon public sector reform to the police service, this 

chapter will go on to discuss how ideology has been expressed operatively in 

governmental approaches to public sector management. A brief overview of ideological 

and structural critiques establishes the context. 

 

The traditional and bureaucratic hierarchical organisation that typified public 

services (and the police service) was held to define technical and procedural processes 

clearly and regulate activity between planning and doing (see Weber 1947 p.339). Such 

models were increasingly critiqued for being inefficient and bureaucratic in a pejorative 

sense (see Niskanen 1968 pp.293 – 305; 1971 p.32; Pollitt 1990 p.177; Pollitt and 

Bouckaert 2000 p.16). Many of the sources of such critiques held much common 

ground with the ideology of the New Right. They can be broadly categorised under 

‘public choice / marketisation’ and ‘managerialism’. Public choice / marketisation 

argued for greater use of markets, de-centralisation and competition through contracts 

and quasi-markets (sometimes referred to as pseudo-markets) (Gamble 1994 p.60; Lane 

2000 pp.214 – 215; Pollitt 2002 p.276; Ellison 2011 p.56). Quasi-markets applied free-

market principles to public service delivery, arguing for splitting those who purchase 

services and those who provide them, using contracts extensively and focusing on 

inputs to outputs (Broadbent and Laughlin 2002 p.100). Such ‘marketisation’ features in 

numerous schools of thought, including the New Right (Vincent 2010 p.93), although 
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the extent to which it has influenced actual reform is debated (Broadbent and Laughlin 

2002 pp.104 – 105).  

 

Managerialism (sometimes referred to as neo-Taylorism) advocates private 

sector techniques such as performance regimes, incentive reward systems, flexibility 

and entrepreneurialism (Pollitt 1990 p.177). It is wider than the ‘right to manage’ and 

reducing the power of unions, and asserts the need to modernise and overcome 

bureaucratic limitations, often through creating the climate and structure to inject 

market disciplines (Pollitt 2002 p.276). It has been defined as “attempts to re-structure 

internal administrative and organisational cultures . . . by both importing private sector 

management techniques and artificially creating competitive market mechanisms” 

(Atkinson and Cope 1994 p.44). This acknowledges the importance for reformers and 

government of management climate and culture to achieve organisational change. It is 

also the means by which marketisation can be used to re-focus institutions like the 

police service on financial inputs, outputs, outcomes and roles and reforms such as 

performance related pay and reward systems.  This is a theme that will be examined in 

detail throughout the research and is a consistent area of police reform. 

 

The literature on public sector management contains two important debates 

which are of significance to this research. The first is the importance of context in 

considering the application of reform to public sector institutions (see Flynn 2002 pp. 

57 - 76), and the second is the extent of the supposed emergent new consensus on public 

sector management from successive governments (see Flynn 1997 p.41; Jenkins 2007). 

These are pivotal to this research and will be developed later. To conclude consideration 

of the impact of ideology and public sector management, one further area of relevant 

literature is introduced, consisting of the ‘New Public Management’ (NPM). As the 

practical implementation of free market principles and private sector management 

techniques, the NPM literature recognised that broad agenda setting ideas were 

redesigning institutions (Aucoin 1990; Hood 1991; Hood and Jackson 1991; Barzelay 

2002 p.19). Entrepreneurial management, performance regimes, emphasis on outputs, 

de-centralisation, competition and the superiority of private-sector management 

techniques were listed as key tenets (see Hood 1991 pp.3 – 19; Hood and Jackson 1991; 

Osborne and Gaebler 1992 pp.325 – 328).  
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Key debates in the NPM literature concern firstly the many tensions and 

contradictions that NPM reform programmes can have when marketisation is applied to 

public services (Dawson and Dargie 2002 pp.35 – 36). The second concerns the 

documented disparity in its application comparatively across countries as well as within 

and between sectors (Dunleavy and Hood 1994 pp.9 – 16; Ferlie, Pettigrew, Ashbourne 

and Fitzgerald 1996), and the need to account for the role of governance in public 

management (Cochrane 2000 pp.131 – 132; Osborne and McLaughlin 2002 p.10). The 

third key area concerns institutional context, and the recognition within the literature 

that NPM is a theme with distinct variations; “it varies within sectors, across sectors and 

it varies according to the outcome of specific management-professional relations” 

(Dent, Chandler and Barry 2004 p.1). 

 

This section has introduced some of the key concepts and literatures that are 

of relevance to this research. The rest of this chapter will now discuss the institutional 

impact of police reform agendas. 

 

 

1.2 POLICE REFORM AGENDAS 

 

This section considers the successive governments 1979 – 2012. Approaches 

to police reform and progress or otherwise is outlined. The Thatcher governments are 

considered first and the supposedly belated application to the police service of New 

Right reform. The government of Major follows, with its emphasis upon a continuation 

of many of the previous government reforms, and introduction of key consumerist 

reforms which have impacted upon the police. The New Labour governments of Blair 

and Brown follow, with discussion of the continuity within the Third Way approach to 

public service change and police reform. Finally, the Coalition government is 

considered in terms of approach and divergence from previous reform agendas. The Big 

Society and reversal of some New Labour reforms are considered.  

 

The reception of reform agendas, resistance to change and impact upon new 

reforms is considered where relevant. Police occupational cultural aspects of this are 

introduced in the next chapter in greater detail. This chapter aims to outline the links 
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between ideology, political ideology and public sector management in the context of 

changes and attempted changes to the police service. This assists the research by 

establishing the institutional context that the NPM literature cites as being important to 

understand how reforms are received, and how the initial ideology and rationale for 

instigating them is assessed and interpreted occupationally. Appendix A charts the 

reforms, for ease of reference showing chronologically the significant reforms, 

government that initiated them and link to ideology. We start with the Thatcher 

governments introducing the main ideological directions and the VFM and 

civilianisation that commenced during her tenure, setting a platform for further reform. 

 

 

1.2.1 THATCHER   

 

  From her ascendency to the leadership of the Conservative Party in 1975 until 

her departure in 1990, and after eleven years as prime-minister, Margaret Thatcher 

shifted the policy debate and redefined the ideological centre ground in UK politics 

(Gamble 1994 p.224; Jenkins 2007 p.148). A key concern was to improve the efficiency 

of the economy (Conservative Party 1983; Horton 1996 p.160), through New Right 

prescriptions for free-market economics. This consisted of privatising state monopolies, 

controlling the money supply, reducing state welfare, cutting taxation and freeing 

individuals form state regulation (Heywood 2007 p.76). The state was to be ‘rolled 

back’ with big government / interventionist statism heavily critiqued (Pollitt 1990 

p.130; Farnham and Horton 1996 p.16). Whilst disillusionment with the previous 

Keynesian orthodoxy commenced prior to Thatcher’s premiership and with the Labour 

administrations of Wilson and Callaghan (see Krieger 1996 p.51), the radical change to 

monetarism from government intervention nevertheless marked “a new revolution in 

politics led by Thatcher” (Jenkins 2007 pp.87 – 88). This was due in no small part to the 

extent of, and reliance upon, New Right ideology in economic management and welfare 

distribution. Heywood (2007 p.52) summarises Thatcherism as a New Right inspired 

ideological project, conjoining laissez-faire economics with a conservative social 

philosophy. It is important to distinguish between ideology, party political ideology and 

policy implementation as Gamble (1994) notes, which also assists understanding of how 
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Thatcher’s departure in 1990 reinforced rather than undermined Thatcherism by 

“separating the ‘-ism’ from the lady herself” (Jenkins 2007 p.4).  

 

During the 1980s the Thatcher governments cut public spending and reduced 

the tax burden to historically low levels, with government power seen as limiting 

individual freedom through creeping collectivism (Thatcher 1979). Social 

authoritarianism (‘family values’), conjoined with state authoritarianism (‘prison works’ 

for example), stemmed from the neo-Conservative influence within the New Right 

(Heywood 2007 p.252). Individual prosperity and freedom to achieve was held to be the 

ultimate goal of society which would establish a healthy society, improve quality of life 

and deliver better public services (Thatcher 1985; 1987). Thatcher’s conservative 

governments articulated a prominent role for law and order, protecting the vulnerable 

and tackling crime and disorder (Thatcher 1978; 1982; 1988). Reform in the Thatcher 

governments focused upon productivity, cost-efficiency and rolling back the state, 

mostly within health, education and local government. The police service, unlike other 

public sector institutions, enjoyed a privileged status (Loader and Mulcahy 2003 p.29; 

Savage 2007 p.169) with change being belated and restrained compared to other public 

sector institutions (Raine and Wilson 1997 p.80). 

 

Thatcher pledged to support and strengthen policing as part of the 

Conservatives law and order agenda (Savage 2007 p.167). Government commitment to 

police reform and criminal justice policy found accord with police unions; “the 1979 

Conservative manifesto marked an intellectual and emotional convergence with the 

(Police) Federation that would last until the early 1990s” (Brain 2010 p.57). The 

implementation of the Edmund-Davies pay review with generous terms was a 

significant factor in this (Reiner 2000 p.72). Police Federation support for the 

Conservative Party pre-election in 1979 has been cited as a factor in this relationship 

(Jenkins 2007 p.181). The need for a strong service to police the Miner’s strike 

(Sullivan 1998 p.306; Savage 2007 pp.170 – 171) and quell disorders which marred the 

early part of the first Thatcher government continued this approach. The mutual alliance 

of police and government was however stretched as Thatcher’s tenure continued, with 

the political climate cooling on a perceived lack of return on investment as recorded 

crime rose (Jenkins 2007 pp.181 – 183). Increasing fiscal pressure, rising police 

expenditure and diminished public confidence in policing influenced reform to address 
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efficiency and effectiveness (Savage 2007 p.23). New Right solutions from wider public 

sector reform were introduced and influenced police reform and proposals for change, 

setting in motion reforms that have influenced the service significantly. 

 

 

VFM AND CIVILIANISATION 

 

Value for Money (VFM) is a constant theme in public sector and police 

management. It intensified in the mid 1980s, will be argued to have continued through 

the New Labour governments, and features again heavily in the Coalition reform 

agenda. The focus of this discussion is how it was implemented and the ideological 

factors in instigating change to the police, which commenced with Thatcher’s reforms 

to the public sector. New Right prescriptions to improve public sector efficiency 

focused upon eliminating waste and driving efficiency. In summary, the New Right and 

NPM principles consisted of an emphasis upon management by objectives, performance 

management and devolved management (Horton 1996; Savage 2007 p.86). The Rayner 

Scrutinies applied these and developed them, evolving into the Financial Management 

Initiative (FMI). They mark the start of the application of NPM to the police service 

with its reliance upon marketisation, a trend that will be argued to have continued and 

intensified. Continuing application and development through reform agendas of VFM 

has seen it become an institutional norm, influencing successive strategic delivery plans 

and performance plans. 

 

VFM became entrenched in the management of the police service through 

Home Office Circular 114/83 and its “private sector techniques and philosophies” 

(Brain 2010 p.85). It has been attributed with the emergence of a new private sector 

language and terminology within the service and one that was supposed to engage with 

the experience of junior officers (Brain 2010 p.86). Inspection through the Audit 

Commission and Her Majesty’s Inspectorate of Constabulary (HMIC) provided a 

regime which enforced the principles behind 114/83, based as they were upon NPM. 

Managerialism and its use in driving the VFM agenda was provided continuing impetus 

by the rise of inspection and audit regimes through the 1980s into the early 1990s 

(Savage 2007 p.95). The ethos behind the FMI was endorsed, promoted and its 

implementation scrutinised by the Audit Commission and HMIC. These regulatory 
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bodies assessed good management practice and developed a centralised influence. 

HMIC itself was consolidated by the inclusion of younger former Chief Constables and 

civilian Inspectors (Reiner 2000 p.191). The Audit Commission similarly developed its 

influence to secure VFM, (from its role bestowed by 114/83), in ensuring existing 

resources were being used efficiently. Their influence grew incrementally impacting 

seriously in the 1990s via authoritative studies such as ‘Helping with Enquiries’ (1993) 

and ‘Streetwise, Effective Police Patrol’ (1996), developing increasingly rigorous 

control of police resources (Metcalfe 2004 p.75).           

 

Both the Audit Commission and HMIC provided responses to debate in the 

early 1980s concerning the validity of rational management and policing by objectives. 

These are instructive as they demonstrate some of the internal organisational responses 

to the reform agenda. The call for enhanced rational management had its supporters 

within the service (Butler 1985), as did scepticism over its applicability to an 

organisation with a diverse demand-led and highly discretionary role (Waddington 

1986). Police management itself has periodically held little confidence from 

government in terms of expertise, structure and ability, to the extent that introducing 

military officers to senior ranks and / or the private sector has been actively considered 

with direct-entry to senior levels (Savage and Leishman 1996 p.243). This narrative 

emerged again more forcefully with Coalition police reform. The steady introduction of 

managerialism, concerns about the quality of police management and ability of police 

staff organisations (particularly ACPO) to satisfy government regarding the pace and 

intensity of change, was an ongoing tension. The extent and influence of central control, 

which rose incrementally through and beyond the Thatcher governments, commenced 

through such agencies and reforms (Jenkins 2007 p.183).  

 

The ideological influences and reforms of the Thatcher governments have one 

further aspect of continuing relevance for police reform that will be developed later. The 

third Thatcher government, commencing in 1987, contested re-election as in 1979 with 

a heavy emphasis upon law and order. Following on from the approach of Home Office 

circular 114/83, Home Office circulars 105 and 106 (both issued in 1988) encouraged 

the use of civilians to release officers for operational duties. Establishment increases 

would only be approved if both Secretary of State and Chief Inspector of Constabulary 

at HMIC were satisfied that existing resources were being used efficiently (Brain 2010 
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p.146). Such reforms had the effect of increasing civilian staff numbers and increasing 

the roles they undertook, linked to VFM. Significantly, with civilianisation, the 

direction and foundation of further reform was set to be developed by successive 

governments. 

 

In relation to the police service, the noted belated initial impact of reform was 

marked by significant changes, such as Home Office Circulars 114/83, 105 and 106, all 

of which introduced NPM solutions and marketised approaches to increasing output 

whilst reducing expenditure. A preference for private sector management techniques, 

short term contracts, performance related pay and intrusive performance monitoring 

systems were advanced by HMIC and the Audit Commission with increasing intensity. 

The necessity of policing the Miners strike, public disorders, football violence and the 

law-and-order agenda saw the police in the early to mid-1980s “escape the full rigours 

of NPM” (Brain 2010 p.158). With rising crime, increases in general spending without 

return and loss of public confidence, the supposed solutions to generate efficiency and 

effectiveness were to catch up with the service. Without the Thatcher governments 

reforms the basis to do so would not have been set in place.  It is important to note the 

new and radical momentum differentiating the Thatcher governments from almost all of 

its predecessors (Gamble 1994 p.227). The use and reliance on NPM and marketisation 

was to become more intense still under Thatcher’s successor, John Major.     

 

 

1.2.2 MAJOR 

 

This section briefly outlines the similarities with the previous Thatcher 

governments and extent to which Major built upon the ideological approach of 

Thatcherism, before discussing consumerism and the Citizen’s Charter. A following 

section on modernisation and Sheehy discusses attempts at radical reform, the resistance 

and outcome, with a focus on the continuity of approach to public sector and police 

reform and intensification / development of previous reforms. 

 

The Major era continued the rise of power at the centre, privatisation, 

deregulation and the ascendency of the contract through compulsory competitive 
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tendering (CCT). His tenure in the majority of policy areas maintained the Thatcherite 

approach that had gone before and formed relative continuity, avoiding potentially 

divisive ideological issues and debates (Baker 1993 p.431; Kavanagh 1997 p.202). The 

continuation of Thatcherite principles provided the necessary time and space for both 

the electorate to see it as the norm, and the Labour Party to significantly reform in a 

Thatcherite direction. The real programme attributed to Major has been described as 

“Thatcherism with a human face” (Jenkins 2007 p.164), the permanent establishment of 

Thatcherism following the perceived decline of socialism. Examination of substance 

and direct analysis of ideology leads to a common consensus that the Major government 

continued with Thatcherism (Gilmour and Garnett 1997, Kavanagh 1997, Lynch 1999). 

A catalogue of Thatcherite projects continued unabated: privatisation, tax cuts and 

reducing trade unions legal immunities - “Thatcherism without Thatcher” (Dorey 1999 

p.226). Ideological commitment to the supremacy of the private sector continued as 

practices from the latter were imported to improve the public sector (Major 1997).  

 

Both Thatcher and Major remained consistent with the New Right view of the 

superiority of markets, minimal state intervention, encouraging choice, competition, and 

entrepreneurism. The basic role of government in providing health, education and social 

security was acknowledged as well as in protecting and safeguarding citizens and the 

economy (Conservative Party 1992; Major 1992), organising a fair and stable economy 

(Major 1992) and protecting the vulnerable (Major 1997). Concepts of freedom and 

opportunity re-emerged in Major’s dialogue concerning the ‘classless society’, a nation 

at ease with itself where artificial barriers to choice and achievement are removed 

(Major 1992). The New Right concept of individualism was common to both, with the 

individual and family being the unit upon which society was built, people bearing 

responsibility for their own lives as opposed to the state (Major 1993a). This traditional 

conventional social order formed a substantial part of the ‘back to basics’ campaign 

(Major 1993b; Major 1994; Gilmour and Garnett 1997). 

 

In the early 1990s reforms applied to the police exhibited more ambitious intent. 

This was driven by increasing fiscal pressure and police consumption of public 

expenditure, a continued rise in recorded crime and incidents that diminished public 

confidence (Savage and Leishman 1996 p.243). Critiques intensified, based upon 

perceived bureaucracy and a role culture combining solidarity, isolation and discretion 



DCrimJ 

300508 

30 
 

obstructing change (McLaughlin and Muncie 2000 p.171). The police service was 

identified as demonstrating “all the characteristics of a badly designed system, one ripe 

for fundamental reform” (Davies 1992 p.30). The Police faced similar criticisms 

following amalgamations in the 1970s, with larger forces seen as remote from local 

needs (Loveday 2005a p.340).  The Major government, with New Right inspired reform 

of public sector institutions, had a well established set of principles to improve the 

service by extending previous government reforms.  

 

CONSUMERISM AND THE CITIZEN’S CHARTER 

 

A key development and continuation from the Thatcher governments was the 

consumerist focus that Major introduced. This was a key political aim finding 

expression incrementally through the Thatcher governments and notably in the Major 

administration (and on into New Labour with neighbourhood policing). Major’s 

flagship consumerist policy was the Citizen’s Charter, designed to redress concerns he 

reportedly held that bureaucrats and public services were out of touch and run more for 

their own convenience than value for money (Selden 1997 p.188). Major had articulated 

a philosophical commitment to public service responsiveness, the perils of bureaucracy 

and faceless institutions, in a speech to the Adam Smith Institute (Major 1989). This 

emphasised the importance of value for money and need to represent the public against 

bureaucracy. Commencing as ‘contractorisation’ the initial concept of what would 

become the Citizen’s Charter was linked to the Thatcherite policy of enabling councils 

(Seldon 1997 p.188). As the system of quality control for public service outcomes was 

developed, the term ‘contractorisation’ became unpopular and ‘Citizen’s Charter’ was 

chosen (Seldon 1997 p.189). Worked out laboriously, the Citizen’s Charter was worked 

and re-worked upon by leading conservative ministers prior to its launch (Seldon 1997 

p.404).  

 

The Citizen’s Charter formed a centrepiece of government strategy, reflecting a 

change in governance and style adopted by the Major administration (Atkinson and 

Cope 1994 p.47). Contingent with a personal concern of Major’s, regarding an 

individual’s level of choice and control (Major 1993a), the Charter sought to enhance 

these and empower citizens. Consumers of state services would be given, as far as 

possible, the equivalent consumer power and choice they would have if operating in a 
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free market. Described as ‘governing by contract’ (Pirie 1991 p.7), the supposed 

superior private sector contractual conditions would allow consumers to understand the 

service they are entitled to as a result of the investment of tax-payers money, and have a 

clear right of redress if those services were not provided at the level ‘contractually’ 

agreed. This was to have a significant impact on the police service.  

 

The Citizen’s Charter preferred the market as the normative mechanism for 

generating entrepreneurial activity in the provision of public services. As well as 

cultural reform, the ideological basis for the Charter consisted of deliverers being held 

to account through performance targets, faced with competition, independent inspection 

and rigorous complaints procedures for consumers. Producers and providers were to be 

divided from consumers with a new relationship between client and provider (Kavanagh 

1997 pp.205 – 206). The running of public services was increasingly being 

conceptualised through a private sector lens, with concerns to introduce greater 

responsiveness for consumers. The Citizen’s Charter played a key role in enacting 

within policy some of the principal tenets of the NPM (outlined later), role of 

government and creation of a quasi-market for choice in the provision of public services 

(Seldon 1987 pp.187 – 195). The Citizen’s Charter was hailed as a transformation of an 

otherwise unresponsive bureaucracy (Pollitt 2002 p.288).  

 

The emphasis within the Charter upon choice and redress was designed to 

encourage providers to improve the services they were responsible for, so that outcomes 

generated by the public sector were “every bit as good as those offered by the private 

sector” (Major 1993a p.2). In a clear assertion of the superiority of market principles 

and private sector practices, the commitment where achievable to privatisation was 

extended further than under Thatcher. Citizenship became “part of a wider strategy for 

fundamentally reassessing the state, its forms, functions and relationships with the 

private sector” (Akinson and Cope 1994 p.49). Designed to facilitate the Citizen’s 

Charter, greater financial and managerial accountability was the desired outcome. The 

Charter increased the responsiveness of public service provision and commitment to re-

inventing government through questioning the role the latter takes in public sector 

management (Atkinson and Cope 1994 pp.51 - 52).   
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The impact upon the police service consisted of an intensification of 

performance management from two regulatory sources established during the Thatcher 

era; Her Majesty’s Inspectorate of Constabulary (HMIC) and the Audit Commission. 

This resulted in forces having increased targets to achieve, especially as existing ACPO 

quality of service targets remained and were cross referenced to the requirements of the 

Citizen’s Charter. Whilst not the intention of the Charter, the resulting bureaucracy 

associated with its implementation became a focus for criticism (Brain 2010 p.188). It 

did however engender the importance of responsiveness and open government. The 

impact of the Charter upon the police has been argued to be a major driver for the 

introduction of micro-scrutiny and oversight, which would continue until 2008 when a 

new strategic direction was supposedly taken away from that extent of reliance on 

targets (Brain 2010 p.189). The Charter introduced further reform to the public sector 

and police service, making the prospect of further organisational change likely. Key 

Charters covered all major public services defining standards, meaning that through 

consumerist reform the direction and pace of change could be harnessed by successive 

administrations following Major. 

 

The Charter extended these principles during Major’s government, importing 

private sector practices with performance measurement, central inspection, competition, 

consumer choice and information on standards, competitive tendering and contracting 

out (Conservative Party 1992; Major 1995). In consideration of these free market 

principles, the Citizen’s Charter, sometimes claimed as a departure from otherwise 

consistent Thatcherite ideology, was consistent at its core. Service delivery was to move 

closer to the client, backed up centrally with set standards of quality and efficiency at a 

uniform level throughout the public sector. This required quantifiable output if the 

Charter was to work. The justification for moving power to the centre was as Thatcher’s 

before him, to reduce formal regulation as growing competition was felt (Jenkins 2007 

p.168). The police service had consumerist ideology as a concern, which would 

continue on and into New Labour governments, as successive reforms emphasised 

elements of customer satisfaction. The impact occupationally of this will be considered 

later in the thesis. The next section considers one of, if not the most, contentious 

reforms attempts of the Major government: modernisation in the Sheehy Inquiry. 
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MODERNISATION AND SHEEHY 

 

The Major government reform agenda for the police was not limited to the 

Citizen’s Charter. A highly significant set of reforms for the police service, displaying a 

clear affinity with NPM and marketisation, were proposed in the Sheehy Inquiry (1993). 

Market forces / marketisation, the ‘right to manage’ (managerialism) and elements of 

reducing bureaucracy proposed flexibility in pay scales, performance related pay and 

fixed term appointments for all ranks. In terms of both marketisation and 

managerialism, Sheehy was a precursor to more contemporary reform proposals, 

emphasising the need for greater flexibility, performance related pay and a streamlining 

of the rank structure. In addition to Sheehy, the Posen Inquiry (Home Office 1995) was 

established to discuss the tasks that could be relinquished from the police and delivered 

by other means that would be more cost-effective, with proposals for the Home 

Secretary to set priorities and objectives whilst Police Authorities became more 

business-like. Governance was targeted for reform to increase responsiveness in line 

with consumerist reforms elsewhere and the increased use of privatisation, contracts and 

outsourcing.  

 

These reforms encountered resistance from the outset concerning underlying 

ideology. Debate concerning the suitability of the application of market-values and 

competition to a “public sector good” followed (Brain 2010 p.223). Concerns centred 

upon potential divisive effects on recruitment, retention and morale, and the various 

staff representative associations united in criticising the proposed reforms 

recommended. A well-co-ordinated campaign led by staff associations successfully 

stopped reform (Savage 2007 pp.146 – 148). For the time being the full expression of 

desired reform was postponed, although the direction and mechanisms for change 

remained consistent with further marketisation and managerialism. This was entirely 

consistent with the continuation under Major of the themes that commenced more 

incrementally under the tenure of Thatcher. The development of the Posen review was 

less acrimonious: from an initial position of scepticism staff associations (particularly 

ACPO) became an active part of shaping the recommendations which ultimately 

concurred with views within the service (Savage 2007 p.155).  
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The Major era as outlined intensified and attempted significant reform of the 

police service built upon the foundation provided by the Thatcher years. The ideological 

basis was the same, with powerful economic drivers adding to the need for change and 

for VFM and performance. As we consider the New Labour governments next, with 

their approach to police reform, the continuity and further intensification of change in 

the same direction will be considered.  

 

 

1.2.3 NEW LABOUR 

 

This section considers the ideological approach of New Labour, and public 

sector reforms which, in relation to the police service, further intensified and built upon 

the changes instigated by Thatcher and Major. A section on centralisation and 

performance discusses the attempts to improve efficiency and effectiveness and 

critiques of the centralisation that accompanied reform. The following section considers 

Best Value as New Labour’s VFM reform, introducing research into the effects on the 

service and impact.  

 

The election of New Labour in 1997 saw the greatest electoral change in votes 

and seats in the UK in the twentieth century, accompanied by arguably a minimal shift 

in the approach of government (see Jenkins 2007). Numerous themes of continuity with 

a Thatcherite agenda in the Labour Party’s 1997 manifesto were apparent. Economic 

liberalism, flexible markets and social conservatism led the 1997 election to be 

summarised as more about continuity than change (Kavanagh 1997 p.236). The 

realisation within New Labour was that a party of the left must lose its association with 

the unions, special interest groups and “forge populism of the centre” (Selden 2001 

p.123). A substantial body of academic research has focused upon policy and practice 

(for example Kitson and Wikinson 2007; Sawyer 2007; Wilkinson 2007) as well as 

more ideologically based examinations (MacLeavy 2007; Page 2007). Academic 

analysis has taken a sceptical view concerning New Labour in government and the 

existence of any coherent ideology (see Leggett 2004; Vincent 2010 p.93), although 

arguments for ideological consistency counter this view (see Freeden 1999; Fairclough 

2000; Powell 2000; Lister 2001). The ideological objectives of New Labour were 



DCrimJ 

300508 

35 
 

formally expressed as economic prosperity and fairness for all (Blair 1999, 2003; 

Labour Party 2005). 

 

New Labour formulated a supposed new political configuration, situated 

between the New Right / neo-liberalism and social-democracy, a middle path labelled 

the ‘Third Way’ (Giddens 1998 pp.74-75; Leadbetter 1999 p.240-244; Clarke, Gewirtz 

and McLaughlin 2000 p.11). The conjunction of market with enabling state sought to 

combine traditionally opposing perspectives into one cohesive discourse (McAnulla 

2006 p.138). Economic efficiency and social justice positioned together what were 

traditionally competing concepts, allowing the claim that the Third Way had 

“transcended old ideological debates”, generating a fresh electoral basis and policy 

initiative for the left (Heppell 2011 p.17). The Labour Party’s ideological identity was 

linked to a statist view of social equality (Buckler and Dolowitz 2009 p.13), with 

welfare spending via progressive taxation (Hickson 2011 p.125), and Keynesian 

demand management sustaining economic expansion (Bevir 2000).  

 

New Labour applied dual objectives of opportunity for all and economic 

prosperity simultaneously to their approach to public service provision (Labour Party 

2005). Commitment to investment in modern public services was the infrastructure to 

support growth. Investment was to be matched by reform through minimum standards, 

inspection and audit regimes, devolution of power to front line delivery, with flexibility 

and responsiveness to the consumer giving greater choice (Blair 2002). Market systems 

were therefore encouraged in the public sector provision of goods and services (Blair 

2007). Much of this was based upon New Right tenets and private / public management 

crossover with performance targets, management from the centre and an ‘enabling state’ 

(Labour Party 2005; Blair 2007). A renewed reforming discourse, determined to be 

tough on crime and tough on the causes of crime, was to be achieved by intensifying the 

NPM influences working un-evenly through the criminal justice system, perceived to 

lack organisational continuity. The techniques to achieve this centred upon intensive 

auditing, target-setting, monitoring and inspection, intensifying managerialism 

(McLaughlin and Muncie 2000 pp.174-175). The evolving FMI sought to improve the 

allocation, management and control of resources by defining critical scrutiny of outputs 

and value for money (Minogue 1998 p.27).  
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CENTRALISATION AND PERFORMANCE 

 

The effect on the police organisation included various extents of de-layering and 

devolution of line-management responsibility, increasing bureaucracy and reducing 

front line supervision (Butterfield, Edwards and Woodall 2005 p.332). A burgeoning 

regime of performance management focused accountability and activity through Key 

Performance Indicators (KPIs) and strategic objectives; ‘steering’ the police became 

increasingly centralised, whilst ‘rowing’ became increasingly decentralised (Cope, 

Leishman and Starie 1997 p.454). Performance appraisal systems tried to influence 

front line activity with limited success and buy-in from front line resources (Metcalfe 

2004). The police were increasingly adapting to a rising workload, allied with the status 

of a new breed of managers well immersed in NPM rhetoric (Savage and Leishman 

1996 p.250), making successful reform more likely and unified resistance less so. The 

perceived need to inject market disciplines witnessed an expanding performance 

management regime directed centrally, seeking to standardise tasks and render 

professional activities more visible. This heightened the scrutiny on those areas of 

police activity that fell under the auspice of performance indicators, often based in 

crime-management (Savage 2007 p.214). The continuing influence of the Home Office, 

HMIC, Audit Commission and the Police Standards Unit revealed the significance 

attached to performance. Modernisation continued the focus upon performance across 

the range of policing services: who delivered them, how and at what cost. Central 

government driving this process of change was seen as essential to deliver modern 

public services and the police were no exception (Blair 2002).   

       

Numerous critiques developed in relation to performance management, 

centralisation and the impact on policing. The ability of specific management tools to 

‘colonise’ organisational activity through the application of the values of the 

measurement system imposed was the focus of historic criticism (Laughlin 1991 pp.37-

42). The presentation of set performance information as factual representations of 

policing activity to the detriment of other duties has likewise been criticised (Reiner 

2000 pp.91-93), potentially hampering the flexibility on which policing responses 

depend “especially where central priorities diminish addressing local concerns” (Reiner 

1994 p.156). Critiques further cited an over-emphasis on crime-management, neglecting 

the institution enhancing task of “constituting new security governance in the 
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community” (Hope 2005 p.381) and possibly “disempowering” localised decision 

making and responsiveness (Savage 2007 p.191). In summary, critiques over-

emphasised quantifiable crime-management, a lack of intellectual investment in 

activities less susceptible to measurement and over-focus on ‘hard’ aspects of 

performance (McLaughlin 2008 p.274; Carlisle and Loveday 2007 p.24); “hitting the 

target and missing the point” (Bevan and Head 2006 p.521).  

 

Crime-management, which since the mid-1990s had demonstrated success in 

reducing recorded crime, did not have the same impact on public perception and 

confidence. Instead an apparent decline in police legitimacy was reported. Despite 

falling crime rates the fear of crime rose (Fielding and Innes 2006 pp.127-145). An 

acknowledged reassurance gap hence required addressing to reduce levels of insecurity. 

The instigation of neighbourhood policing was designed to address this gap (Hope 2005 

p.379; Loveday 2005a p.345). The principal reform, which under New Labour 

continued the precedent established through consumerist reform of the Major 

governments, consisted of the Neighbourhood policing model. This established local 

relationships by community engagement and civil renewal through teams of visible, 

accessible and familiar uniformed staff (Home Office 2005). A key political driver to 

further civilianisation has been the need to make neighbourhood policing a success, and 

progress has been made to that end by the introduction of Police Community Support 

Officers (PCSOs).  

 

The key driver for workforce modernisation was restoring a uniformed presence 

to the streets, towards the political imperative to reduce the fear of crime. This aspect of 

workforce modernisation conforms to NPM ideals of greater flexibility and a more 

deployable professional workforce. Civilianisation is recognised as potentially capable 

of quenching increasing demand for reassurance policing and wider modernisation 

(Loveday 2006 p.107). NPM and its emphasis upon the importance of consumer 

confidence has been a driver for change in public sector management. In the context of 

the police service, the extra pressing element has been rising fear of crime and disorder. 

As well as sector wide reforms aimed at consumerism and emanating from central 

government, the political significance of perceptions of crime rates influences reform 

programmes. The basis of civilianisation (from Home Office circulars 105 and 106, 

through Posen, CCT / outsourcing) provided a basis from which further workforce 
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modernisation could be initiated, building upon the previous governments of Thatcher 

and Major. 

 

During the New Labour era (and since) the police service has been accused 

pejoratively of being “the last great unreformed and unionised institution” (Parris 2005 

p.21), viewed by some as the last major unreformed sector (see Savage 2007 p.190). 

Modernisation is a consistent feature of police reform and one in which, through 

successive governments, continuity in approaches to policing structures and practices is 

apparent. Some of the more ambitious proposals were aired during the New Labour era 

in ‘Modernising the Police Service’ (HMIC 2004), which addressed the internal 

structure, management and role / status of police staff. It recommended substantial 

modernisation with multiple-entry at all levels and, most radically of all, proposed the 

ability for staff to move between warranted (where police powers are required) and non-

warranted posts. Argued by some to allow police managers “to effectively manage for 

the first time” (Loveday 2005b p.279), it caused concern about the potential erosion of 

the office of Constable, most vociferously from the Police Federation. The direction of 

reform was as with Thatcher and Major, but the pace and intensity extended further. 

 

Changes to police organisational structures have sought to flatten hierarchies and 

devolve responsibilities downwards, as per the NPM (Butterfield, Edwards and Woodall 

2005 pp.336-341). Reforms to the structure of policing, and proposed reforms, 

demonstrate again the importance of context and the distinct impact of reform upon the 

police service. In the wider public sector research into the impact of such NPM 

principles has demonstrated the ability of professional groups to enhance their role and 

status (Bolton 2004 pp.331). In the police service, however, the addition of a new 

strategic slant, through devolution of responsibilities to the role of Sergeants and 

Inspectors, did not. According to previous research, the influence of performance 

management reforms resulted in increased bureaucratic activities, auditing and 

monitoring (Butterfield, Edwards and Woodall 2005 pp.336-341). Police supervisors 

and managers had not been enabled to become practitioner-managers and withdrew 

from an operational-supervisory role, failing to lead and enhance further reform. This 

research coincides with the New Labour centralisation and documents some of the 

occupational impact and unintended consequences of change, which will be considered 

later. We now consider New Labour reforms in Best Value. 
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BEST VALUE 

 

This period of VFM reform is instructive, as it coincides with research focusing 

upon police reform and, to an extent, showcases the NPM influences and some resulting 

organisational impact. The Best Value regime of New Labour extended and followed on 

from the preceding Conservative government’s x3 E’s (economy, efficiency and 

effectiveness). The Best-Value (BV) regime of New Labour is notable in its extension 

of Major’s Conservative government’s CCT. It sought VFM through a statutory basis 

consisting of a general duty for police authorities to secure continuous improvement in 

the way in which services are provided. Services are considered from a framework of 

the 4 C’s, listed below with the associated NPM emphasis (Local Government Act 1999 

p.3): 

 

●  Challenging the purpose of a service (practising tight cost control);   

● Comparing performance with other providers (targets, standards, and continuous 

quality improvement);  

●  Consulting the community (being closer to customers);  

●  Competition (being performance driven).  

 

BV established a quasi-market in respect of reliance upon league tables, 

benchmarking and performance indicators (Leigh, Mundy and Tuffin 1999 p.v). The 

aim was to manage markets in order to promote a “mixed economy of provision” 

(DETR 1998 p.20). Consequences of BV can be split into strategic and operational 

issues. At the strategic level the lack of a comprehensive efficiency measure for the 

wide police remit in promoting safety, reducing crime and disorder and the fear of crime 

linking inputs to outcomes was identified as an issue (Drake and Simper 2001; 2005 

pp.465-481). BV was intended to focus beyond efficiency alone in addressing service 

quality and consumers expectations, for example corporate health indicators and the 

experiences of staff from ethnic minorities (DETR 2000 p.12). In reality, efficiency in 

the ability to detect crime dominated performance assessment. The conjunction of BV 

with crime-control generated consistent critiques of its interpretation of efficiency and 

effectiveness (Martin 2003 p.170), argued by critics to be out of step with local crime 

and disorder partnerships and inter-agency working (Mulraney 2000 p.10; HMIC 2003 

p.29). The inability to achieve performance indicators was hailed as indicative of a 
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failing service by both media and politicians alike (Travis 2001 p.1; McLaughlin, 

Muncie and Hughes 2001 p.311-312). When forced to prioritise resources Chief 

Constables were more likely to focus them upon performance within national league 

tables (Martin 2003 p.169; Caines 2000 p.5).  

 

Sergeants’ roles substantially altered, with an increase in auditing and 

monitoring measurable outputs, and greater accountability for results through 

performance indicators. Sergeants’ reduced contact with the public, engaging in 

community consultation and problem solving, offered less support for local policing 

(Loveday 2000 p.24). Front line activities were less supervised (Butterfield, Edwards, 

and Woodall 2005). Harnessing individual performance towards targets produced poor 

compliance and participation rates and provoked scepticism from officers, perceiving it 

to have achieved little influence (Metcalfe 2004 pp.82-85). This was consistent with 

research from a previous reform era; attempts to focus activity and discretion through 

performance management failed to significantly mould values and ideas about the 

objectives of policing, leaving space for officers to assert their own preferences 

(Holdaway 1994 p.68). The impact of such reforms will be discussed later in terms of 

resistance, occupational culture and unintended consequences. The BV regime is a good 

example of the process of attempting to secure VFM and one that this summary has 

necessarily focused upon the critiques of.  

 

The ideological renewal of the New Labour project managed initially to 

marginalise the critiques from the left (Beech 2008 p.1; Heppell 2011 p.18), whilst 

wrestling from the Conservative Party the mantle of economic competence (Lee 2011 

p.189). However, the economic crash of 2008 – 2009 exposed as illusory supposed 

gains achieved by Third Way government economies for over-reliance on the financial 

sectors cheap credit. The notion that global markets had been reconciled with ethically 

informed policies was seriously questioned (Jordon 2010 p.1). In public policy “one of 

the most striking tendencies . . . was the expansion of markets and market orientated 

reasoning into spheres of life traditionally governed by non-market norms” (Sandel 

2010 p.1). The premiership of Gordon Brown proved consistent to what went before as 

opposed to any return to old labour socialism, it was if anything “the same as pre-

election period Thatcherism” (Jenkins 2007 p.255). The consensus was that the party 

moved to the centre ground, endorsing elements of Thatcher – Major’s policy 
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approaches, described as a ‘concordat’ with middle England (Toynbee and Walker 2001 

p.153; Jenkins 2007). The framing of this as a move away from former traditional 

social-democratic politics has been described as conforming to a neo-liberal approach 

(Heffernan 2001 p.170; Heppell 2011 p.22).  

 

The impact upon the police service saw significant reforms with a growing 

performance management regime backed centrally. The introduction of neighbourhood 

policing and civilianisation in order to do so, and a Best Value / VFM agenda 

intensified the NPM influences. As well as the ideological continuity within the New 

Labour approach to public service provision, a clear development and intensification of 

the VFM of the Thatcher and Major governments, and consumerism of the Major era, 

drove reform. The centralisation and crime management critiques and debates likewise 

intensified, providing space for the Coalition to develop their police reform agenda once 

in office, based in part upon criticisms of the Labour governments.  

 

 

1.2.4 COALITION 

 

 This section examines the formation of the Coalition government, the Coalition 

agreement and approach to public sector management and police reform. Key issues of 

deficit reduction and the role of the ‘Big Society’ are considered and its ideology and 

development explored. Much of the Coalition approach and police reform agenda is 

based upon their policy statements, with less research being available compared to 

Thatcher, Major and New Labour governments. The Big Society is considered in terms 

of volunteers, the Special Constabulary and Commissioners, followed by a section on 

VFM and how the budget deficit has seen a resurgence of focus in this area. The final 

section discusses continuity and change between Labour and Coalition governments, 

which is considered later in the research in terms of police occupational cultural 

responses.  

 

A re-orientation of the Liberal Democrat Party (Clegg 2008; Marshall and Laws 

2004) and ‘liberal-conservative’ politics of David Cameron (Cameron 2007) facilitated 

the Coalition agreement by reducing the distance between the parties. Cameron’s liberal 
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conservatism has been summarised as containing a neo-liberal economic philosophy 

supporting free markets, competition, dominant private sector, low levels of income tax 

and de-socialised state (Beech 2008). A greater role for the free market was 

acknowledged by the Liberal Democrats whilst Cameron repositioned the Conservatives 

in the centre ground of British politics (Jenkins 2007 p.252; Bale 2010 p.285). Cameron 

also claimed pre-election “there is barely a cigarette paper between us and the Lib-Dem 

Party” on a range of issues (Cameron 2009 p.9). The ‘Orange Book’ Liberal Democrat 

perspective signalled numerous areas of convergence with economic liberalism and a 

coherent effort to reclaim economic and political liberalism regarding market 

mechanisms, consumerism and private sector dominance (Laws 2004 p.42; Cable 2004 

p.161; Randall 2007). The prospect of Coalition with Labour had also been diminished 

by the Labour hierarchy underestimation of the ‘generational shift’ in the Liberal 

Democrats (Kavanagh and Cowley 2010 p.210). 

 

Contentious policies required negotiation, which altered the policy positions that 

parties had adhered to pre-election (Kavanagh and Cowley 2010 p.225). Concessions to 

the Conservatives on the depth and pace of cuts to the deficit appeared acceptable to 

allow potential reform of the voting system. The Coalition programme was introduced 

by Cameron and Clegg as reflecting convictions to radically reform government, a 

stronger society and smaller state (HM Government 2010a p.8). The overall aim was 

deficit reduction, with any measures presenting a cost to public finances being 

dependent upon decisions made in the comprehensive spending review (CSR), (HM 

Government 2010b p.35). The influence of the Orange Book liberals in harnessing their 

party towards a Coalition resulted in a relatively unified ideological basis of localism, 

anti-statism, markets and voluntary activity (Hickson 2011 p.252). Deficit reduction 

was identified as the key Coalition priority. 

 

Structural weakness and indebtedness was argued to be magnified by tax-and-

spend policies, constricting the private sector and damaging the overall economy (HM 

Treasury 2010 p.13). The decision by the Coalition to focus upon the deficit has 

propelled ideology to the forefront of mainstream attention, with the announcement of 

the CSR revealing the biggest raft of cuts since the Second World War (Emmerson 2010 

p.2; Beech 2011 p.267). Aimed to reduce the national deficit by slashing public 

expenditure annually by 14.4% and over five years 46.4% (Crawford 2010), it also 
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reduced the responsibilities of the state. As Cameron expressed it “the central task I 

have set myself and this party is to be as radical in social reform as Margaret Thatcher 

was in economic reform” (Cameron 2008 p.9). The end of big government would be 

supplemented by the role of the ‘Big Society’ (Cameron 2009; Cameron 2010b p.8; HM 

Government 2010a). This would have a significant impact on police reform as well as 

the budgetary issues facing the Coalition.  

 

 

BIG SOCIETY 

 

The origins of the Big Society concept pre-date the 2010 election. Pragmatically 

the ‘Big Society’ idea introduced social responsibility back into the Conservative Party 

agenda, balancing previous perceptions of the Tories as ‘the nasty party’, fuelled partly 

upon Thatcher’s infamous assertion that “there is no such thing as society” (Thatcher 

1987 p.1). The Big Society consisted of three areas of activity: public sector reform 

(state action); community empowerment (societal action) and philanthropic action 

(individual action). These three components are underpinned by the ‘New Localism’, 

transparency of information and social investment. It counteracted the critique that state 

machinery has placed bureaucratic limits on society, reversing the hierarchical model 

that dictated that government policy should be cascaded down to the operational level. 

This would, it is argued, allow for flexibility and adaptation to local needs. The 

ideological origins of the Big Society extended back over a decade and are clearly 

discernible through the publications of leading conservative thinkers and groups. They 

can be broadly divided into communitarian (Willetts 1995; 1997; 2008 p.17) and ‘one-

nation’ influences (Duncan-Smith, Streeter and Willetts 2000; Hilton and Gibbins 2002; 

Clark 2003; 2008). Practically the agency and political philosophy of Oliver Letwin 

played a pivotal role in defining the Conservatives policy approach to Coalition 

negotiations, including in it the Big Society (Letwin 1999 pp.151 – 156; Kavanagh and 

Cowley 2010 p.227).  

 

The Big Society contrasted ideologically with the New Labour approach 

particularly in relation to public service reform (Prabhakar 2010 p.34), argued to have 

been too top-down and top heavy (Jenkins 2007 p.281), inhibiting local responsibility, 
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innovation and civic action (Cameron 2010a, 2010c p.2). The supposed huge growth of 

the state and its apparent accompanying ideology of centralisation, managerialism and 

intervention required correction to that ideology which provided a convenient, if not 

wholly accurate, foundation to launch the Big Society (Norman 2010 p.25). The 

devolution of power was “long present in political debate, but tentatively and in 

opposition rather than government” (Jenkins 2007 p.309). The danger for the Big 

Society, as with any new political initiative, was being dismissed as electoral 

expediency.  It has been described as “communitarian thinking in disguise”, as opposed 

to having any philosophical depth and coherence (Norman 2010 p.182). It is supposedly 

pragmatic and non-ideological, exhibiting “instinct and judgment” rather than a ‘one 

size fits all’ application of political doctrine (Norman 2010 p.193). The difficulty in 

labelling it left or right demonstrated its flexibility and innovation, where fixed 

ideologies can be restrictive. In this respect the Big Society is a fact of the new 

conservatism which sought to unify disparate threads within the centre-right. 

 

The Big Society will feature later in the research and has been associated with 

police reform in terms of both the use of volunteers (including the Special 

Constabulary), the introduction of Police and Crime Commissioners and continuing 

engagement through neighbourhood policing. The use of volunteers and Specials 

represents VFM and also involves the community in policing activity.  Neighbourhood 

policing will continue to engage local communities and partner agencies in resolving 

crime and disorder issues. The new Police and Crime Commissioners will interpret and 

apply value “reporting to the public on performance, monitoring use of resources and 

purchasing goods and services, and use of collaboration in regional services” (Home 

Office 2010 pp.13 -14). They will replace Police Authorities, which were argued to 

have become “remote and invisible, without the capability and the mandate to insist on 

the priorities of local people” (Home Office 2010 p.2). As will be examined later, the 

Big Society forms a significant area of this research as its reception and inclusion in the 

Coalition police reform agenda impacts upon police occupational culture.  

 

We turn now to how VFM will secure performance despite the economic 

circumstances. 
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VFM 

 

The economic circumstances and deficit reduction meant that the Coalition 

approach to public sector management is defined by an intense scrutiny on VFM. The 

approach to the police service was outlined in Policing the Twenty-First Century (Home 

Office 2010). The critiques of previous performance management and big government 

were listed as centralising policing and increasing bureaucracy, withdrawing from local 

concerns and issues and reducing professional autonomy (Home Office 2010 pp.2 – 6). 

The impact of this was argued to be the reduction of local responsiveness through 

inhibiting the local context in favour of centrally determined performance frameworks. 

Such criticisms were reflected in the literature on public sector management and NPM 

with the systematising of tasks and definition of outputs having a significant and (in this 

context) negative impact on policing (Laughlin 1991 pp.37-42; Reiner 2000 pp.91-93; 

Carlisle and Loveday 2007 p.24; Bevan and Head 2006 p.521). This has been argued to 

negate other reforms (McLaughlin 2008 p.274; Parkinson and Marsh 2000 pp.25-26).  

 

Emphasis upon efficiency and VFM has found a renewed vigour in light of the 

prevailing economic circumstances, although it has been a constant concern for 

governments. The inputs to the public sector and resulting outputs in performance are 

key indicators impacting upon government reputation and potentially electability. 

Concern over public sector expenditure and effectiveness has focused debate and 

generated critical examination proportionate to a public sector deficit that has only been 

matched once before in wartime. The prediction of two whole parliaments of fiscal 

austerity (Lambert 2009 p.2) added to the impetus for the Coalition. In addition to 

increased financial pressure, continued expectations demand balancing budgets whilst 

sustaining delivery; the historical precedent from the last recession was a decade of 

cutbacks but this does not diminish expectations regarding service.  

 

Successive managerialist reforms have continued the themes of VFM with an 

emphasis on cash savings increasing as economic circumstances worsened. The white 

paper ‘Protecting the public: supporting the police to succeed’ identified savings of 100 

million by 2010 / 2011, with further VFM savings from 4/2011 equating to 545 million 

by 2014 (Home Office 2009). Business processes that have the capability to increase 

efficiency and effectiveness were encouraged, VFM results are to be published in local 



DCrimJ 

300508 

46 
 

policing plans and form the basis for performance management. Police ‘report cards’ 

and VFM profiles perform the function of a diagnostic tool with 40 separate data sets, 

indictors for net revenue expenditure per head (NPIA 2010). This push for productivity 

was aimed at sustainable improvements in the development and deployment of the 

police workforce across its wide mission. Focusing on productivity was linked to 

improving confidence by enhancing visibility of resources, especially as the latter 

accounts for over eighty percent of policing budgets (NPIA 2010; Home Office 2008).  

 

Value for Money from the Coalition government built upon previous reforms by 

intensifying further the scrutiny upon spending to outcomes as opposed to inputs and 

officer / staff numbers, with an emphasis upon front line policing. Police 

Commissioners, reporting to the public on performance, monitoring use of resources 

and purchasing goods and services and use of collaboration in regional services, will 

drive VFM (Home Office 2010 pp.13 -14) whilst HMIC will inspect through VFM 

profiles and comparative information on costs and outcomes (Home Office 2010 p.17). 

Value included an increased emphasis on what officers and staff are doing, not numbers 

alone (p.23), and in common with CCT and BV how the private sector can deliver VFM 

through outsourcing back office services and other functions (p.28). Amid poor 

economic performance, the Coalitions governments Value for Money reforms continued 

and expanded on an austerity narrative linking value, defined as local responsiveness 

and public availability, to defined outcomes and emphasising the need to render more 

accountable the outcome. 

 

Current policing structures and practices are often seen as outdated. Such 

arguments often focus upon the structure of the forces which has remained unchanged 

since 1974, determined more by history than local need (Lambert 2009 p.3). This is 

argued to inhibit more efficient funding arrangements, especially where an apparent 

consensus points to structural changes being the only way to achieve the appropriate 

level of cost savings (Gilbertson 2009 p.21). Working practices have likewise been 

identified as a barrier to necessary reform: a workforce model for police officers that 

has remained largely the same for one hundred and eighty years (Fahy 2009 p.23); a 

hierarchical structure where line managers have an average of half the reports they 

would in the private sector and public perception of overtime and gold-plated pensions 
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(Lambert 2009 p.6). The agenda has been set for radical reform in areas attempted 

previously without success. The extent to which pay and conditions and assessment of 

the wider reform agenda is influenced by police occupational culture will be considered 

later. 

 

 

CONTINUITY AND CHANGE 

 

In relation to performance the Coalition government defined a distinct approach 

from the previous Labour government by reversing the Policing Pledge (Home Office 

2008), a set of commitments for the police service nationally to be judged by 

incorporating public confidence. This was deemed spendthrift and also part of an 

identified issue with supposed central government inhabiting a gap where local 

accountability should be determined. The Coalition Home Secretary’s statement that the 

main role of the police was to cut crime, and the potential to define performance, signals 

a potential departure that will be explored further in the research. Commitment to 

neighbourhood policing was acknowledged by the Coalition government as going some 

way towards engaging with local communities, and continues to feature in Coalition 

plans for police reform (along with the Big Society), being a source of continuity in the 

reform agenda for officers (see Home Office 2010).  

 

One clear division between New Labour and Coalition policy was the approach 

to force restructuring and amalgamation, which will be considered later in the research 

in terms of occupational views. Her Majesty’s Inspectorate of Constabulary 2005 report 

‘Closing the Gap’ (HMIC 2005) assessed the structure of 43 police forces in England 

and Wales and recommended amalgamation into 12-15 ‘strategic forces’. Stating that 

the current structure was no longer fit for purpose, forces with less than four thousand 

officers were argued to be ineffective in providing protective services (serious crime, 

terrorism, public order and critical incident management). Driven by high profile 

failures to protect the public (such as Soham and the resulting Bichard Inquiry, 2004), 

recommendations to focus upon national risk-management and issues transcending local 

policing have impacted significantly on reform proposals (Loveday 2005b p.280). 

Whilst the political will to restructure along the lines of Closing the Gap may have 

abated (Savage 2007 p.164), the drivers have not diminished any. Nationalisation of 
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policing through agencies and policy frameworks seeks to move accountability to a 

centre-strategic level with enhanced regulatory governance (Home Office 2007), 

impacting upon and generating tension between nationalisation and localisation. In 

terms of Coalition reform this has led to work to balance the new localism with central 

guidance and doctrine.  

 

In terms of policing structure however, a clear line has been drawn between the 

approach of the Labour administration and that of the Coalition. Whilst the motivations 

and rationale for that may be in part political, financial or linked to reforms designed to 

increase local democratic accountability, the introduction of Police and Crime 

Commissioners will make further progress here problematic. Collaboration and 

voluntary mergers, where financial savings can be identified, instead pragmatically 

replace visions of larger strategic forces. The extent to which this could be said to be 

ideological reform in terms of the Big Society and Commissioners replacing previous 

commitment to strategic forces is covered later as is the views of officers and influence 

of police occupational culture. 

 

 The Coalition represented a new political configuration which as outlined 

demonstrates consistency in terms of its ideological approach. The Coalition approach 

to public sector management and police reform can be summarised as an intense VFM 

agenda. This is linked to the perceived superiority of private sector techniques driven by 

economic circumstances and budgetary / deficit reduction plans. The Big Society 

agenda sought to empower localism, increase the use of voluntary support and, through 

Commissioners, gain better representation of local issues, as well as provide scrutiny 

and oversight of VFM in forces. Whilst force amalgamations and the policing pledge 

had been discontinued, the commitment and direction of Policing in the Twenty First 

Century to modernisation is clear. 
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1.3 CHAPTER SUMMARY 

 

This chapter has outlined ideology as a concept, some of the key debates in the 

field, political ideology and the influence that the New Right and NPM has had. The 

period of the research 1979 – 2012 has been outlined with the approaches of the 

Thatcher, Major, New Labour and Coalition governments, arguing that there has been 

continuity on governmental approaches in terms of utilising ideological prescriptions for 

improving efficiency and effectiveness.  

 

The impact upon the police service, thought initially belated due to the other 

drivers present in the early Thatcher years requiring a strong service, has seen an 

increasingly intense application of reforming narratives and proposals which have 

incrementally sought to remodel the service. The direction of this has been at times 

accelerated in proposals, although change to the service has been slower institutionally. 

Radical changes have been made in terms of Commissioners, civilianisation and 

oversight and scrutiny, and the service has modernised to an extent in numerous areas. 

The Coalition agenda stated a clear intent to continue to modernise, with a clear leaning 

towards private sector techniques and philosophies (Home Office 2010).  

 

Appendix A for ease of reference chronologically lists the reforms considered 

and links them to the government reform agendas and ideological basis. Whilst a 

necessarily superficial and selective account of police reform, the direction and 

influence of successive administrations is signposted. The next chapter discusses police 

occupational culture, and will cover resistance and unionism in greater detail. 
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CHAPTER 2 

POLICE CULTURE 

 

 

INTRODUCTION 

 

This chapter focuses upon police occupational culture, introducing the main 

themes, debates and features of what is argued to comprise police culture. It adopts a 

broadly chronological approach considering how the police culture literature has 

developed and the key debates. Discussion of the early literature considers the 

development of police occupational culture as a concept worthy of research. The 

increasing diversity and variation identified within concepts of police occupational 

culture (or cultures / sub-cultures) is then considered. Later period debates and 

directions discuss the validity of earlier research, highlighting key debates and linking 

them to this research. The final section discusses reform and police culture and is split 

into three subsections, introducing key research which will be developed and used 

throughout the thesis.  

 

 

2.1 POLICE CULTURE RESEARCH 

 

The literature on police culture is expansive and this section does not provide a 

summary of all areas. Occupational culture has significance, as resistance to change can 

cause unintended consequences and frustrate reform, with cop culture a significant 

factor (Reiner 2010 p.115). Police culture has been described as the biggest obstacle to 

change (Crank 1998 p.6), reflecting the potential for the behaviour of those closest to 

the public to impact on reform agendas. Police culture research is therefore a key factor 

in assessing the relationship between ideology, reform and change, and attempts to 

change occupational culture. The approach taken to discussing the literature on police 

culture commences with definitions, early attempts to document the context of police 

institutions, working rules and typologies. This develops into key debates in the 

literature. We start by noting the approach to defining police culture in early ‘classic’ 

research. 
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2.1.1 EARLY CLASSIC RESEARCH 

 

Varied definitions of police occupational culture have been suggested, 

dependent upon the research and theoretical perspectives involved in studying the 

phenomenon. Complexities in organisational cultures are exacerbated through the 

elusiveness of the police role and perception of law enforcement (see Westley 1970 pp.3 

- 7), as well as socio-economic factors (Reiner 2010 p.138). Police occupational culture 

has been described as a sharing of beliefs and consensus of values in the context of an 

organisation, operating at a number of differing levels. These are “not synonymous with 

a particular groups culture but as manifestations of it”, representing the variables 

through which we try and identify such culture (Cockroft 2013 p.5). This reinforces the 

need to distinguish between culture at a conceptual level and the resulting behaviours 

and actions influenced through it, as culture operates at varying levels and 

differentiating between them is crucial. There are the physical expressions of culture 

and the “deeply embedded, unconscious, basic assumptions” that represent cultures 

abstracted form (Schein 2004 p.25). Schein’s definition of organisational culture is 

often referenced in the police culture literature (see Cockroft 2013 p.5). It is argued to 

be particularly valid to policing (Chan 1997 p.68).  Culture is: 

 

A pattern of basic assumptions – invented, discovered, or developed by a given 

group as it learns to cope with its problems of external adaptation and internal 

integration – that has worked well enough to be considered valid, and, therefore to be 

taught to new members as the correct way to perceive, think, and feel... (Schein 1985 

p.9). 

 

Loftus (2009 pp. 3 – 20) discusses the orthodox conceptions of police culture 

and how they are considered as almost “classic clichés” (p.8), in the context of new 

ways of thinking about the concept, which will be considered later. Crank (1998 p.23) 

utilises a “construction metaphor” to build an understanding of culture through themes, 

emphasising institutional factors that lead to a shared cultural experience. These operate 

through the expectations of the principal “audiences” of the police and occupational 

organisation of police units (pp. 27 – 38). We discuss now the initial identification of a 

supposed police cultural identity.   This focuses upon the debates that arose within the 
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literature concerning police culture, which have sought to understand the operation and 

existence of such assumptions and beliefs.  

 

Three broad periods have been noted in describing the development of the 

concept of police culture (see Westmarland 2008). Early / classic research focused on 

the sociological dimensions of police work, discretion, factors distinct to the cognitive 

and behavioural responses of officers, and impact of different environments on methods 

and styles of policing (such as Skolnick 1966; Westley 1970; Cain 1973). The 

importance of police culture became apparent through early observational studies, 

which sought to interpret how the police saw their role and how this may impact upon 

the way they work (for example Banton 1964; Rubinstein 1973; Van Maanen 1973, 

1974). Seen as a key element in explaining behaviour, early research addressed culture 

as a probable key determinant in the application of discretion in direct contact with the 

public, particularly in the role of uniformed officers at street level (Wilson 1968).  

 

Key themes were identified as a result. Public encounters were found to be with 

those aspects of society that are policed as opposed to those the police protect, leading 

to the perception of a heightened sense of hostility (Westley 1970). A hostile public, 

secrecy and isolation thereby generate solidarity which influences the occupational 

culture (Westley 1970 pp.92 - 108), although this argument has been critiqued for 

insufficiently accounting for police-public relations that are not hostile (Holdaway 1989 

p.70). The secrecy that, for Westley, was generated through public hostility was 

furthermore in Rubinstein’s research equally prevalent between cops; in order to protect 

their own work, avoid conflict, issues and being implicated in illegal activities 

(Rubinstein 1973). Practical jokes and banter was argued to be used in order to relieve 

tension caused through secrecy, often based upon ethnicity, race, and sexualised 

behaviour.  

  

Some commentators argue that the police occupational culture creates the 

working rules officers abide by, thereby maintaining the interaction style and methods 

of the dominant group (Wootten and Brown 2000 p.6; Tajel and Turner 2001). This 

further reinforces and preserves culture through operating as a “protective armour” 

(Reiner 2000 p.92), a defence against external adversaries (Goldsmith 1990 p.313), 

which develops further a sense of solidarity often increased through a perceived lack of 
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managerial, court and political support (Chan 2007 p.147). The prevailing culture is 

held to persist through its “elective affinity . . . its psychological fit, with the demands of 

rank and file cop condition” (Reiner 2000 p.87). Broad cultural adaptations exist to 

allow officers to cope with unknown situations and danger (Crank 1998 pp.91 – 94). 

These are often expressed in the context of use of force and danger, with potential 

implications for these processes in how officers would appraise change and reform 

agendas.  This will be examined in later sections.  

 

Underlying tensions of the police role are symbolised with danger, conflict and 

antagonism with out-groups producing solidarity (Van Maanen 1973). The 

organisational culture and requirements of officers are “loosely coupled”, so that 

officers’ activities can become severed from organisational goals, engendering strength 

in the face of reform and cultural backlashes to change (Crank 1998 pp.8-9). Real police 

work “is out there” (Manning 1978 p.77), with individualism competing with mass 

bureaucracy (Crank 1998 p.233). These are recognised themes that have an impact on 

reform agendas, as occupational culture resists change. 

 

The examination of cognitive and behavioural similarities in officers formed the 

focus of much early research. Skolnick’s examination of the police working personality 

(Skolnick 1966), argues for socialised traits displayed by officers that go on to comprise 

the occupational culture. This notion of a working personality, whilst accepting that not 

all officers conform exactly to such a model, highlights distinct cognitive processes that 

occur in policing and form a powerful and significant part of the occupational 

experience. These, Skolnick argues, consist of danger and authority with the constant 

pressure to be efficient, which contributes to social isolation and solidarity as a result 

(Skolnick 1966 pp. 42 - 44). The importance of efficiency, framed by Skolnick in terms 

of making arrests and maintaining order, is a theme developed in later research (see 

Reiner 2010 p.119). The pressure to get results and how the working personality and 

occupational culture interprets such issues and impacts on officers will be considered 

later.  

 

The ability of culture to guide officers in directions not formally proscribed, to 

work around policy and legal frameworks, has profound implications for policing. 

Research identified from an early stage how the law grants discretion in addition to 
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officers extending beyond such legal powers to achieve the outcome they desire 

(Skolnick 1966 p.90). The discretion granted by law itself (or ‘delegated’ in Skolnick’s 

terms 1966 p.90) involves huge implications for those impacted by it, prior to 

considering officers extending beyond policy and procedures. This is coupled with the 

fact that the hierarchical police organisation situates discretion operationally with the 

lowest ranks (Wilson 1968 p.7; Fielding 1988 p.120). This factor has been significant in 

making the occupational culture of interest to earlier researchers, exploring a range of 

civil-libertarian concerns such as malpractice and crime-control (see Reiner 2010 

p.116).  

 

Research demonstrates that the “way things are done” forms a powerful cultural 

influence on new recruits (Schein 1996 p.20), with almost rule-like expectations of 

officers (Goldsmith 1990), argued to require individuals to conform to and join strong 

cultures (Fielding 1988 p.2). The “blue curtain” secrecies associated with police culture 

is argued to be a product of such that resists influence to change (Crank 1998 p.56). 

Fielding (1988) suggests that the combination of formal and informal cultural processes 

commence from recruit training, where individuals experience and construct their own 

conception of the realities of policing. Culture is conceptualised as a resource available 

to individuals, with an active role in engaging with it or otherwise, with some groups 

having a reduced access to it (Fielding 1988 p.54). Further research argues that the 

occupational culture and role are not necessarily linked, with groups such as female and 

ethnic minority officers succeeding in one area not necessarily dictating success or 

inclusion in the other (Heidensohn 1992 p.84). The influence of the pressures that form 

the police occupational culture are such that female and ethnic minority officers and 

staff may not be able to impact on the prevailing culture and have full access to it as 

other officers can. This is an area of occupational culture that has attracted much 

attention and even has its own colloquial title of ‘canteen culture’.    

 

Canteen culture has been defined as the expression of prejudice and 

discrimination within the organisation, one that has been linked to a cult of masculinity 

that drives behaviour (Smith and Gray 1983 p.372). The canteen culture is argued to 

place a high value upon conflict, competition, misogynistic and patriarchal attitudes and 

exclusionary approaches to out-groups with fierce loyalty to in-groups. These are more 

likely to be exhibited by young male officers and the extent to which such attitudes are 
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shared is argued to vary as individuals progress within the organisation (see Fielding 

1994 pp.47 - 52). Canteen culture is probably most associated with racist and sexist 

behaviour and stereotyping, and the process by which some members of the police 

service are not accepted into the occupational culture fully. Ethnic minority and female 

officers are expected to tolerate discriminatory behaviour if they are to be accepted into 

the occupational culture themselves, risking isolation if they do not (Holdaway and 

Barron 1997 p.139). Whilst research in terms of race and culture is discussed later, one 

of the key debates of relevance is the distinction, or otherwise, between attitude and 

behaviour.  

 

One approach argues that culture is not sufficiently analysed as discourse alone, 

and hence police culture is a crucial indicator of police activity (Holdaway and Barron 

1997 pp.75 – 77; Reiner 2010 p.115). Police culture has also been argued to fail to 

account for a greater dichotomy between attitude and behaviour (Waddington 1999a), 

and capture the distinction between occupational culture and everyday cultural 

influences. Waddington argues for the potential for an oral and occupational culture to 

account for canteen culture, inferring a three way relationship between culture, 

behaviour and language. This, together with other possible explanations for canteen 

culture (such as tension release or ‘banter’), suggests that the link between canteen 

culture and cop culture / action may be a much more “complex and context driven 

relationship” (Bowling and Foster 2002 p.1010).  

 

Questioning the importance of occupational culture in racial prejudice and 

discrimination has itself been critiqued for failing to sufficiently account for the need to 

understand how officers “construct and present their interpretations . . . and act on that 

foundation” (Holdaway and O’Neill 2006a p.497; O’Neill 2005 p.197). To understand 

the resilience of ingrained characteristics it is useful to examine the broader context that 

shapes the culture (Loftus 2010 p.16), including accounting for the role of internal 

conflict (Reuss-Ianni 1983 pp.121 - 126), presentational strategies adopted by senior 

management and discourses of police leadership (Adlam 2002). The implications for 

reform of these cited factors and features of police culture and organisations are 

profound. As will be expanded upon in this research, the reception and articulation of 

reform agendas is influenced significantly by these organisational divisions and 

relationships, and how they respond to reform agendas.  
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Typologies assist understanding of these cultural behaviours. These aim to 

clarify observed behaviour, develop hypotheses to explain them and predict how other 

occurrences might appear (Cockroft 2013 p.7). Westley (1970 p.76) discusses the 

process by which police typologies of the public are communicated and perpetuated in 

order to give meaning and control to the world. He outlines how shared stories and 

experiences abstract intolerance, and that this abstraction of the supposed public the 

police deal with becomes the lens through which reality is interpreted. The level of 

abstraction increases as more and more stories add to the supposed weight of evidence 

concerning the public, in turn fuelling solidarity and understanding between officers, 

informing those less experienced. Reiner (2010 pp.133 - 134) notes that the majority of 

earlier research into typologies of police constables (at which level the majority of 

research is focused in this area) produces four similar categories of ‘peace-keepers’, 

‘law-enforcers’, ‘alienated cynics’ and ‘managerial professionals’ (Reiner 2010 p.133). 

Peace keepers emphasise the preservation and maintenance of social order through the 

service aspects of policing, preferring discretion over blanket application of the law. 

Law-enforcers emphasise crime-fighting over the service aspects, preferring catching 

criminals as real policing. Alienated cynics comprise those disillusioned with policing 

and coasting, whilst managerial-professionals are aiming to progress and exhibit the 

language and approach of those further up the hierarchy. In the case of senior managers 

this includes accommodating managerialist and businesslike pressures (see Reiner 2010 

p.134; Savage 2007 pp.88 - 91). The police culture literature also identifies some 

weaknesses with such typologies and sub-cultural approaches, where they arguably fail 

to capture some of the diversity and occupational experiences of officers.  

 

One such area consists of female officers who, research indicates, often make 

significant adaptations to their identity and professional life to conform and fit in as 

both an officer and woman (Martin 1979). O’Neill (2005 p.195) argues that it is more 

productive to see the occupational culture as being different for women and ethnic 

minorities. This emphasises the importance of not viewing occupational culture as 

monolithic for officers, and acknowledging the varied experience of officers within the 

organisation and also not assuming full and equal access to the occupational cultural 

experience for all. This allows for theories of occupational culture that can explain the 

divergence in approach of officers through accepting the diversity present whilst, as this 

research intends to do, highlighting the cultural pressures present in assessing and 
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discussing change and reform. Heidensohn (1992 p.118) argues for several themes that 

aid understanding of the occupational experience of female officers. Bearing similarities 

to themes offered elsewhere, the focus and context is different. For example, the sense 

of mission referred to elsewhere (Reiner 2010 pp.119 - 121) was found to emphasise to 

a greater extent gaining acceptance and fulfilling careers in previously male dominated 

roles and ranks where female officers are under-represented. In this latter sense the 

sense of mission varies from the wider culture. 

 

Just as typologies are a useful way of attempting to understand how police 

officers make sense of their world, they are also instructive in terms of how officers 

conceptualise the public they police. This approach has been argued to be more 

instructive than the analysis of working rules, in that typologies are better able to 

explain how behaviour changes with the flexibility required in policing, an area in 

which rules are weaker (Holdaway 1989 p.69). Provided the danger of stereotyping 

police activity is avoided through over-applying typologies, it is argued to bear more 

validity than other approaches (Fielding 1989; Holdaway 1989). Commencing at a 

general level, the police are argued to view the public as threatening, misguided and 

potentially violent and dangerous (Westley 1970 p.145; Manning 1997 p.203). In 

relation to the criminal fraternity, a division between villains and good villains 

conceptualises the former as less co-operative and the latter more so, admitting and 

clearing-up their crimes (Manning 1997 p.203). The recognition within the literature is 

that the police cultural view of sections of society extends beyond these relatively 

simplistic categories, with potential implications for police-public interaction. Smith 

and Gray (1983 p.350) identified the term “rubbish” to denote police-public interactions 

that will not result in valued outcomes (e.g. no arrest or sanction). Loftus (2009 pp.165 - 

168) identifies and extends such sentiment to a wider “underclass” of white working 

class that the police perceive as “rubbish”. They are seen to be “police property” (see 

Reiner 2010 p.124), seen by the normal majority as left to the police to manage. 

Numerous further conceptual categories are suggested which fall beyond the scope of 

this discussion. 

 

We now move on to discuss the increasing recognition of cultural variation in 

the literature. 
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2.1.2 MIDDLE PERIOD AND VARIATION 

 

The middle period in literature on police culture (see Westmarland 2008) has 

been summarised as the move from emphasising core similarities to an analytical 

concept acknowledging variation. The impact of managerialism began to be noted and 

key distinctions such as the gap between management and street cops considered 

(Reuss-Ianni 1983). These are key features attributed to organisational and occupational 

culture which will be developed further in this thesis. The impact of managerialism to 

the police service is of interest from the perspective of how the police culture literature 

has noted and considered such influences. The middle period literature on police culture 

increasingly identified multiple ways of defining and considering the concept of culture. 

The identification of a sense of mission, action, cynicism and pessimism (Reiner 1978) 

is argued to provide a framework which builds and expands upon the potential for the 

police occupational culture to reflect the distribution of power within society and take 

more account of political and sociological influences.  

 

The sense of mission relates to the vocational nature of policing as supposedly 

common to those in the service, the sense of a higher purpose occupationally and in 

preserving the moral fabric of society (Reiner 2010 p.120). How the policing mission is 

defined and shared culturally is of significance to how reform agendas may be appraised 

and received, and resisted, as will be developed later. An orientation to action reflects 

the active policing of foot and car chases, use of physical force, and ‘nicking’ criminals. 

This is often valued above other styles of policing and methods of resolving conflict. 

The cynicism and pessimism Reiner argues for bares similarities to reasons offered in 

earlier research, a learned helplessness to resolve societal issues and belief that the 

police are barely able to prevent a complete breakdown in law and order (Holdaway 

1989 p.65). Cynicism forms a recurrent theme as an identified cultural sentiment 

common amongst police organisations (Crank 1998 p.272). The occupational culture 

forms a prism through which officers conceptions of their role, beliefs and assumptions 

are influenced by a sense of mission, action, cynicism, pessimism and finally 

pragmatism. Upon Reiner’s analysis (2010 p.121) these inform and contribute to each 

other despite appearing contradictory. Occupational culture is argued to form a lens 

through which policing activity is interpreted and understood (Manning 1979). The 
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pragmatism constitutes the desire to reach the desired result with a minimum of trouble 

and bureaucracy, with high value placed upon pragmatic solutions to policing issues 

(Reiner 2010 pp.131 - 132).   

 

A further distinction which emerged is between that of organisational and 

occupational cultures (sometimes referred to as subcultures), which often occurs in the 

police culture literature (for example Barton 2003). The difference centres upon the 

recognition that not all members of an organisation display and conform to a single 

culture (Paoline 2003). This has implications for how reform is assessed, how sub-

cultures may interact and what this means for successful change. In this research the 

perceived differences between public and private sector organisations, and the supposed 

efficiency and effectiveness of each (Cockroft and Beattie 2009), is one factor that has 

arguably led to an occupational cultural impact (see Parker and Bradley 2000). The sub-

cultures debate is often introduced with reference to Reiner’s recognition that police 

occupational culture is not monolithic (Reiner 2010 p.116). In terms of particular 

cultures in policing, such as management and street cops, the varying approaches to 

reform and change will be developed further.  

 

One aspect of the broader context concerns the police role and mandate with its 

heavily symbolic nature (see Manning 1997). Dramaturgic devices such as symbolism 

and metaphor are used to manage the gap between expectations of the police to control 

crime and what they can realistically achieve. Public expectations demand the police 

control crime, a conception driven by popular media, the police themselves and recent 

government policy, despite historical and sociological evidence to the contrary (Reiner 

2010 p.109 - 111). The gap between what the police can do and what they say they can 

do is bridged through presenting the service as the authority on controlling crime and 

disorder. Numerous implications follow organisationally such as the pressure to define 

and deliver performance in recorded crime. Whilst the dramaturgical impact upon sub-

cultures within the police may be significant, the true extent to which symbolism is an 

indicator of police power is contested. Not all groups in society would see the police as 

equally symbolic, least so some of the police property aforementioned, who equally 

may find that the operational impact of police activity extends far beyond the symbolic 

(Holdaway 1983 pp.90 - 93).  
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The crime-fighting and service orientated aspects of the police role, reflected in 

typologies, occupy the majority of police activity. However, the value placed upon 

crime-fighting has often been argued to be significantly greater than that of peace-

keeping and service orientated roles. The core role of the police in fighting crime is 

often assumed as an uncontested basis for debate from both civil liberties and law 

enforcement perspectives (Reiner 2010 p.141). Whilst the public tend to conceive of the 

police as helpers, the police themselves are more likely to define their effectiveness 

through their ability to fight crime (see Fielding 1988 p.125). The value of ‘real’ police 

work, which emphasises action and use of force, is argued to be reinforced through 

cultural codes that define and structure experiences. The official police hierarchy is 

subverted, with formal rank relegated in value below that of the front line officer 

performing real police work (O’Neill 2005 p.180). Similarly, real police are those that 

perform the core policing role, with management seen as distant and social service 

orientated roles seen as detracting from the influence of real police officers and real 

policing (see O’Neill 2005 pp.180 – 181). This theme will be considered later in relation 

to aspects of reform. 

 

 

2.1.3 LATE PERIOD DEBATES AND DIRECTIONS 

 

The late period of research (see Westmarland 2008) has been summarised as 

focusing upon the weaknesses of police culture as a linear and deterministic concept 

(see Chan 1997). A notable change of emphasis to a progressive and more complex 

social understanding of police culture distinguishes this period. This has been described 

as the process of the “appreciable universality breaking down further into aspects of 

occupational outlook” (Nickels and Verma 2007 p.205). The argument has also been 

made that police culture research has placed too much emphasis upon heavyweight 

elements of police work such as use of force, coercion, danger and corruption, all of 

which may be “too unwieldy to mete out the subtlety of police culture” (Crank 1998 

p.14). The need for alternative theoretical frameworks to understand police occupational 

culture and the possibility of change as well as resistance was highlighted. Theories of 

police culture should “account for the existence of multiple cultures, recognise the 
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interpretative and creative aspects of culture, situate cultural practice in the political 

context of policing and provide a theory of change” (Chan 1997 p.67).  

 

Earlier research was critiqued for failing to sufficiently account for the political 

dimensions and influences which can perpetuate in policing (Reiner 2010 p.117). 

Critiques argue there is a failure to acknowledge fully the social and situational 

pressures that can shape police practice (see Mastrofski 2004). Other more recent 

research, however, argues that the classic accounts of police culture still hold some 

relevance in describing the occupational identity, as the basic formative policing 

pressures have not changed (Loftus 2010 p.2). The underlying world view of officers is 

asserted to display continuity with older patterns, and continue to exert considerable 

influence over day to day police work (Loftus 2010 p.3). Officers share “a set of 

assumptions, beliefs and practices which transcend contrasting terrains” which are 

“substantially similar to the cultural traits identified almost half a century ago by earlier 

police research” (Loftus 2010 p.15). This questions the extent to which significant 

change to the police occupational characteristics, as observed by earlier scholars, has 

occurred (Loftus 2009 p.187).  

 

The debate concerning occupational culture and racism has likewise progressed 

to consider the importance of the institutional memory of racism, and how racial 

categorisations central to culture may lead to routine discriminatory policing (Holdaway 

and O’Neill 2006b pp.346 – 369). The role of managerialism in impacting upon reform 

and culture, a theme that will be developed further later, appears in research into the 

new articulation of race that occurred through the emergence of Black Police 

Associations (BPAs) (see Holdaway and O’Neill 2004 p.854). Similarly to the supposed 

distinction between rank and file and senior officers, the latter were found to have 

“deployed a rather different schema, of relevance to managerial performance, to policy 

outcomes, the instrumental role of race policies” (Holdaway and O’Neill 2007b p.412). 

They did so in dealing with the influence of covert racism in a way found to differ from 

conceptions of BPA officials, highlighting the importance of context in assessing 

cultural influence within groups within the service. Whilst race has become an agenda 

for senior officers, the role of occupational culture in defeating race relations training 

(O’Neill and Holdaway 2007 p.485) and the reliance on lower ranked supervisors 

(mostly Inspectors and Sergeants) to relate them to practice on the streets and in the 
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station is significant (Holdaway and O’Neill 2007a p.92). In relation to the wider 

debates in the literature, research of BPAs suggests it is more accurate to conceptualise 

police occupational culture as being “attuned” by the social and cultural perspectives of 

these groups (O’Neill 2005 p.196).  

 

The extent to which culture drives behaviour is linked to the debate concerning 

differences between cultures within policing. Reiner (2010) draws upon the pervasive 

elements of classical research into police culture whilst allowing for diversity in and 

between settings, an approach supported by other research (Loftus 2009). From a 

similar perspective further research supports the argument that sufficient room exists for 

individuals to resist or accommodate the prevailing culture, which varies according to 

the institutional and departmental context, potentially down to the individual shift or 

team officers work within. Officers have “an interpretative and active role . . . in their 

understanding of the organisation and its environment” (Chan 1997 p.112). This 

suggests that culture is nuanced and comprised of agents that have a role in defining it 

as well as being shaped by it. This allows for the possibility that cultural variations are a 

product of the response of those that comprise the relevant groups, with a degree of 

shaping of the group culture achieved through the interpretation of the prevailing 

context by the group themselves.  

 

Officers are argued to interpret, act and interact in “networks or relations 

structured by processes and institutions – shifts, neighbourhoods, police areas . . . in 

subcultures within broader cultures, associated with specific structural positions” 

(Reiner 2010 p.116). This has led to the argument that it may be more accurate to 

discuss a rank and file police ideology rather than a police culture (McLaughlin 2007 

pp.56 – 57). This is a view which is, to a degree, consistent with the majority of earlier 

definitions of police culture, documenting elements of incorporating adjustment to 

external pressures and tensions (Reiner 2000 p.87). The way in which external pressures 

and tensions are identified and conceptualised may be a more embedded and powerful 

process, with implications for reform and possibility of change, a view not supported by 

those who argue the occupational culture is more a resource than ideology (Fielding 

1988 p.204). This debate is significant for the way in which officers structure their 

understanding of the organisation and environment and modify it themselves (see Chan 

1997), and how they see their social world and role in it (Reiner 2000 p.85). It supports 
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research identifying the significance of values and attitudes in generating beliefs and 

assumptions (Wilson, Ashton and Sharp 2001 p.133). This is consistent with recent 

research on police culture asserting the “embeddedness of police culture in the deep 

structure of policing” (Loftus 2010 p.137).  

 

The true extent of external influences upon the police occupational culture has 

been argued to be worthy of consideration to ensure its supposed features and 

characteristics are not over-exaggerated (Holdaway 1989 p.71). Key debates around 

canteen culture, sexism and racism, and the extent to which occupational culture 

generates such behaviour, would be influenced by such. The role of occupational culture 

in an organisation like the police has been argued to be significant in terms of how it 

enables officers to construct the world they then operate in, a process that extends 

beyond reacting to the environment to creating it. Research in police culture therefore 

needs to take account of the extent to which it has the potential to shape perceptions of 

reform (in the context of this research), as well as react to reform proposals. Key 

debates of significance to this research are outlined next, the street – management 

divide, conservatism and role of occupational culture in reform. 

 

 

2.2 REFORM AND POLICE CULTURE 

 

Some of the characteristics of police culture identified and considered above, 

particularly the reported dichotomy between management and street level activity, 

would suggest that police reform processes could be one area which generates the 

contested aspects of cultural response (Wilson, Ashton and Sharp 2001 p.133). Changes 

to current practices, especially those that are aimed at significantly altering the status 

and operation at street level, challenge the prevailing police culture. A consistent theme 

in police reform is the recognition that failing to account for cultural impact upon 

reform programmes yields profound limitations to bring about real and enduring change 

(Crank 1998 p.5; Barton 2003). This section will discuss features of police culture 

relevant to the research in terms of conservatism, resistance and the street-management 

distinction.  
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2.2.1 CONSERVATISM, NPM AND CHANGE 

 

Conservatism is a theme documented in police culture (Manning 1997 p.20; 

Skolnick 1994; Crank 1998). Research highlights how police recruits have a tendency 

towards being politically, morally and socially conservative, with officers generally 

showing reluctance to change and a preference for the existing ways of doing things 

(Bowling and Foster 2002 p.1012). Recruits attracted to the police as a hierarchical, 

rule-bound organisation are more likely to be a success if they share a conservative 

viewpoint (Reiner 2010 p.126). Political orientations likewise suggest officers tend to 

be conservative both politically and morally (Reiner 2010 p.126), although this is based 

upon American officers (Skolnick 1966 p.61) acknowledging little evidence concerning 

British police (Reiner 2010 p.127). The recent history of police deployments in the UK 

to control the activities of “the Left” and organised labour has been cited as a reason for 

police conservatism (Reiner 2010 p.126).  Despite a supposed affinity between 

upholders of the law and conservative politics and morality, sentiment shifted during the 

early and mid-1990s as the Conservative government applied its market-orientated 

approach to public services (Reiner 2010 pp.127 – 128). Police have also reportedly 

demonstrated neutrality during such Labour issues (Skidelsky 1975; Cockroft 2013 

p.77), suggesting that whether or not the police demographic is conservative politically 

may not be significant operationally. This would find agreement with earlier research 

(such as Westley 1970), which argues that the occupational culture is formed principally 

by the pressures of the job, regardless of the conservatism present in rank and file. 

 

The concept of police culture has been used to explain resistance to reform and 

modernisation, via the perception that change is a threat which undermines operational 

autonomy and “real policing” (McLaughlin 2007 p.56; Reiner 2010 p.131). Reform is 

conceptualised and assessed in relation to it being an opportunity, or otherwise, for the 

patrolman to perform real police work (Van Maanen 1973). In line with these findings, 

the dominant culture or subculture will supposedly react to preserve the existing culture 

in the face of potential reforms perceived to be alien (Tajel and Turner 2001; Collins 

2004). As much police reform is top-down, the rank and file are acutely aware of the 

“new policing realities” and the fact working practices will be subject to change to meet 

these requirements (Loftus 2010 p.3). Culturally, the role of unionism has been argued 
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to form the expression of reactions to NPM in reform and a symbolic resistance 

(O’Malley and Hutchinson 2007 p.164; Marks 2007; Cockroft 2013 p.86). This research 

will expand upon the extent to which conservatism is an explanatory factor in resistance 

and introduce other drivers (such as NPM and managerialist ideology) which influence 

the occupational cultural response. We now discuss existing research which considers 

the impact of NPM upon the police service and the extent to which cultural factors have 

been identified as significant. 

 

In terms of management and supervision, research confirms that it is Sergeants 

who have the greatest influence upon the operating of those on the front line (Rubinstein 

1973; Butterfield 2001 pp.329 – 341), although other research suggests the extent of 

such influence is questionable (Allen and Maxfield 1983 p.82; Crank 1998 pp.32 – 33). 

Research into top-down reforms consisted of the introduction of performance appraisal 

and vertical reporting to a police service. The research concluded a resulting failure to 

influence activity and behaviour at a street level (Metcalfe 2004 pp.71 - 91). The 

conclusion of Metcalfe’s research suggests that other influences, such as police culture 

and a negative cultural response to such innovations shaped the reaction of those 

participating. Butterfield, Edwards and Woodall (2005) researched the impact of NPM 

reforms and the impact on the police service. The devolution of responsibilities to the 

role of Sergeants and Inspectors emphasised performance management and flattening of 

hierarchies. The influence of performance management reforms and structural changes 

resulted however in increased bureaucratic activities, auditing and monitoring 

(Butterfield, Edwards and Woodall 2005 pp.336 - 341). Police supervisors and 

managers were not enabled to become practitioner-managers and withdrew from an 

operational-supervisory role, failing to lead and enhance further reform. Unintended 

consequences caused practical issues and, as with Metcalfe, negative and cultural 

elements to this response emerged. 

 

The relationship between managerialist reform and cultural responses to them 

suggests officers may be especially resistant to change in a NPM direction, as the “elite 

narratives” of reform clash with local police cultures (Bevir and Krupicka 2007 pp.153 

– 171). The investigation of the attitude of officers towards new initiatives, particularly 

those drawing inspiration from the private sector, have been argued to reveal a new 

form of stratification within the police hierarchy (Cockcroft and Beattie 2009 pp.526 – 
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540). On such analysis, performance culture sits uneasily with police culture and 

appears at odds with it (Cockcroft and Beattie 2009 p.536). From a reform perspective a 

central issue is how significantly altering the structure, values and role of the police can 

engage front line officers and staff who shape policing as they interact with the public 

(Fielding 1988 p.205). Despite talk of aligning police managerial systems more closely 

with private sector employment relations practices, policing has supposedly not yet fully 

harnessed the collective insight, knowledge and commitment of front line officers to be 

able to take advantage of such reforms (Sklansky and Marks 2008 p.6).  

 

Recent research, which documents the impact of occupational culture, draws 

upon both classic conceptions and also the potential for change, sub-cultural variety and 

individual agency (Loftus 2009). Other contexts, such as policing football, have been 

proven to “shed new light” on the older conceptions of police culture and also “unite 

some contrasting theories” (O’Neill 2005 p.194). O’Neill’s research highlights the 

importance of looking beyond police institutions formal structures and boundaries, to 

explore the universal and “residual ties through the underlying police community”, 

explaining how officers define their context in relation to “a common pool of attitudes, 

perceptions, symbolism and history” (O’Neill 2005 p.197).  

 

Police occupational culture is often cited as the biggest obstacle for reform, 

leading to the assertion that it has been approached in a “one-sided, stereotypical and 

negative way” (Loyens 2009 p.482). This reflects the aforementioned debate concerning 

the use of the concept as something negative and inhibiting. Sklansky (2007 p.19) warns 

of the danger of seeing police culture as a major impediment to reform through asserting 

its supposed monolithic nature, to the detriment of acknowledging new emerging 

challenges in policing. This includes the impact of managerialism and ideology, areas 

arguably overlooked as the majority of research has examined street culture (Sklansky 

2007 pp.38 - 40), making the occupational analysis of responses to reform potentially 

“superficial and reductionistic” (Manning 2007 p.50). Recent research summarises the 

impact of NPM upon cultural change as unclear, with evidence of “numerous tensions at 

a practical level when implementing such changes in public sector organisations” 

(Cockroft 2013 p.97). The importance of occupational culture in reform lies in 

understanding the fuller context.  
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It is acknowledged that public sector organisations may be directed not by 

market forces but political ideologies that push social and economic agendas (Cockroft 

2013 p.14). Such political control has led to an “obfuscation” of clear objectives and 

performance management technologies (Cockroft 2013 p.15). One such view is that the 

emergence of managerialism, founded upon NPM, has seen reforms applied to the 

public sector implemented with insufficient knowledge of organisational cultures 

(Sinclair 1991). The result has been a lack of assimilation between NPM and 

organisational cultures which directly affects the possibility of success (Parker and 

Bradley 2000). Whilst some analysis suggests that NPM has led to a more efficient 

public sector (Domberger and Hall 1996), other research notes increased stress and job 

dissatisfaction as a negative factor (Bogg and Cooper 1995). Performance management 

has been argued to conflict with core concepts of police dominant culture: “Symbolic 

aspects of police work have become more complicated by the interplay between 

traditional police cultures and cultural changes associated with the import of NPM 

method and ideologies” (Cockroft 2013 p.142). 

 

Approaches of research, as considered, vary regarding the universality of police 

culture and capacity of individuals and groups to resist change. One approach, 

conforming to an arguably ‘monolithic’ view, argues that police culture has “a clearly 

discernible set of beliefs and assumptions which determines how police will behave” 

(Wilson, Ashton and Sharp 2001 p.133). Such arguments contrast with research which 

highlights the potential divergence from a set pattern of beliefs and behaviour; that 

officers are far more than passive in the process (Chan 1997 pp.69 – 70), and that 

culture has a positive ability to function (Chan 1996 p.111). The idea that cultural 

change is fixed without variance and that police have “ideological or cognitive blinders 

that force them to look at the world from a particular point of view” is contested (Crank 

1998 p.5). Early research demonstrated how some factors, such as local politics and 

administrative orientations, can steer occupational values and actions (Wilson 1968). 

The remainder of this section will look at research theories and concepts that aim to 

explain processes of change and how variety within occupational culture is significant.  

 

As summarised earlier, the variation in police culture and subcultures reveals 

some of the diversity apparent in police organisations. The relationship between groups 

within the police service becomes of significance in assessing the likely response to 
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reform, a factor in police culture which has been the focus of numerous research. The 

next section considers the divide between management and street cops. Leadership is 

held to play a critical role in meaningful reform (Sherman 1980; Skolnick and Bayley 

1986), with successful change requiring the support of the policing hierarchy, otherwise 

limiting the possibility of transformation at a cultural level (Foster 1989; Chan 1997, 

2003; Skolnick and Bailey 1986). Existing research into cultural differences and 

management / front line officers is now considered. 

 

 

2.2.2 STREET AND MANAGEMENT COPS 

 

The police culture literature notes variety regarding reform and change, between 

what has been termed ‘street cops’ and ‘management cops’ (see Reuss-Ianni 1983; 

Manning 1997). Rank is identified as a key boundary in police culture which may 

contain multiple cultures (Crank 1998 p.24). The prominent research upon the street-

management gap which will be considered further is by Reuss-Ianni (1983). Although 

American based and pre-dating managerialist reforms, Reuss-Ianni’s central contention 

is that the organisation of policing is best understood and described in terms of 

interactions between two distinct cultures (street and management cops). At the time of 

the research, this expanded upon what is often described more recently in the literature 

as the recognition that police culture is not monolithic. It also introduced consideration 

of the social and political forces that Reuss-Ianni argues weaken the occupational 

culture (1983 p.2). Despite pre-dating the recognition of NPM, the public administration 

principles employed at the time of her research is identified as significant in terms of 

change and cultural response. The effects of the two cultures clashing were documented 

as “alienation... incongruent value systems... and displacement of quasi-familial 

relationships” (1983 p.4). This has clear implications for this research in terms of 

reform. 

 

The increasing scrutiny of social and financial accountability saw management 

cop culture as an “impersonal ideology” different from disaffection in other areas of the 

public sector. The street cop culture determined day to day practices whilst management 

ranks were seen as distant administrators (Reuss-Ianni 1983 pp. 2 - 7). The issue of 
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interaction between the two was not considered by reformers, as the police was seen as 

analogous to any other hierarchical bureaucratic agency, with little consideration of how 

the organisation facilitated day to day contacts. Understanding the policing environment 

and the structure and processes on which it is based are argued to allow for specific 

recommendations on improving organisational relations and meaningful change (Reuss-

Ianni 1983 pp.124 – 126). The structure suggested will be outlined and developed in this 

research to update and provide a UK context, and expand the acknowledged lesser focus 

upon management cops in the original research (Reuss-Ianni 1983 p.3).  

 

A differing perspective on working rules is offered by Reuss-Ianni. Rather than 

rules, a cultural code defines interaction with colleagues and superior officers, a process 

of rule making and rule breaking, the components of which provide indicators of the 

social organisation (Reuss-Ianni 1983 p.12). These processes “mould and channel 

behaviour . . . in the form of behavioural expectations and conventions which sets the 

limits” and consist of socialisation (learning the ropes), authority-power (command 

structures), peer-group (all peer groups and their influence) and the cross-group 

structure (supervisors, managers, other areas, departments and headquarters) (Reuss-

Ianni 1983 pp.7 – 13). The cultural code in these areas is comprised of maxims which 

have the capability to guide police action, but are used depending upon the context. 

Hence the ability of culture to vary is explained through the institutional context, a 

theme that will be returned to later.  

 

The strategic context includes greater political factors and influences, media and 

community relations concerns. Front line officers require controlling to deliver the 

appropriate objectives, the significance of the high levels of discretion not being lost on 

management. Front line officers however value morale, discretion, solidarity and 

interpret management as potentially acting against these due to their wider interests. The 

two sub-cultures do not share a common context for interpretation or action: 

 

There is the quality of a game in the present relationship between street cop 

culture and management cop culture. The headquarters managers can mandate 

Management by Objectives or any planning model but they cannot make street cop / 

workers treat the new program seriously or honestly. The street cops, on the other hand, 

can and do fight back with the traditional weapons of alienated employees – foot 
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dragging, sabotage and stealing company time . . . whilst most of them know they 

cannot possibly win the game, they still want to win some small victory on the way 

down. (Reuss-Ianni 1983 pp.119 – 120). 

 

The two cultures are held to oppose each other through the management’s 

administrative processes vs street cops operational pragmatism. The process of change 

is therefore beset by a structure of mutual opposition and competition for supremacy. 

The result argued to occur is the “continuous disintegration in communication, morale 

and effectiveness” (Reuss-Ianni 1983 p.118). Change impacts directly upon the 

structure of socialisation, authority-power, peer-group and cross-group interaction. One 

of the cultural features of change was ‘war stories’ vs rational management (“gut vs 

stats”) and often irreconcilable status of both (Reuss-Ianni 1983 p.18). One of the case 

studies, the introduction of management by objectives, demonstrated the two 

perspectives of street and management grounded in the situation of the people 

describing it. As the attitudes, values and ways of doing things had not changed, new 

systems and ways of working were assessed as likely to continue to generate negative 

coping mechanisms (Reuss-Ianni 1983 pp.121 – 123). We now consider wider research 

that focuses upon this divide. 

 

The comparative distinction between management and street cops is significant 

to police reform processes as change is historically imposed ‘top-down’, often 

emphasising the importance of leadership (Barton 2003). Police culture may as 

identified by Reuss-Ianni be a special case in terms of the importance of understanding 

the institutional dynamics at play in change. Not only are higher levels of discretion 

held by lower ranks, but a cultural perception that ‘management’ cops have a 

diminished authority to influence front line activity and legitimately comment upon it 

exists. As the police is a vertical reporting hierarchy, with reform often instigated from 

ACPO / Home Office level downwards, this has significant implications. Studies from 

other jurisdictions describe “a habitat of cops against bosses” (Crank 1998 p.122) where 

military organisational style and discretion at the front line “collide”, generating 

bureaucracy (Skolnick and Fyfe 1993 p.120). Adversarial relationships with 

management are reported (Wilson 1968; Reuss-Ianni 1983 p.16), where “no one cares 

until something goes wrong” (Manning 1978 p.79). This also constitutes a significant 
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source of stress (Crank and Caldero 1991 p.347). Senior officers are supposedly 

denigrated through “having forgotten what it’s like” (Mastrofski 2004 p.104).   

 

The supposed difference between management and street cops has been used in 

the argument that police strategic thinking and reform proposals are in fact more a 

question of discourse. Manning (2007 p.53) notes how situated rhetoric progresses 

through the ranks (in community and quality of service categories for example).  Adlam 

(2002) argues for a gap between the dramaturgical world of senior officers and that of 

operational reality. Punch (2009 p.125) poses the question as to what actually happens 

behind institutional rhetoric “espousing change and optimistically claiming beneficial 

effects”. Reform is viewed as coming from an out-group by rank and file (Miller 2007 

p.232; Shiner 2010 p.951). A climate of opinion towards politicians suggests they are 

seen to be “remote and unrealistic ivory-tower idealists, corrupt self-seekers, secret 

subversives” (Reiner 1978 p.86; 2010 p.125). This requires balancing however with the 

argument that police culture research has been applied as a tool for criticism rather than 

analysis (Waddington 1999a, 1999b), and that in terms of street-management relations a 

focus on the “expressed ideology” of front line officers has promoted “the false idea that 

top command [strategic managers] are semi-competent idealists, who have lost touch 

with the reality of policing” (Manning 2007 p.51).  

 

Having examined the research and theories relating to the supposed divide 

between street and management cops, and implications for reform, we move on to 

Chan’s (1997) research into culture and change. The next section introduces her critique 

of previous accounts of police culture and alternative framework. 

 

 

2.2.3 CHAN AND CHANGE 

 

The research into change and police occupational culture by Chan (1996; 1997) 

is central to this thesis. This section discusses in greater detail the issues and findings as 

elements of the analysis are employed later. The approach Chan adopts to police culture 

research is outlined, followed by the analysis put forward to address deficits in 

theorising about change and cultural influence. Wider research and issues are then 
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introduced, with parallels drawn between those and this study, incorporating where 

relevant the previous discussion of Reuss-Ianni and street / management cops. We start 

with an overview of the reasons for Chan’s research, which establishes some of the 

institutional context that will be argued makes her findings particularly relevant. 

 

Chan’s study of institutional reform focuses upon racism in an Australian police 

force, and the role of police culture in deviance and resistance to change (Chan 1997). A 

new framework for understanding the structural conditions of police work, police 

cultural knowledge and police practice is proposed, which is argued to better account 

for aspects of the organisation that tolerates and even encourages racist attitudes and 

behaviours. This is argued to explain systemic malpractice and resistance to change 

with greater utility than previous theories. The background to Chan’s research bears 

some similarities with the contemporary reform agenda. The need for change and 

drivers to do so in both cases are politically urgent, and knowledge about change and 

awareness of the “contingencies and vagaries” of reform are critical (Chan 1997 p.1). 

Chan argues an emphasis upon the political drivers should be afforded greater 

acknowledgment in the process of change and in the cultural awareness of officers. We 

now consider the criticisms of previous police culture theorising which Chan sought to 

address. 

 

Problems in the police culture literature which Chan highlighted consisted of the 

inability to account for differences and variation, and acknowledgment of the active role 

played by officers in the “reproduction or transformation of culture” (Chan 1997 p.12). 

The scope and possibility of cultural change was insufficiently addressed and the police 

occupational culture not placed in a full context accounting for political and social 

influences. To summarise, previous theories were critiqued as being overly 

deterministic and unidirectional. Several assumptions are implicit to most discussions 

concerning police culture: “that there is a close relationship between the demands of 

police work and the existence of the culture; that the culture is relatively stable and 

uniform over time and space; and that the culture has a negative influence on police 

practice” (Chan 1997 p.44 - 47). Despite being supposedly not monolithic, police 

culture was often described as if it is (Chan 1997 p.65), it being a “faulty notion” to 

conceptualise culture as uniform and separate from the formal structures of policing 

(Chan 1997 p.63).  
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   In order to address these issues, Chan proposes a new framework, which draws 

in part upon the social theory of Bourdieu. In summary, society is composed of 

relatively autonomous ‘fields’, social spaces of conflict and competition where 

“participants struggle to establish control over specific power and authority, and, in the 

course of the struggle, modify the structure of the field itself” (Chan 1997 p.71). In the 

context of this research the field could be described as the historical relations between 

government and the police service through reform agendas, changes to policy and 

practice (legal, structural and occupational) and influence of ideology in setting the 

agenda for change. The account of these social, political and ideological factors is 

joined with cultural knowledge to avoid critiques of occupational culture as simple, 

linear and deterministic:    

 

...the concept of police culture as currently theorised in the literature suffers 

from many problems . . . the new framework explains police cultural practice in terms 

of the interaction between the social political context of police work (the field) and the 

institutional perceptions, values, strategies and schemas (the habitus). The advantage of 

this framework is its ability to account for the existence of multiple cultures and its 

capacity to theorise about cultural change. (Chan 1997 p.92). 

 

The ‘habitus’ (Chan 1997) consists of the stories, narratives, categories, 

schemas and scripts that form cultural knowledge. Chan proposes four dimensions of 

cultural knowledge which form the habitus (Chan 1997 pp.76 – 80), drawn from 

organisational theories of culture (see Schein 1985) and group cultural cognitions (see 

Sackmann 1991). These consist of Axiomatic, Dictionary, Directory and Recipe 

knowledge, the basic assumptions and beliefs that are held to form the “collective 

construction of social reality” (Sackmann 1991 p.21). These will be considered in turn 

and will be returned to later in the thesis. Each category will be introduced and placed 

into context for this research.  

 

Axiomatic knowledge represents the fundamental assumptions about ‘why 

things are done the way they are’ and comprise the basic rationale of policing. 

Representing the rationale of the organisation, determined by ACPO and government, 

and influenced by the direction of reform and its underlying ideological influences, 

axiomatic knowledge is not necessarily shared with lower ranking members (Chan 1997 
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p.69). The debates surrounding the role and mandate of the police, ‘real’ policing, the 

‘thin blue line’ and public demand, complicate this area of cultural knowledge.  

 

Dictionary knowledge provides definitions and labels of things and events 

within an organisation, so complex and ambiguous scenarios can be summarised and 

dealt with (Chan 1997 p.77). The previous discussion concerning typologies of the 

public, stereotyping and racism would be examples of cultural dictionary knowledge. In 

relation to change, categorising reform agendas consists of drawing parallels between 

governments, identifying the drivers behind them and responding to reform by 

identifying a category to use. As a complex area of policing, and one with most reforms 

yet to happen, this area will be argued in this research to be particularly culturally 

powerful and influenced by recognition of the ideology behind change.    

 

Directory knowledge contains descriptions about how things should be done in 

and by the organisation, and is associated by Chan (1997 p.78) with operational policing 

being carried out routinely. Previous discussion of the maxims, codes and ‘rules of 

thumb’ in the police culture literature reflect the importance of how officers apply 

discretion, the law, and how they circumvent formal regulations. In the context of 

assessing reform agendas, directory knowledge is the cultural response to change shared 

by groups within the service. It asserts how change should be managed, the 

consequences of reform proposals, usually operationally and from an organisational 

perspective.  

 

Recipe knowledge prescribes what should or should not be done in specific 

situations and is the normative dimension of cultural knowledge, providing 

recommendations and strategies for coping with police work (Chan 1997 p.79). This 

would, by way of example, include from the previous discussion of police culture the 

solidarity and the function of ‘war-stories’ in communicating recipe knowledge. In 

relation to reform this aspect of cultural knowledge can be seen in resistance to change, 

and the communication of the implications of reform and how officers should respond 

to it. The resistance discussed to aspects of reform and the unintended consequences 

cited by multiple commentators reflects in part what will be argued to be the sharing of 

recipe knowledge. The emphasis upon ‘real’ policing and the role of the sworn 

uniformed officer represents an area for which reform faces a stern challenge. 
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Resistance and unintended consequences will be argued later to represent the sharing of 

recipe knowledge to mobilise solidarity and influence / prevent change.  

 

Chan notes how the link between police cultural knowledge and the structure 

of policing has been recognised in the literature, but that the link is often assumed but 

not clearly established (Chan 1997 p.73). An overly simplistic linear model emerges as 

a result between structural conditions (the field), cultural knowledge (the habitus) and 

police practice. The centrality of officers as active participants are denied as is the 

notion that structural change alone brings about successful reform. Changes in the field 

may alter structures and have no discernible impact on the habitus. Likewise, changes to 

the habitus may not be permanent or long lived if unsupported by changes in the field 

which support its continuance (Chan 1997 pp.92 – 93).  

 

This section has considered reform and police culture, seeking to consider 

research and themes and concepts from chapter one. The conservatism apparent in the 

police culture literature, NPM and issues with change were considered as well as the 

street-management divide and implications for reform. The work of Chan (1997) has 

been considered and her analysis presented linking it to the context of this research.  
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2.3 CHAPTER SUMMARY 

 

 

This chapter has introduced the police culture literature, the main themes and 

concepts. Whilst some references in the literature for police culture and public 

management to NPM and to potential clashes with workforces exist, seldom has 

research directly addressed or documented the impact. The studies of Metcalfe (2004) 

and Butterfield, Edwards and Woodall (2005) do so in a policing context, although the 

scope in terms of management and street cops is not expanded upon. Both the work of 

Reuss-Ianni (1983) and Chan (1997) notes that their respective methodological focus is 

placed more upon street cops and culture, although both provide a clear and 

comprehensive overview of management cops. Reuss-Ianni’s framework of the 

structure of policing will be applied in this research, noting any variations in findings as 

a result of the focus upon ideology and occupational culture. The framework Chan 

suggests (1997) will likewise be employed in this research to aid analysis and present 

the research findings. This approach is intended to conform to recent analysis of police 

culture research: 

 

...current scholarship overstates the degree of and potential for change in police 

culture, and accordingly overlooks the continuities and inertia in police dispositions 

and practice . . . by failing to recognise the stubborn patterns in police culture we 

neglect to appreciate its resilience and tenacity . . . policing scholarship is right to 

identify the changes taking place within policing contexts, it nevertheless exaggerates 

them. (Loftus 2009 pp.198 – 199). 

 

The next chapter will introduce the methodology.   

 

 

 

 

 

 

 

 

 

 

 



DCrimJ 

300508 

77 
 

CHAPTER 3 

METHODOLOGY 

 

 

INTRODUCTION 

 

This chapter introduces the methodology and associated considerations, 

outlining how the research will gather data. The method applied to interpret the data is 

outlined as well as the specific order in which the research was conducted. The extent 

and use of documentary analysis is discussed, the documents chosen, reasons why and 

approach to analysis prior to introducing the use of semi-structured interviews with two 

groups of officers. The choice of qualitative methods will be explained and how the 

interviews were structured and focused. This raises numerous issues and concerns 

which will be considered in a section on insider research and ethics. The research 

process is then introduced, the techniques employed and how analysis from the various 

techniques employed achieved the aim and objectives.  

 

 

3.1 RESEARCH PROCESS 

 

 

This section outlines the selection of techniques. The research process is 

depicted in tabular form below linking the formal objectives to the methods that will 

research them. It also lists the sample relevant to those methods that will gather 

evidence towards that area of research. 
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Table 1: Objectives and Methods / Sources.  

OBJECTIVE METHODS / SOURCES 

1. Examine police reform 1979 – 2012 in the 

context of ideological drivers, assessing the 

significance of political ideologies, party 

political ideology and party politics upon 

change in the police service 

Literature Review (Politics, Ideology, Public 

Sector Management, NPM, Police 

occupational culture); 

Documentary Analysis; 

Semi-structured interviews (Strategic 

respondents / front line respondents). 

2. Explore police occupational culture, 

examining existing literature and research, 

to assess the reception of reform agendas at 

front line and management level, operation 

of police culture and implications for 

instigating change 

Police occupational culture literature; 

Documentary analysis; 

Semi-structured Interviews (Strategic 

respondents / front line respondents). 

 

3. Analyse the empirical research and existing 

research and literatures to identify themes 

and areas of significance in police reform 

agendas 

Police reform / Police Culture literature; 

Documentary Analysis; 

Semi-structured interviews (Strategic 

respondents / front line respondents). 

4. Contribute to existing knowledge on police 

occupational culture and change / reform, 

drawing implications for practice 

Methods for objectives 1 to 3 above. 

 

 

 

The structure of the research was designed to reflect the overall exploratory and 

initially inductive emphasis, during which the objectives to explore party political 

ideologies as they impact upon public policing are covered through a literature review, 

and documentary analysis. To explore the relationship with police occupational culture 

semi-structured interviews with two groups of officers were utilised. Key stakeholders 

to the process of strategic change were invited to participate in individual semi-

structured interviews, (utilising a structure initially informed by literature review and 

documentary analysis). A second group of front line officers were then interviewed 

again using semi-structured interviews.  

 

The research commenced with a literature review and an overview of the 

relevant literature in the topic areas of the research (Holloway 1997 p.99). This 

incorporated existing research and studies focusing on ideology, political ideology, 

public sector management, police reform and police culture.  



DCrimJ 

300508 

79 
 

Initial research explored the official strategic response to the change of 

government and reform agenda for the police service concerned, the method by which 

this generated data is as follows: 

 

(i) Literature review; 

(ii) Documentary analysis; 

(iii) Semi-structured interviews with key stakeholders in strategic change. 

This approach has previously been used to good effect researching within a 

police service (see Holdaway 1983). Semi-structured interviews with key stakeholders 

generated detailed data towards the objectives. The structure was informed by the 

exploratory analysis and was developed as the research progressed, using semi-structure 

to guide the interview stages in conjunction with the developing research and in light of 

the earlier analysis. Details of semi-structured interviews are listed in Appendix C. The 

combination of methods was designed to provide an intensive analysis, setting the 

context for the wider research. We now discuss strengths and weaknesses of the 

research process elected, prior to moving onto the various techniques that will be 

utilised. 

 

Qualitative designs such as those utilised have been criticised as operating from 

a “naive orientation which bypasses the complex philosophical issues in favour of a 

what-works approach” (Tashakkori and Teddlie 2003 p.10). They lack the strength of 

multiple / mixed methods which lie in generating different levels of data to inform a 

problem, as interdependent techniques have the potential to provide a more 

comprehensive picture. Whilst having obvious benefits in terms of generating “thick” 

description and rich detail, the selected qualitative approaches have inherent weaknesses 

which are well documented (Tashakkori and Teddlie 2003 p.9) and will be developed 

further later in this chapter, in the section covering semi-structured interviews. 

 

Qualitative methods can have the advantage of generating rich detail of people 

operating “on their own turf” (Kirk and Miller 1986 p.12). Knowledge of the 

organisational setting adds an interpretative context and framework for the researcher, 

without which the wider context may be misunderstood (McCall and Bobko 1990 

p.515). Whilst this is an advantage of qualitative methods, and may explain why such 
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methods predominate in management research, the disadvantages are limited 

information about causation between variables and often limited longitudinal focus. For 

an exploratory design, such as the one utilised for this research, the paradigm is 

pragmatic, interpretive and participatory orientated (Cresswell, Plano Clark, Gutmann 

and Hanson 2003 p.232). The lack of a clear single defining epistemological tradition 

means, however, a need to ensure clarity in the exposition of the methodology so that 

the results inferred can clearly be demonstrated to have developed from the data.  

 

We now turn to consider the process in turn, starting with documentary analysis. 

In describing the techniques selected and analysis, the issues above are referenced and 

addressed. 

 

 

3.1.1 DOCUMENTARY ANALYSIS 

 

Prior to talking about the specific documents selected and analysed, the 

technique and approach of documentary analysis is considered. The documents are then 

introduced (attached as appendices). We start with the selection of documentary 

analysis as a technique. 

 

Ritchie (2003) defines documentary analysis as “the study of existing 

documents, either to understand the substantive content or to illuminate deeper 

meanings which may be revealed by the style and coverage” (Ritchie 2003 p.35). As a 

technique, documentary analysis is noted for being of practical value where written 

communications are central to the enquiry. Another advantage consists of being able to 

research beyond direct observation or questioning (Ritchie 2003 p.35). The language 

and key words of participants is overt and in official documentation has been prepared 

for public viewing (Cresswell 2003 p.187). As a qualitative technique, documentary 

analysis is a wide ranging term, and one that relies for its validity in any research 

process through justification for the documents selected. Scott (1990 p.6) references 

four criteria for assessing the quality of documents; authenticity, credibility, 

representativeness and meaning. As this research selected official public documents for 
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analysis, it is the latter categories of representativeness and particularly meaning that 

requires further consideration.  

 

Silverman (2005 p.160) notes how a qualitative approach to documents often 

relies upon analysing a small number of texts, in order to understand the prevalent 

categories and how they relate to concrete activity. This is a constructionist orientation, 

concerned with how the document depicts and shapes reality for the organisation, rather 

than an assessment of objective truth. The danger in seeing official documents as 

“transparent representations of organisational routines, decision-making or professional 

diagnosis”, is that they construct particular kinds of representations within their own 

conventions (Atkinson and Coffey 2004 p.58). Hence whilst authenticity and meaning 

could be seen as less of an issue with official documents, caution has to be exercised in 

terms of the meaning inferred and the method of analysis will be expanded upon below. 

Documents with an official or quasi-official capacity are noted as often presenting a 

unique aspect to representativeness (see Bryman 2008 p.521), especially in an 

examination of culture. It cannot be inferred that documents reveal anything necessarily 

about any underlying social reality, but rather have something to reveal about what goes 

on within that organisation (Bryman 2008 p.525). This is similar to Silverman’s point 

regarding modelling the processes behind the content of documents as opposed to truth 

or falsity in isolation.  

 

Atkinson and Coffey (2004) argue that documentary material has its own 

distinctive ontological status, a separate reality from being written for a prospective 

audience and in representing the person or organisation that produced it. Concurring 

with some previous views, documents cannot transparently represent an underlying 

organisational reality; “we cannot learn through written records alone how an 

organisation actually operates day by day” (Atkinson and Coffey 2004 p.58). One of the 

key general points regarding documentary analysis is the need for other methods in 

order to draw upon the wider issues. In this research, documentary analysis is employed 

to support the initial task of establishing the institutional context around the strategies 

and formal directions the service articulates. Further qualitative techniques provide 

exploration of wider issues and consideration of how official documents are perceived 

and used. This directly assists understanding of the potential impact of occupational 

culture.  



DCrimJ 

300508 

82 
 

The police service featured in the research used a set of documents to outline its 

values, mission statements, priorities and objectives during the research phase. These 

consist of: 

 

1. Delivery Plan 2010 – 2011 (Thames Valley Police 2010); 

2. Strategy for policing Thames Valley 2011 – 2014 including Delivery Plan 2011 – 

2012 (Thames Valley Police 2011). 

 

These provide the overarching direction and for each strand of policing activity 

outlined how the organisation will work towards the respective objectives. They were 

influential documents at a strategic and tactical level and are all attached at Appendix B. 

It is worth emphasising that these plans were seen as the foundation upon which 

policing activity is based. They were, as such, extremely influential documents which 

are consulted upon, published publicly (including updates on performance towards 

them) and used to hold Chief Officer Teams and Local Police Areas to account. Given 

the comments concerning representativeness and meaning (Scott 1990 p.6), the 

remainder of this section will introduce how the documents will be analysed and 

consider how this will assist the research objectives. 

 

Analysis of the documents will conform to what Bryman (2008 pp.529 – 531) 

defines as qualitative content analysis. This consists of a “searching out of underlying 

themes in the materials being analysed... extracted themes being illustrated...” (Bryman 

2008 p.529). Bryman further notes that the method of extracting themes is often not 

specified in detail (2008 p.529). Applying Scott’s criteria for assessing the quality of 

documents will assist in showing the value of focusing upon the plans and the method 

by which themes present themselves, which is relatively straightforward. As official and 

public documents, authenticity and credibility is not in issue. They were widely 

consulted both internally and externally to the organisation, prior to being published. 

The latter two categories are where the value in the context of this research is of 

interest. In terms of representativeness the document sets out what the priorities were, 

how they will be worked towards and the values of the organisation and its members. A 

link is documented with national priorities and consideration of budgetary and police 

reform factors. Police occupational culture and its reception of the plans is therefore of 

interest and, whilst documentary analysis is limited and can say little about this response 
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on its own, it can set the scene and establish the context of what themes emerge 

officially. These can then inform the semi-structured interviews with strategic managers 

and front line officers. The perspective of interest is how these plans were assessed by 

those participating in the research, what it means to them and how it has influenced 

them professionally. 

 

The documents concerned are reproduced at Appendix B. The resulting themes and 

analysis is summarised at the start of Appendix B and is discussed at research process 

below. The use of semi-structured interviews is outlined next. 

 

 

3.1.2 SEMI-STRUCTURED INTERVIEWS 

 

The semi-structured interviews support the aim of the research by concentrating 

on the relationship between policy, implementation and operational delivery with police 

reform and culture. The interviews were intended to maximise the gathering of opinions 

of participants on these aspects. In relation to the research objectives, interviews with 

those involved and operating at a strategic level were designed to explore more the 

relationship between party political ideology, party politics and police reform. The aim 

of the research means that, as well as exploring opinions, the emphasis upon the 

relationship that ideology, politics, police culture and reform has upon the tangible 

differences in the respondents working lives was considered. Interviews addressed this 

wide objective through the aforementioned focus upon multiple organisational levels of 

activity, a semi-structured approach to exploring the factors that shape reform, the link 

between the operational as well as policy enactment and the ability of qualitative 

techniques to allow participants to provide rich data on any aspect of these relationships. 

The selection of participants through rank and role was designed to support the research 

aim and objectives through capturing the various relationships between policy change, 

implementation and front line activity. 

 

Attempts to define qualitative research have found fairly wide consensus that it 

comprises naturalistic, interpretive approaches, focusing upon the natural settings in 

which people can make sense of phenomenon by bringing meaning to them (Denzin and 
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Lincoln 2000 p.3; Bryman 1988 p.8; Ritchie 2003 p.32). Due to the requirement to 

research a wide range of experiences, a method that facilitated participants to produce 

rich data and provide perspectives on past and future was preferable; essentially to be 

focused but able to guide the study (Holloway 1997 p.94). As generated methods 

involve reconstruction, re-processing and re-telling of attitudes, beliefs and behaviours 

they give an understanding of the meaning that people attach to phenomenon being 

studied (Cresswell, Plano Clark, Gutmann and Hanson 2003 p.186). The consensus 

within the literature discussed indicated that the qualitative in-depth interview 

represented the favoured strategy for collecting rich data on individual experiences and 

in valuable contexts (Holloway 1997 p.94; Ritchie 2003 p.37). Participants could take 

perspectives on the past / future, can lead discussion, experience un-diluted focus in-

depth and allow exploration of complex processes.  

 

Semi-structured interviews were chosen because the research aims would be best 

served by the resulting generated data. Following preclusion of other methods, the 

attraction of semi-structured interviews lay in the undiluted focus on the individual, 

detailed investigation of participant’s personal experiences and context, with capacity 

for clarification and more detailed understanding (Ritchie 2003 p.37; Holloway 1997 

p.94). Interviews were chosen as they allow probing, in depth information, 

interpretative validity, exploration and confirmation. The weaknesses of interviews was 

identified as the time taken to complete them, potential reactive and investigator effects 

as discussed, low perceived anonymity and time consuming data analysis (Kemper, 

Stringfield and Teddlie 2003 p.308). Having discussed the strategy and type of 

qualitative method to be used, we move on to outline the design that will enable the data 

to be collected and analysed.  

 

Purposive selection criteria / sampling ensured that participants represented the 

key criterion of operating at a strategic level in terms of setting the direction for the 

resources of the service. The two principal aims of purposive sampling are to ensure 

“key constituencies relevant to the subject matter” is generated and to include diversity 

in the sample (Ritchie, Lewis and Elam 2003 p.79). The key stakeholders concerned 

were identified by role and area of influence. The use of topic areas and follow up 

probes proved to work well in facilitating interviews, providing flexible direction 

through a broad agenda of themes constituting a mechanism for steering discussion. 
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This group was of particular concern in terms of mitigating any career-limiting concerns 

they may have through the criticism of policy or reform, which ultimately was not an 

issue, although two senior officers declined the opportunity to participate from the 

outset.  

 

Resisting the temptation to “move from raw data to analytic concepts” was an 

objective from commencing the research, in order to structure evidence within which 

the building-blocks of analysis can be seen (Miles and Huberman 1994 p.224). Data 

needed to be retained in context and the process documented so that interpretation into 

higher levels of abstraction was valid and not forced (Strauss 1987 p.55). Part of the 

advantage for commencing in phase one with key stakeholders in the reform process, 

such as those involved in strategic change, is that the progression of policy to front line 

activity developed through the interviews. The foundation had been set, in terms of the 

expectations and reported ideological influences, to then determine the true extent to 

which such influence impacted upon the lower ranks.  

 

The strategic managers’ sample consisted of key stakeholders, representative of 

those operating at a strategic and policy making level within the police service 

concerned. This was designed to provide a background context to political changes and 

their impact upon the broader organisation. The front line sample was designed to 

identify officers of the rank of Constable to Inspector. This was achieved through 

populating lists of front line resources onto a database, identified only through shoulder 

numbers and on a secure database not capable of viewing by any other person bar the 

researcher. Front line here is defined as those who are public facing on police areas and, 

in the case of Inspector rank, those who line manage or have responsibility for 

operational deployment. This list specified force identification number only and nothing 

more (i.e. no attributes such as sex, skills, length of service) and the database contained 

three lists for officers based upon rank (the lists being populated through shoulder 

numbers being taken from rank including acting and temporary ranks). Permission was 

granted for such sampling and use of the list for the purposes of selecting individuals 

from them to participate / opt-in. These individuals were selected based upon random 

probability, meaning a specified non-zero probability of being selected for each member 

of the relevant sub-group population and a statistically equal chance of being selected.  
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The following was agreed in advance with participants: confidentiality will be 

maintained and anything they would not wish to be made public will not be disclosed, 

neither will rank in circumstances (such as senior officers) where to do so would reveal 

identities. Only the researcher has access to the material and contributors’ identities are 

not revealed. Potential participants are asked for permission and to ‘opt-in’, stating 

clearly the right for refusal at any point and that the research is not funded or conducted 

by the organisation. A short letter of introduction outlining all these points was used to 

ensure a standard approach (Holloway 1997 pp. 57 – 59). The various ethical issues 

were also checked and approved by the relevant ethics committee supervising the 

research. Each and every participant will be clearly informed that the research is not 

official (from a police perspective), with no compulsion to take part, and of the 

independent nature of the researcher and research outcomes.  

 

Sampling strategy must be ethical in terms of informed consent, potential costs 

and benefits and absolute assurances about the maintenance of any promised 

confidentiality (Kemper, Stringfield and Teddlie 2003 p.276). In terms of methodology, 

ethical concerns are considered throughout all stages from an individualistic perspective 

as outlined above (i.e. anonymity, confidentiality), and also an autonomy perspective, 

where maintaining the voluntary and full participation of subjects is essential to the 

generation of valid conclusions.  

 

Front line officers presented different ethical issues to strategic managers, the 

danger being that they may view interviews as sponsored by the organisation, or be 

suspicious of the intentions of the researcher (i.e. career minded project, working for the 

Chief). Hierarchical effects with the rank and status of the researcher, or perception / 

knowledge of service record / history may also have been significant. Familiarity of 

researcher and researched may mask potential data through the use of terminology, 

phrases, organisational slogans and current issues (playing to the audience). 

Respondents may have felt pressure to say what they think the researcher wants to hear 

and that may have a cultural factor in it. This again, as considered, required reflexivity 

and critical distance in analysis, to ensure that if this is a factor it is identified and 

afforded the significance it deserves.   
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For ease of reference, and to comply with the ethical parameters in terms of 

identity and anonymity of participants, the following is a breakdown of ranks and 

classification of the organisational level individuals are taken to operate at: 

 

Table 2: Interview Participants 

 

RANKS ROLE NUMBERS AND 

BREAKDOWN BY SEX / BME 

Constable, Sergeant  

and Inspector 

Front line operational patrol / 

 Neighbourhood teams. 

26 (12 female, 4 BME) 

Chief Inspector to  

ACPO ranks  

Strategic managers involved  

in reform. 

12 (1 female, none BME) 

 

The interview respondents overall reflected the proportion of female to male 

officers, with twelve of the total of twenty-six being female. Viewed in categories by 

rank, female officers had less proportionate representation the higher the rank. Only one 

of the strategic managers (a Superintendent) was female, whilst two of the four 

Inspectors, three of the five Sergeants and half of the twelve Constables were female. 

This reflects the proportions of female to male officers for those categories in the wider 

force. From an ethnicity perspective four respondents (two Inspectors, a Sergeant and 

two Constables) classified themselves as not white British (consisting of two Asian, one 

middle-eastern and one Polish). The sample was generated at random, so this proportion 

would be expected in line with the services black, minority and ethnic officer (BME) 

numbers at the time of the research. 

 

The respondents were drawn from the groups excluding specialist functions such 

as Roads Policing (traffic), investigative departments such as CID, Tactical Support 

(firearms, public order, dogs). The rationale for this was the focus upon front line 

contact with the public.  The volume of previous academic research also focuses largely 

on the uniformed patrol officer. At the time of the research in the service concerned all 

officers started on front line shifts. For the investment of time and potential comparative 

value with existing research, front line officers formed the majority of respondents. The 
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remainder, strategic managers, were a group selected through their role as implementers 

of reform and strategy. 

 

Where quotes and précis from interviews are used the participant is introduced 

as either front line followed by rank, or by strategic manager as appropriate. A subject 

number was allocated to each respondent and is recorded, preceded by rank (C = 

Constable, S = Sergeant, I = Inspector, or SM = Strategic Manager). 

 

The methodological approach consists of two parts. Part one set the context of 

strategic change and policy approach utilising an inductive approach. It applied analysis 

of the strategic response of the police service to change of government and semi-

structured interviews with key stakeholders in strategic change and policy formulation. 

Analysis of this phase was aimed at identifying central themes to take forward. Part two 

linked the findings of part one with operational delivery. These utilised semi-structured 

interviews exploring themes identified from analysis of stage one and were designed to 

identify the impact of themes upon operational delivery. Appendix C lists the tables of 

semi-structured interview themes and topics which were utilised.  

 

The semi-structure for part one was informed through the literature review, 

consideration of public sector and police reform and documentary analysis of the plans 

relevant to the service which the senior managers would be working to. To take one 

example, a theme of Value for Money (VFM), featured in the discussion of politics and 

the economic climate, had a recent and consistent manifestation in police reform 

nationally, and likewise was reflected in the force delivery plan. This included a range 

of tactical reforms which strategic managers would work towards, monitor and 

implement. As a topic in semi-structured interviews, it included occupational cultural 

probing as to the understanding of front line officers and expectations from a strategic 

management perspective, as well as in part two when interviewing front line officers. 

The significance, interpretation and reception of such themes together informed 

appreciation of how culture operates. Appendix C contains the interview semi-

structured topics and themes. 

 

Data, and analysis of it, is noted to shape the theories that are developed and 

concepts that are introduced to explain police culture. There is the tendency for research 
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on police culture to apparently seldom interrogate “the link between theory and 

methodology” (Marks and Singh 2007 p.356). Part two utilised direct engagement with 

individual police officers, with part one having established the context of some 

prevailing organisational and societal power relations. This formed the deductive 

elements going forward to semi-structured interviews with front line officers, who then 

have opportunity to add rich detail to the “elite” reform agendas (Bevir and Kupka 2007 

p.153) and explain the potential cultural impact that emerges.    

 

The associated difficulties with researching an abstract concept such as culture 

merits further consideration. The distinction between etic and emic research, where the 

former commences with categories of analysis informed by literature review and the 

latter utilises an inside perspective to focus on categories of importance to those studied, 

is significant. Whilst an absolute distinction between these approaches is impossible to 

distinguish fully (Cockroft 2013 p.9), the research process is designed to conform to as 

‘emic’ a process as possible regarding the cultural aspects. This allows the subjective 

consideration of potential cultural influences from respondents and interpretation of 

knowledge generated, in accordance with the view that subjectivity is restricted to an 

extent by collective influences that form to construct social reality (Stablein 1996). For 

a much more in-depth consideration of objectivity and subjectivity in researching 

culture see Cockroft 2013 (pp.8 – 15).  

 

The research was designed to gather contextually specific knowledge concerning 

ideology, police reform and culture. Sometimes referred to as ‘thick description’, 

textured information can treat culture as more of a metaphor than as a variable that can 

be applied (Cockroft 2013). In discerning any potential relationship between reform and 

culture the aim of the research was designed to determine “an appreciation of 

contextually specific knowledge rather than an understanding that emerges from the 

process of abstraction and generalisation across cases” (Martin 2002 p.43). The focus 

and breadth of the research was therefore nomothetic, in that it focused upon variations 

within specific cultural manifestations between police occupational groups in relation to 

reform processes and ideological influences. This was designed to avoid “cognitive burn 

in” that can occur with etic perspectives and presented the opportunity to uncover 

equally suitable or new conceptual categories (Cockroft 2013 p.110).   
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 One of the key features of research into occupational culture is the attitude / 

behaviour distinction. Some scholars argue that attitude has a demonstrable causal 

relationship with behaviour and, as a result, police culture is a significant indicator of 

police activity (Holdaway and Barron 1997 pp.75 – 77; Bowling and Phillips 2002; 

Reiner 2010 p.115). Others urge caution in not accounting for everyday cultural 

influences (see Waddington 1999a), or over attributing the link between language and 

behaviour and overlying attributing culture as a critical tool (Waddington 1999b; 

Manning 2007 p.51). Whichever view is adopted in terms of methodology, documentary 

analysis of the type proposed and interviews are unable to measure behaviour, which 

would require additional further methods to be fully incorporated in the research. That 

said, the semi-structure to the interviews and comparison with existing research allows 

for the potential dichotomy between language and behaviour to be explored from the 

perspective of the subject, which has cultural value in itself. The research contains a 

historical aspect and therefore only focuses upon the Coalition agenda as one where this 

distinction may be relevant. Previous resistance to reform and other research, including 

observational, does form part of the analysis.  

 

As an insider to the organisation I had the capacity to assess attitudes / 

behaviour, and a well-informed perspective to interpret what was revealed in the 

interviews. The primary focus was, however, upon the impact of ideology, reform and 

operation of occupational culture and the narratives from the interviews concerning 

these factors. Where these involved behaviours they are seen in the context of the wider 

narratives and, whilst not directly observed, my insider perspective affords a degree of 

judgement in assessing validity or otherwise. Much previous research which includes 

observational elements does not benefit from an insider perspective (acknowledging the 

potential drawbacks considered elsewhere in greater detail), for example, Loftus (2010), 

Metcalfe (2005) and Chan (1997).  

 

This research, unlike much that precedes it, specifically gathered data from 

across ranks and in terms of the street-management distinction. Previous precedent for 

this has been considered in terms of change as established themes of attitude impact on 

successful reform. Reuss-Ianni (1983 pp.121 – 123) outlined how attitudes can generate 

negative coping mechanisms and resistance to change. The investigation of officers’ 

attitudes towards new initiatives, particularly those drawing inspiration from the private 
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sector, have been argued to reveal a new form of stratification within the police 

hierarchy (Cockcroft and Beattie 2009 pp.526 – 540). We turn now to the analysis 

which also addresses the issues outlined here. 

 

Avoiding moving from raw data to concepts, searching for a structure 

appropriate to the research, is designed to build analysis and ‘move up the abstraction 

ladder’ (Miles and Huberman 1994 p.324). The ‘analytic hierarchy’ was selected 

(Ritchie, Spencer and O’Connor 2003 pp.219-263) due to its ability to provide structure 

and identify themes through cross-sectional analysis based on interpretations of 

meaning: 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 



DCrimJ 

300508 

92 
 

TABLE 3: ANALYTIC HIERARCHY (Ritchie, Spencer and O’Connor 2003 p.212): 

SEEKING 

WIDER 

APPLICATION 

Application and comparison with existing theory in discussion  

and conclusions / reflections sections.  

DEVELOPING 

EXPLANATIONS 

Addressing how and why themes exist. 

DETECTING 

PATTERNS 

Analysis by association and identification of clustering. 

ESTABLISHING 

TYPOLOGIES 

Refining and distilling more abstract concepts. 

IDENTIFYING  

ELEMENTS AND 

DIMENSIONS,  

REFINING 

CATEGORIES, 

CLASSIFYING 

DATA 

Descriptive account refined as dimensions are clarified and  

explanations developed and as the hierarchy is progressed movement 

both up and down is required to ensure accuracy. Raw data is returned  

to check typologies and explanations of patterns resulting in a  

refining of categories and reclassification of data.  

SUMMARISING 

OR 

SYNTHESISING 

DATA 

Assigned data to themes summarised in those categories to portray  

meaning. 

SORTING DATA 

BY THEME OR 

CONCEPT 

Separate data into chunks via application of themes.  

LABELLING OR 

TAGGING DATA 

BY CONCEPT OR 

THEME 

Apply themes and concepts to data through colour coding (Tesch 1990 

 pp.142-145) on each interview conducted. 

IDENTIFYING 

INITIAL THEMES 

OR CONCEPTS 

Familiarity with data; identification of themes and concepts that 

reflect underlying meaning, listing topics separately and returning  

to data (Rossman and Rallis 1998 p.171). Facilitated by Structured  

analysis criteria: repetition, transitions, similarity, causal linguistic  

connectors (because / since etc) and theory related material  

(Ryan and Bernard 2003 pp.85-109). 

RAW DATA Interview transcripts hand written from semi-structured interviews. 
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Regarding identifying initial themes and concepts, the inclusion of criteria 

outlined by Ryan and Bernard (2003 pp.85-109) was used. These consisted of; 

 

 Repetition: topics occurring multiple times; 

 Transitions: topics shifting within the transcripts; 

 Similarity: focusing on the diversity, or lack of, in explanations of topics; 

 Linguistic Connectors: words operating as causal connectors (i.e. because / since); 

 Theory-related material: use of concepts for themes / topics. 

 

The next section discusses in greater detail the cultural and insider researcher issues. 

Whilst aspects of these have been introduced in considering the methods used they 

merit further discussion, especially around the potential cultural implications.  
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3.2 INSIDER RESEARCH AND ETHICS 

 

This section discusses my role as researcher practitioner, encompassing issues of 

neutrality, objectivity and research process. These issues are relevant as the researcher 

was a serving police officer during the research and as such was arguably subject to 

cultural influences, as well as operating in an environment subject to the various 

implications (positive and negative) of police reform. The position of the researcher 

within the organisation therefore requires careful consideration. Consideration of the 

researcher-practitioner role is followed by a more general discussion concerning ethics. 

We consider now my role as researcher and reflections upon how my status as a 

practitioner would impact upon the research process. 

 

 

 

3.2.1 THE RESEARCHER 

 

My status as the researcher is a significant factor, particularly in light of the 

potential cultural factors in play. This section discusses how those issues were 

mitigated. As this is not considered to present an issue in relation to documentary 

analysis, discussion commences with the qualitative semi-structured interviews, 

considering my status as researcher and a member of the organisation. This relates to 

the strategic managers group, all of whom are more senior officers, and also front line 

officers, the majority of which are junior in rank. To consider these groups it is useful to 

summarise my role and rank at the time of conducting the interviews, after outlining the 

key factors I considered in relation to how my position in the field could potentially 

impact the research process. 

 

Being a serving officer necessitated the use of reflection to consider how I 

would manage the research process in terms of my experiences as an officer of the ranks 

interviewed. This included my own views of reform and opinions on change. As the 

stages of the research progressed I reflected on my approach to each interview / 

literature review to ensure I was satisfied that the ongoing interpretation and theorising 

was objective. In relation to interviews this was a factor that required consideration 
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throughout the questioning and in relation to note-taking, and not as a stand-alone 

reflection (at the end or prior). This was essential due to the semi-structured design of 

the interviews leaving discretion in directing and following up questions. It was 

particularly important to plan how to interview in circumstances where I would disagree 

with the views expressed or where the respondent appeared to be influenced by my 

status within the organisation. The crucial element of the reflections upon my approach 

to the research was to manage my reactions to whatever responses where fielded by 

those partaking.  

 

For the duration of the research process I was a Sergeant in the service 

researched. I worked in a specialist department away from front line policing which 

provided training and tactical support for operational activities. My role included 

command and leadership training, which meant I had regular exposure nationally and 

internationally to senior officers, including delivery of training to foreign senior officers 

at the Police College, Bramshill. As a result I considered myself capable of looking 

beyond rank (or more accurately to ensure unnecessary barriers are not impacting on the 

research). In relation to junior officers, the majority of front line respondents being 

Constables, as a Sergeant I would still be considered an operational officer, and the opt-

in to the research explained that it was not commissioned by the service. This was 

designed in part to ensure accuracy and honesty from participants. 

 

Another relevant factor which is seen as currency within the police service is 

length of service. At the time of the research I had completed ten years and as such 

would not be considered particularly experienced. However, the strategic managers 

group all had more service than this (usually substantially more). The front line officers 

(bar a minority) reflected the usual demographic of shifts which is officers within four 

years service, suggesting that both groups would not be unduly influenced by either 

rank or service. My roles within the police service were likely to assist communication 

with both groups, being familiar to working with senior officers in a group and one-to-

one basis, and being perceived through rank and role as still being a front line 

(operational) officer. Although a specialist on a department tasked with operational 

training (such as public order, officer safety and command), this was a role perceived as 

uniform and respected. Whilst I had completed six years in uniform on shift prior to 
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joining tactical support, the interviews were started afresh without preconceptions on 

my part of the daily life and influences of front line officers.  

 

The following section references the potential cultural influences that may 

impact and the findings of previous research in this area.     

 

 

3.2.2 RESEARCHING CULTURE 

 

Manifold issues arise from the practitioner-researcher role in the process, 

especially where the methodology employs qualitative techniques such as interviews 

and where interpretation features in the analysis and generation of theory. Prior 

experience has a crucial bearing on how research is conducted (Silverman 2005 p.71), 

and this is especially so for the practitioner-researcher operating in a familiar setting, 

where the danger of misunderstanding is especially great (Hammersley 1990 p.8). 

Researchers own biographies and knowledge can influence methodology, generally 

being “inextricably implicated in data generation”; a frequently cited aspect of this 

occurs in interviewer bias where the researcher can be hugely influential (Holloway 

1997 p.96). The issues can be summarised as ensuring neutrality in drawing 

conclusions, objectivity, managing preconceptions (Holloway 1997 p.2; Ritchie and 

Lewis 2003 pp.19-23), maximising transparency (Silverman 2005 p.295) and 

demonstrating what informed the conclusions (Seale 1999 p.158).  

 

Insider claims have been argued to be potentially constrained by the social and 

historical conditions that have shaped the relevant organisations normative roles and 

conceptions of reality (Shaw and Faulkner 2006 pp.47-51). The effect of cultural 

pressures, combined with reform and wider societal change, can lead to a ‘colonisation’ 

of insider knowledge and as an insider the researcher could be influenced in numerous 

ways through such a process. Practitioner researchers require acute awareness in 

conducting research where strong reactions may be exhibited against anything perceived 

to be knowledge tainted by police perspective / culture; they need to account for the 

“politics of perspective” (Winter, Griffiths and Green 2000 p.30). The context of the 

practitioner is crucial and should be consciously defined so as to be open to criticism 
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(Pereira 1999; Fryer 2004), which will be signposted where relevant throughout the 

research. Inaccuracies are more likely if practitioners become emotionally involved in 

the process. Similar issues may occur with senior officers from the perspective of status 

as key stakeholders or drivers in certain areas to be researched. Issues of research failing 

to generate data in areas where a corporate line is taken by participants similarly have to 

be considered. This is part of the context that has to be established, and the ‘opt-in’, 

confidentiality and analytical process will, as far as possible, inhibit negative impact 

from such concerns. 

 

The potential impact of police culture within the research process needs to be 

accounted for in respect of methodology, to ensure the viability of the analysis and 

conclusions. Literature on police culture notes the tendency for lay and insider 

depictions of the police “to tend to the opposite extreme” (Crank 1998 p.2), with 

behavioural research limited as “cops know when to show off, be quiet and cover their 

butts” (Manning and Redlinger 1970 cited in Crank 1998 p.3). Themes in police culture 

research would also suggest caution for a practitioner-researcher, particularly the street-

management divide, and central boundaries held to constitute police cultural awareness 

such as the divisions, departments and status of participants in terms of currency such as 

length of service and special skills. If local police cultures are embedded in 

departmental organisation then the researcher, as part of that structure, needs to be 

aware of the operation of cultural themes such as the “power of myths” in articulating 

values (Crank 1998 p.130) and the function of “war stories” (Kappeler, Sluderand and 

Alpert 1994 p.246). The research process is designed to take account of cultural 

influences and as such mitigate any ‘un-conscious’ cultural impact. 

 

Sufficient reflection is required to comprehend the potential for police culture to 

limit the capacity of respondents. This applies equally to the researcher in terms of 

identifying the pre-dispositional biases in behaviour and separate external influences 

(see Crank 1998 p.171). A further feature of police culture that may be significant is 

solidarity, either expressed as the researcher being part of the in-group or alternatively 

perceived as an outsider, either through the fact research is being conducted (potentially 

invoking suspicion as to motives) or due to rank dynamics. The reported management 

discourses that supposedly fail to match reality (Adlam 2002) may likewise present a 

potential cultural challenge in interviewing senior officers, where the dynamics of the 
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process may be influenced by the perception of the respondent towards the researcher 

(in terms of rank or service for example). 

 

Whilst noting areas of caution, there are well documented positives noted from 

previous research which has focused on the police. The literature on police culture often 

reflects the “honesty of cops in interviews and openness” (Baker 1985 p.5; Fletcher 

1990 p.iv). The rich detail of ethnographic research is also noted as providing the 

majority of material and potential for rich detail from the literature (Van Maanen 1978 

p.310; Reiner and Newburn 2007; Westmarland 2008). Critics however argue that there 

is a danger research can be sterile, through lacking a three-dimensional understanding of 

police experience (Young 2004 p.14; Manning 2007 p.59; Cockroft 2013 p.110). This 

research focuses on qualitative techniques and a sampling strategy that promotes rich 

detail to avoid such a critique. The status of the researcher is likewise critical in not only 

the research phase but also the analysis ensuring that there is no “interpretative over 

reach” (Waddington 1999a p.91), or indeed the opposite, where my knowledge, 

experience or assessment of police cultural facets dictates how data is analysed. There 

has to be sufficient reflection and probity to allow any police cultural influences to be 

identified through the research, and not the researcher, without explicit reference to the 

research process. 

 

 

3.3 CHAPTER SUMMARY 

 

This chapter has introduced the methodology by which the aims and objectives 

of the research were explored. The considerable ethical issues and practitioner-

researcher factors to be taken into account have been considered. The research process 

was then considered in detail outlining the various methods, with detailed discussion of 

the use of documentary analysis and semi-structured interviews. The approach to 

sampling and groups researched was outlined. 

 

Having described the methodology we move next to consider the results of the 

analysis and overall findings.  
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CHAPTER 4 

FINDINGS AND ANALYSIS 

 

 

INTRODUCTION 

 

This chapter presents the findings of the research by discussing occupational 

cultural themes. The focus is the context of police reform and the relationship ideology 

and public sector management has with police occupational culture. The aim is to 

consider these cultural themes in relation to existing theory and highlight areas where 

this research covers new territory. The final section discusses the themes together in 

considering how current theory is progressed. We start by examining the cultural 

themes identified through the research.    

 

 

4.1 CULTURAL THEMES 

 

This section presents the themes which emerged from the data gathering process. 

The cultural themes consist of the sense of ‘mission’, conservatism change and 

resistance and finally the street – management divide / sub-cultures. These are all 

substantive areas of the police culture research which have been covered earlier. They 

feature here in terms of both relevance and applicability to previous research / literature, 

and through commentary upon new aspects. The framework and theory of both Chan 

(1997) and Reuss-Ianni (1983) is signposted within the themes to develop the 

relationship of cultural knowledge with reform and ideology. This sets the scene for the 

remainder of the chapter, which addresses directly the implications for particular 

concepts and theories in police occupational culture ahead of the conclusion. We start 

with the first theme of Mission. 
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4.1.1 MISSION 

 

The sense of ‘mission’ in police occupational culture was reviewed in chapter 

two. How the policing mission is defined culturally is of significance to how reform 

agendas are appraised. The concept of police culture has been used to explain resistance 

to reform and modernisation, through the perception that change is a threat which 

undermines operational autonomy and “real policing” (McLaughlin 2007 p.56; Reiner 

2010 p.131). Reform is assessed in relation to it being an opportunity for the patrolman 

to perform real police work (Van Maanen 1973). VFM is considered first as a major 

influence that has significantly impacted upon the service. It will be argued that the 

assessment of VFM was heavily informed by a cultural response which exhibits 

elements identified by previous research (mission), showing how ideology and reform 

related to occupational culture. 

 

The notion of consistency in the VFM approach was evident through the 

research from the large majority, as one strategic manager commented: 

 

“...there has always rightly been a concern to get the most out of public spending, for as 

long as I have been in the service there has been a policy in place to maximise 

efficiency, from the first Home Office circular (114/83) through Best Value and now 

with Value for Money. The two factors that influence the intensity of these are 

performance and the value that we are trying to generate, and the economic conditions 

of the time”. (SM 2). 

 

Awareness of continuity in terms of VFM and acknowledgment of the need to 

show that money should not be wasted was notable. This awareness of continuity was 

expressed as beyond particular governments, more as a feature of policing, and one that 

failed to define and understand policing activity. Such a cultural response was 

articulated across the ranks by the large majority of respondents and conformed to what 

Chan (1997 p.76) terms axiomatic knowledge. This concerns the fundamental 

assumptions about what the organisation does (mission and mandate) interpreting the 

impact of reform. It featured not just for strategic managers, but reflected persistent and 

repeated use of terms like VFM and BV in successive performance appraisals, force 
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plans, communications and corporate policies and procedures. The recognition of VFM 

as a driver for reform was based however upon a deeper ideological assessment of the 

basis for change, as one Sergeant expressed it: 

 

“...no-one would dispute the need to not waste money, the thing is we know that what is 

behind VFM is just the same old cuts, and actually will not save much at all, will leave 

the front line short and un-supported. It has always been this way and always will be...”. 

(S10). 

 

The shared elements of the Sergeant’s objections with the large majority of front 

line respondents focused upon the recognition that VFM was a cover for cuts. The 

expressed rationale for that extended beyond the colloquial ‘mainstream’ view, 

extending to a desire to impose an ideological agenda upon the police service. This can 

be categorised as dictionary knowledge (Chan 1997 p.68), in which complex and 

ambiguous situations are labelled and defined in terms of organisational impact. 

Similarities from other research concerned adversarial reactions to NPM terminology 

and this was evident (Cockroft 2013 p.97). The nature of operational policing was 

somehow seen as irreconcilable with financial concerns, as expressed by one Inspector: 

 

“I would say it’s a pervasive viewpoint across the service that we get beaten up over 

VFM but that we have very little influence in achieving it. It frustrates people as no-one 

purposely wastes money, and behind reform there is looming lots of dangerous ideas 

about how to supposedly save money, little if any of which reaches us who are better 

placed to decide how to save money. People are just too cynical and streetwise to think 

any different”. (I35). 

 

The status and character of the police service was one that was emphasised as 

being not suited to ‘private sector’ / business reform: 

 

“...whoever is in government seems to assume that we should be more like businesses 

but in reality we just cannot do that, so a lot of changes end up being lots of spin and 

rhetoric whilst we have to fix it on the ground to keep things going”. (S19). 
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“...no business I know has to manage what we do, twenty-four seven, across such a 

range of critical activities. Each government comes along and claims it has the panacea 

to policing bureaucracy and waste, invariably related to entrepreneurial private sector 

stuff that we’ve either tried already or know just would not work”. (I13).   

 

The large majority of respondents subscribed to the view that policing was 

special and vocational and, as such, should not be subject business-like reforms. The 

context of policing was one seen to be misunderstood by reformers. Organisationally, 

the majority of front line practitioners took the view that VFM was rhetoric, as the role 

already was perceived by them as under-funded and under-supported, and that the 

functions were ones that were not open to change (or should not be). It was notable that 

not a single respondent at any level interpreted VFM as perhaps empowering or 

enhancing the role of front line policing. Where mission and VFM was considered 

directory knowledge (Chan 1997 p.78) informed officers how operational work should 

be carried out, ‘operationalised’ VFM and its implications (hence ‘fixing things on the 

ground’ and private sector ‘stuff’ not working). 

 

Political drivers were commented upon in the timing and instigation of VFM, 

along with the intention to inject private sector reform. This view was best summarised 

by a strategic manager and is representative of the large majority of respondents at that 

level, asserting issues with treating the police service and its wide mandate and mission 

like the private sector: 

 

“...we need to save money for obvious reasons, but there is always a choice within 

reason as to how this is achieved, and this government, like many before it, has clearly 

indicated that this route is the same as predecessors, private sector management in a 

more businesslike public service . . . sounds good, but maybe does not fit as well as it 

should” (SM2).   

 

“...undoubtedly the cash savings are front-loaded for electoral purposes to identify the 

savings and as far as possible get them out of the way prior to the next election 

campaign”. (SM2). 
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“...it is preferable to make savings upon the assumption that the service has not been 

prudent enough and this marks a new start for the Coalition, when in fact as we all know 

this is more of the same with a few political tweaks to personalise it and add distance 

from the outgoing government”. (SM1). 

 

This acknowledged some of the political drivers the respondents believed were 

behind VFM. As well as political factors, the majority of strategic managers discerned 

an ideological basis: 

 

“I would say that you cannot see a reform package in isolation and when you look at the 

whole VFM agenda there is still the powerful influence of private sector practices and 

policy makers think the service does not do enough of this”. (SM7). 

 

“...it is a different way of operating which is desirable not because it saves money, 

supposedly, but because it’s superior in their eyes. We can definitely learn from 

business but there is ultimately a dividing line and boundary as we are a public service 

operating in a different way on society”. (SM2). 

 

Responses were articulated by strategic managers more as ‘challenges’ of reform 

and, whilst responses differed and reflected opinion, discernible factors  at play 

consisted of the unsuitability of private sector techniques applied to policing and the 

consistency of government approach. The complexity and subtlety in axiomatic cultural 

knowledge could be seen, including political and ideological drivers in reform. The 

deploying of cultural knowledge did show strategic managers utilising a greater 

exploration of axiomatic knowledge then front line officers. The latter perceived savings 

being of minor impact, and not significant operationally: 

 

“...the only difference, apart from all the talk about money, is getting authority from the 

duty Inspector for overtime incurred . . . and handing over jobs that might have been 

seen through on overtime previously” (C28). 

 

“...civilian staff have bore the brunt of savings and where they were supporting shifts 

and officers there may be an increase in bureaucracy, but apart from that I am yet to 

notice any real difference” (S16).   
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Continuity from the majority showed that, bar a few relatively minor procedural 

changes in overtime monitoring and authorisation, front line officers were not reporting 

perceived change. A clear response from the front line was apparent, which framed 

itself in terms of the challenge to them and the nature and status of the role (or 

perceived mission) of the service: 

 

“...the challenge for us as you term it is doing more with less, we get the job done 

whatever it is and if that means overtime we get it, if we do not someone else has to do 

it so something else drops off the table, either way front line officers respond and deal 

with whatever and that will not change. What will have to give is the army of staff who 

do not support what we do and maybe the management could be streamlined?” (S18). 

 

“...they cannot let cuts affect shift, the government would be slammed, we are the last 

line of defence if we could not function the impact would be nuclear”. (C24).   

 

The large majority of front line officers felt that the policing they did was the 

last line of impact for VFM which was a powerful and pervasive form of directory 

knowledge (what the organisation should do). All and any other aspects of the service 

were fair game for cuts, seemingly the more so the less they had to do with the work of 

sworn officers on reactive shifts. The uniform police role was something that reform 

and politics had no place in trying to change, a fierce independence as to officers’ 

status, role and ability to operate: 

 

“I do not see much of a gap between any of the parties on police reform, they all have a 

similar approach preferring the private sector which they think we should be more like. 

We’ll see if the Coalition are actually less intrusive than Labour, and actually move 

away from central influence”. (SM25). 

 

“...colleagues are bored of basically being slagged-off the same way by the same people 

in different parties who do not understand what we do, who throw money away in some 

areas and then starve others of resources. It is just a game to them and their business 

approach and reforms are irrelevant to what we do”. (S10).  
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The sense of mission documented in the police culture literature was a 

significant resource used in assessing reform. In terms of VFM and its heritage in 

reform agendas, political and ideological drivers were discussed and are common 

currency for strategic managers and front line officers. A further key area of reform 

considered previously consisted of performance management, which engaged with 

cultural perceptions of mission.  

 

No consensus between strategic managers and front line officers was evident 

regarding performance. Criticism of performance management and how it had been 

defined and developed was based upon the perceived unique role of the uniformed 

officer and lack of suitability of performance management regimes. Strategic managers 

showed an understanding of front line perspectives, to an extent endorsing and 

acknowledging the cultural response to performance and seeking to work within them.  

 

Performance was a term that front line respondents focused upon, linking it (for 

the large majority) with crime management in terms of statistics. In the words of a front 

line Constable, performance is: 

 

“...how we are judged by figures like how many people we stop, how many detections 

we get and how our CEDAR [computerised crime management database of 

investigations]is up to date or not...”. (C21). 

 

From front line respondents, only one person identified performance as wider 

than crime management expressed as detection and reduction rates for recorded crime, 

although notably still highlighted which area drives activity: 

 

“...everything we do is performance, and almost everything we do is measured, from the 

British Crime survey, to crime stats, to neighbourhood engagement, and there is the 

quality side of things as well as the raw stats that drive activity”. (S15). 

 

Performance tapped directly into a set of responses that was repeated from the 

large majority of front line respondents. They consisted first of the notion that crime 

management and performance regimes failed to acknowledge their wider role, and 

secondly that culturally such systems and attempts to control and focus activity were at 
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best given lip service and at worst openly mocked. Performance as a topic was subject 

to categorisation through dictionary knowledge (Chan 1997 p.77). It was about the latest 

priority, crime type and incidents of concern, usually quantifiable activity.  One 

Constable articulated how dictionary knowledge is shared: 

 

“...it is like only a third of what you do is looked at, and looked at in isolation without 

any thought for everything else we get shafted with on a daily basis. Everybody 

sympathises with everyone else and shares war stories and takes the p**s. It’s not even 

seen as a necessary evil, next month it will be some other crime we are supposedly 

focusing upon, and we will be chased up over something else”. (C33).   

 

The large majority of front line respondents at Constable, Sergeant and Inspector 

levels described a shared perception that performance could never fully engage officers 

due to an ingrained conflict with the police mandate and role. This was conceptualised 

as extending much further than crime management alone and was often seen as cyclical 

and inevitable. The sense of mission and action prevalent in police occupational culture 

sat uneasily when engaged by performance management terminology and techniques. 

Elements of the critiques were raised in greater detail by a small majority, in terms of 

the focus on crime-management, neglecting other policing tasks and failing to 

appreciate the manifold demands made of shift officers. A link to axiomatic knowledge 

in these critiques questioned the rationale of performance management and impact on 

the wider police mission, as this Constable explains: 

 

“...the current priorities are drilled in every briefing, posters everywhere, sometimes 

training on them, and the taskings concentrate on dealing with the relevant people, 

although on shift there isn’t much time in-between responding to incidents to do 

anything towards them”. (C38).  

 

It was only at a strategic level that respondents acknowledged the importance of 

performance with a broader perspective on the effects of reform, such as stated by one 

strategic manager, and representative of the majority of strategic managers interviewed: 

 

“...performance is critical. Policing activity is directed daily on (local police areas) and 

monitored centrally, alongside the neighbourhood teams and their priorities. We’ve seen 
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numerous developments in crime patterns and recently too had the policing pledge and 

confidence targets in addition . . . recorded crime and the British Crime Survey will 

always be significant and has influenced central government so a rise in crime or 

significant crime types that capture media attention will be interesting in terms of how 

the new (Coalition) government responds”. (SM2). 

 

A minority expressed concerns that Commissioners, elected on a local mandate 

and accountable to local communities, would be performance focused and that, given 

the nature of manifestos and mechanics of being elected, this would involve a more 

intense focus. Aspects of this that drew comment were in response to the withdrawal of 

the policing pledge and the assertion that the main role of the police is to cut crime: 

 

“...overlooking the vagueness of cutting crime (is that prevention as well?) the removal 

of the confidence target is meaningless where forces keep it anyway or when a 

Commissioner is elected as the two things they will be judged on is crime rates and 

confidence . . . so I do not see anything changing bar the government avoiding criticism 

for rising crime as cuts and the economy bite by saying you elected them, don’t vote for 

them next time...”. (SM5). 

 

Performance was strongly associated with centralisation and the contrast 

between New Labour and the Coalition was introduced by the majority of strategic 

respondents. At a strategic level acknowledgment that governmental approaches had 

differed, and that some crime performance issues were managed at less than arms 

length, were expressed. The reasons for and prospects of a significant alteration in 

approach were assessed as follows: 

 

“I can see there being the same level of central intervention and influence through, in a 

strange way, the introduction of Commissioners meaning that to keep a grip on issues 

will require strong central guidance. We are already codifying numerous areas where 

the new system will have to sign up to and if the stakes were high enough the capacity is 

there to do the same with performance”. (SM2). 

 

Awareness of the changing priorities of successive governments in terms of how 

performance was managed was apparent. Numerous respondents also made connections 
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within and across reform agendas, for example the neighbourhood policing reforms 

were connected to the need to counter the impact of a predominantly crime-management 

agenda. This latter, more consistent NPM approach was something that was regarded as 

being continued under Coalition reform plans. Strategic managers used directory 

knowledge as a significant resource in order to rationalise change. 

 

A generally high level of cynicism was expressed about discretion and, from 

front line respondents, a disassociation from management teams and force policies / 

targets. Positive performance was re-constituted in crime-fighting terms and was never 

framed in respect of delivery plan objectives. Awareness of priorities existed, but were 

inevitably relegated as secondary to dealing with whatever was the task in hand. The 

influence of directory cultural knowledge (what the organisation should do) and recipe 

knowledge (what officers should practically do) was strong. In a sense some of the 

NPM prescriptions for performance management (empowerment and discretion) were 

absent, and what remained was a tendency for well documented aspects of police 

culture, such as mission, to dominate.  

 

When asked which one factor regarding performance was most difficult, front 

line respondents in varying ways expressed the view that they ‘do it all’. With 

acknowledgment from strategic level respondents, a notion that the police reform 

agenda had arrived at a point where no aspect of performance could be dropped 

prevailed. Confidence, crime management (detection rates and overall crime) and VFM 

all had to be delivered, as commented upon by one strategic manager: 

 

“...whatever budgets do the clock cannot be turned back on the range of partnership, 

crime, community and social issues the police have a stake in, which means that 

performance management needs to be better than ever and there will be more intense 

scrutiny on what results we get”. (SM2).  

 

A dismissive reaction to the notion that the main role of the police was to cut 

crime emerged. Responses varied from those that cited partnership and New Labour 

reforms in community safety to those who hoped that the Coalition genuinely wanted to 

see the police withdraw from the tasks cited as deflecting them from crime-management 

(such as missing persons / mental health / reassurance): 
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“I have calculated that over sixty percent of my team’s time is taken up with non-police 

work, I mean not crime fighting, doing social service roles and public safety. This is not 

acknowledged or often measured, and isn’t prioritised or intrusively tasked like 

generating performance in recorded crimes. My teams are clued up to this and it makes 

them very cynical and hard to sell new priorities to...”. (I26). 

 

One area that did see accord was over the references to roles and powers and the 

modernisation reform agenda, its consistency, nature and the resulting response. The 

sense of mission was referred to in terms of how the Police Federation represented rank 

and file, where reform should be limited to and relations between government and the 

service: 

 

“I think the Federation have got the focus wrong in that whilst pay and conditions may 

be highly significant for members it is the tradition and status of officers that would 

bring the public more onside. That has been done to an extent with cuts to policing 

publicity but not enough. It surprises me as there is a clear will to push the managerialist 

agenda through to unprecedented levels”. (SM8). 

 

“...if they start messing with the role of sworn officers, that is the dividing line for me, 

they’ve gone too far”. (S10). 

 

“...there is always strong views on change, there has been and there always will be, but 

this feels like a greater gap between reformers and police than ever before. The rationale 

and the way in which police reform has been done now stands in opposition to what a 

lot of the people doing the policing see themselves doing and in a way being . . . and 

that is having a big influence on them and their views on what the Coalition are doing”. 

(SM5).     

 

The role of unionism has been argued to form the expression culturally of 

reactions to NPM in reform and symbolic resistance (O’Malley and Hutchinson 2007 

p.164; Marks 2007; Cockroft 2013 p.86). In this research the assessment of change and 

cultural factors at play were sufficiently strong to permeate deeper than unionism and 

saw officers express views based upon mission about how they were being represented 

(and the police mandate and role). The role of the Police Federation was itself subject to 
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axiomatic and directory knowledge (its approach to reform and what it should be 

doing). 

 

Many concerns levelled against the new Commissioners and Big Society 

reforms (including use of volunteers / Special Constabulary) were likewise founded 

upon axiomatic cultural knowledge concerning how the police use objectives. These 

resulted from the assimilation and interpretation of the reforms into policing and 

engaged many complex areas such as governance, accountability and operational 

independence. This was identified by the large majority of respondents and is 

summarised by one strategic manager: 

 

“...the idea behind local accountability is the elected commissioner brings with them a 

local mandate, and then the supposedly operationally independent Chief decides how to 

achieve it, according to the Commissioners expectations, which presents many issues. 

Biggest is whether any Chief could (or would) actually disagree with a commissioners 

plans, on the grounds of operationally or otherwise”. (SM4). 

 

The consumerist and partnership work which had been pursued through previous 

reforms (reassurance and neighbourhood policing) was seen as a more favourable 

method of encouraging localism. This was expressed by a large majority of strategic 

managers and a small majority of front line respondents and is summarised below:   

 

“I understand Big Society to be about partnerships locally, which is what 

neighbourhood policing does, I see the commissioners as something that due to their 

political nature could take policing away from work in this area”. (I13). 

 

Concerns and issues raised were a response to the underlying attributed rationale 

for the relevant reform, often through comparison with the sense of mission held by the 

respondent. By way of example, and mirroring the large majority of respondents, one 

Constable provided the following explanation of how reform was considered, which 

described how dictionary knowledge categorises reform: 

 

“...everyone looks at new ideas from where they work in the organisation, and 

emphasises the impact on them, which is usually negative, against the things that we 
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hold as important. With Commissioners it is political influence, with volunteers it is 

resilience, with neighbourhood policing it was style and priorities”. (C34). 

 

A key distinction drawn from the large majority was that of idea and 

implementation, as summarised by this Inspector, showing how axiomatic knowledge 

and appreciation of ideological grounds for reform impacted on wider categories of 

cultural knowledge: 

 

“...the idea itself is good and makes sense on some levels, it’s just when you think 

practically that problems with it start to emerge. I can see real clashes if Commissioners 

start to say or do things that are seen to clash with existing areas of policing, and if they 

do I see rank and file kicking back and there being real internal conflict. They’ll have 

even less respect than Chief Constables in the eyes of front line cops”. (I35). 

 

Reform was assessed by respondents in relation to its motivating and perceived 

underlying ideology (axiomatic knowledge). The reasons for change were examined and 

criticised (or occasionally supported) pragmatically on the basis of argument and issues 

with that perceived ideology, communicated through directory and recipe knowledge. 

This was not change resistance alone but a reaction to reform based upon existing 

conceptions of the police role. Front line policing was the last line of defence with 

special status, value was solely operational, with performance measuring only a third of 

activity.  Modernisation made ranks too strategic and remote, volunteers were not as 

good as regulars and Commissioners were too political. From front line respondents a 

strong sense of mission was apparent with the potential, acknowledged by strategic 

managers, for aspects of police culture that endorse the crime-fighter to become reform-

fighter. Hence the strong rejection of private sector terminology and supposed 

superiority. The perception that VFM meant private sector management techniques 

generated responses based upon the special status of the police and mission.  

 

The true extent of positivity concerning reform extended only as far as 

respondents articulating how they sought to protect and advance more traditional 

conceptions of the police role. In this sense, front line officers were not change-agents 

and asserted helplessness in the face of reform. Strategic managers similarly 

acknowledged cultural issues and frustration at the difficulties of instigating successful 
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change. This was, to an extent, the institutionalisation of a tension documented in the 

literature on NPM. The tenets to empower and enable professionals were at odds with 

the more classical management necessity to centralise, control and focus performance 

using auditable means. The tendency then for quality to suffer led to additional reform 

to address consumer expectations. This was a recognised and criticised component of 

police reform in the interviews. This represents a doubly powerful cultural response to 

neo-liberal ideology: it was resented for the initial reform and also blamed for further 

reform attributed to its introduction. The NPM literature notes the importance of socio-

institutional context and professional managerial relations in barriers to change (Flynn 

2002; Dent, Chandler and Barry 2004), as does the police culture literature in 

establishing the broader context of influences upon reform (Loftus 2010 p.16; Bowling 

and Foster 2002 p.1010). 

 

In conclusion, the deconstruction of ‘mission’ into the many and varied tasks the 

police undertake, and the performance management elements, extended beyond the 

possibly too simple typologies that, for example, categorise officers as peace-keepers, 

crime-fighters, or managerial professionals (whilst these have utility, in the context of 

assessing reform they lack acknowledgment of some of the more complex drivers in 

occupational culture). The failure to address the role of the police, the emphasis upon 

quantifiable crime control and apparent cyclical nature of using resources to focus on 

crime types were motivating factors in responses. Culturally the legacy of previous 

reform was often referenced, showing how the sense of mission, including its 

compatibility or otherwise with the ideological basis for reform, influenced officers’ 

assessment of change. At an axiomatic level of cultural knowledge, awareness of 

ideology in reforms informed how change was classified and received (dictionary 

knowledge), how the organisation and groups within it should respond (directory 

knowledge) with examples of how individuals should respond (recipe knowledge). This 

will be developed further when the themes are considered together. We turn now to 

consider conservatism and resistance. 
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4.1.2 CONSERVATISM, CHANGE AND RESISTANCE 

 

 

Conservatism and resistance features significantly in the police culture literature 

and was found to play a role in the assessment of reform. As with the preceding section, 

the fuller context includes the impact of reform agendas, ideology and how this is 

interpreted, shared and communicated. This research will expand upon the extent to 

which conservatism is an explanatory factor in resistance and introduce other drivers 

(such as ideology).   

 

Chan notes how the link between police cultural knowledge and the structure 

of policing is often assumed but not clearly established (Chan 1997 p.73). An overly 

simplistic linear model emerges as a result between structural conditions (the field), 

cultural knowledge (the habitus) and police practice. The centrality of officers as active 

participants was denied, as well as the notion that structural change alone brings about 

successful reform. Changes in the field may alter structures and have no discernible 

impact on the habitus. Likewise, changes to the habitus may not be permanent or long 

lived if unsupported by changes in the field which support its continuance (Chan 1997 

pp.92 – 93). Culture has been described as a ‘tool-kit’ which can be used to produce a 

sense of order (Chan 1997 p.69). A “collection of stories and aphorisms instruct officers 

how to see the world and act in it”, a way of “seeing and being” through the narratives 

in the stories (Chan 1997 p.70). One officer offered an instructive explanation of how 

such processes may become established: 

 

“...it starts by the common ‘war story’ about how you never get rewarded for 

preventing crime which is really hard to do anyway, and forces do not bother much in 

reality with prevention. It develops through the clichés about if we had enough 

resources we would stamp it all out, and the management stop us doing real policing, 

being pro-active and getting into the criminals, and all that. It gets reinforced with 

officers dealing with bureaucracy, whinging as they do it to colleagues in the station, 

publicly berating the Home Office, Chief, Management, Sergeants, lawyers, Human 

Rights, the law . . .  and before you know it you have a negative cycle passed on to new 

generations of officers, explaining why they will not be out there stopping crime and 
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why they will have to listen to their Sergeants and Inspectors at briefings banging on 

about the latest re-branded crime focused initiative”.  (S36). 

 

Those responsible for directing and leading performance (in addition to 

Sergeants), were equally aware of the challenge and potential for culture to shape 

responses to corporate steers, as one Inspector put it: 

  

“...if I used the word performance that would be the end of the briefing . . .  I find other 

ways to get the message across which works, because as odd as it sounds they all want 

to do the things that the plans and priorities focus on but not because they feature in 

those plans. It is a kind-of ‘not in my name’ thing, a sort of resentment, once I 

remember some of my team whinging about the latest burglary drive and then hours 

later, when one of them had nicked an outstanding (wanted) burglar, celebrating with 

‘tea and medals’...”. (I17).  

 

The sentiment from the large majority of front line officers that they have been 

disempowered and were reactive to incidents that are then dealt with procedurally with 

little room for discretion, was lamented upon by one Sergeant: 

 

“...thinking back a long time we had massive discretion, and although this did have 

drawbacks from ‘cuffing’ (not dealing with incidents appropriately) because we are not 

and cannot be directly supervised out and about to any real extent, meaning loads of 

polices and SOPs came in (standard operating procedures). Things changed early last 

decade with crime recording and detections drives but now there is some discretion 

back in certain circumstances and other disposals other than arrest, it gets officers 

thinking about the specifics of what they are dealing with and makes them exercise 

judgment, although these are limited”. (S15). 

 

The responses conformed to directory knowledge (what the force should be 

doing) and recipe knowledge (in terms of disempowerment) in its examples. The 

approach to performance of senior officers was also assessed from a cynical position for 

a small minority of front line officers, notably more so from supervisors (Sergeants).  
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“...we’ve had a range of bosses who have taken different approaches to performance, 

some tried to ram it home and others were more understanding. The most negative 

period was when the detections drive had us all being micro-managed beyond belief just 

to get some senior officers their bonuses, second to the current changes to pensions and 

pay that was the most damaging thing done to morale. Good officers were demotivated 

and policing turned into remote supervision through computer screens chasing already 

busy officers”. (S18). 

 

A sense of disempowerment from front line officers and also potentially some 

‘change fatigue’ was referred to by strategic managers. The majority of front line 

respondents resented performance management as they referred to its capacity to 

neglect the wider role, create bureaucracy and, in a fashion, try and define policing 

activity (dictionary knowledge). Distaste for being directed to deal with certain offences 

in certain ways because they were the current focus was expressed (directory 

knowledge). It seemed as if the status of the latest priority disingenuously suggested 

other tasks they performed were not valued. Despite strategic managers’ knowledge and 

attempts to breach this cultural response, they appeared to seldom be successful. 

 

The interviews were an opportunity to explore directly what respondents thought 

of resistance. We start with some themes from the interviews in terms of how the 

majority of front line and strategic managers viewed resistance to reform: 

 

“I’m not sure that anyone actually resists reform as such, we don’t get a choice, it is 

something done to us. Does not stop the moaning and complaining though”. (C34). 

 

“I would describe it as like learned helplessness, expressed through bitterness, spread 

like an infection through the ranks via rumour and war stories. If this comes in, it will 

mean this for us, and so on. The more powerless we are, the more the shared negativity. 

That’s what’s bad for morale, as much as any change itself”. (C12). 

 

“...culture defeats strategy is quite a common saying and senior officers are acutely 

aware of it, solutions are not quite so common though!”. (SM7).  
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 Culture and resistance was no purely unconscious process, potential reasons 

for this being supplied by a small minority of respondents for reasons well summarised 

by one Inspector: 

 

“...when you start talking about culture, you have the hangover from ‘canteen culture’ 

and racism and all the negativity that most officers disassociate themselves from. Then 

you have performance culture which is unpopular. It’s just full of pitfalls as a concept”. 

(I30). 

 

An example of a recipe knowledge ‘war story’ asserted the following 

(mentioned by three respondents): 

 

“...they closed the canteens because of culture that is how seriously management take 

it”. (S10). 

 

Officers conceptualised culture through dictionary knowledge as a negative and 

pejorative label that failed to acknowledge the concerns they held with reform. Strategic 

managers likewise acknowledged the issues culture supposedly presented in enacting 

change, although the overwhelming majority of the latter took a far more positive 

approach about the contribution front line officers can make. 

 

One factor in resistance to change was often cited as being the overall support 

for reform agendas: 

 

“...it has been clear from the outset that ACPO are in favour of a lot of the changes or at 

best are staying silent on the issue (of pay and conditions)”. (C31). 

 

“...the reform agenda is an opportunity to improve what we do and in the economic 

climate that includes discussing pay and conditions . . . to make the savings required and 

keep delivering a service to the public, and in the budgets identified for the next four 

years, there is a shortfall which reform of pay will cover”. (SM2). 

 

The implications for practice will be outlined in greater depth in the concluding 

chapter. Resistance to reform was at its most potent when the change in question 
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engaged the sense of mission, and was interpreted to instigate new practices to front line 

activity. Conservatism needs to be seen in light of these, as a response to change, 

asserting existing aspects of police occupational culture, and doing so in response to 

proposed reform agendas. Adopting Chan’s framework of cultural knowledge suggested 

that the way axiomatic knowledge relates to ideology in reform has a strong influence 

upon how the other categories of cultural knowledge (dictionary, directory and recipe) 

function. The Big Society elements of Coalition reform demonstrate this further. 

 

The responses to discussion of reforms that constitute the Big Society showed an 

awareness of the multiple factors that were perceived to drive reform (political as well 

as ideological) and consequences at an axiomatic level. They demonstrated that reform 

programmes that do not appear to display continuity were considered from a 

conservative standpoint and assessed pragmatically as to implications for change 

through dictionary and directory knowledge. This assessment was not resistance to 

change alone but, in part, is the result of the appreciation of the changing ‘field’ and 

ideological opportunism in reform: 

 

“...use of Specials was previously unpopular and contested, even opposed openly by 

some local commanders, but now the opportunities are obvious. It’s not just cost either 

in terms of visibility for very little financial inputs, but it fits nicely with the 

government approach”. (SM27). 

 

A clear ideological line was discernible through the Big Society to use of 

Specials, with the large majority of respondents connecting the terminology to the 

practical reform, as will be expanded upon below (and possibly due to political debate 

at the time of the research concerning the Big Society and cuts clearly identifying the 

concept as ideological). A small minority of respondents went further to articulate the 

change in policy approach, linking this to reform directly, as with this strategic manager 

when asked why the concept was ideological and what that actually meant: 

 

“...the link was made straight away from Big Society to volunteers in rhetorical terms 

and the rest was very easy policy wise as the networks were there already, the reason 

why the use of Specials had declined though was because it would be limiting to build 
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capacity around that part of the workforce, especially where the proportion of their use 

increased”. (SM2). 

 

“...it is ideological because it’s committed to local networks supposing they are superior 

to central government, and it delivers VFM and gets local communities involved in 

policing”. (SM2). 

 

The nature of the relationship and contact officers had with specials / volunteers 

was a factor for the large majority of front line respondents, and was ‘operationalised’ 

through dictionary, directory and recipe knowledge. As commented upon by one 

Sergeant: 

 

“...useful for joining officers otherwise on their own and for patrolling certain functions, 

although no way near as operationally useful as another regular officer would be, most 

of what I need to cover they are not suitable for dealing with alone”. (S10). 

 

Front line officers displayed no animosity towards volunteers, but referred in the 

majority to a preference to working with other regular officers, as expressed by one 

Constable: 

 

 “...nothing against people giving up their own time but to me they do not add anything 

to me on shift . . . if I am crewed (working) with a special it just means I pick up all the 

work, end up supervising effectively, and I’d rather work with another officer 

personally”. (C22). 

 

“...if this was such a good idea then why was not it done before? Why does it take some 

government spin to get senior managers to do something useful? Or is it just that 

policing now simply follows what politicians want instead of standing up for itself like 

any professional group should and having some independent thought?”. (S10). 

 

 “...as a service we’ve under-utilised specials for years often with resistance (to them) 

from senior officers yet now there is a u-turn because it fits some piece of government 

ideology, it is good in my opinion but also regrettable that the direction of reform is not 
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led by the police more, as the danger is government will think we are not up to the job”. 

(I26).     

 

The connection had been made by the large majority between use of volunteers 

and the Big Society, with common ground about concerns. Regardless of opinions on 

use of Specials, the supposed failure to utilise them effectively prior to the Big Society 

reforms and VFM formed a pejorative critique of the police role in reform, an opinion 

formed through axiomatic knowledge. The ideological tensions posed an interesting 

avenue for exploration, as they showed a clear relationship between respondents and the 

perceived underpinning reasons behind reforms. A key distinction drawn from the large 

majority of respondents was that of idea and implementation, as summarised by this 

Inspector with reference to the introduction of Commissioners: 

 

“...the idea itself is good and makes sense on some levels, it is just when you think 

practically that problems with it start to emerge.” (I35). 

 

The documented conservatism in police culture likewise was accurate but, in 

relation to change, benefited from consideration of wider ideological drivers and 

cultural knowledge. Ideology and its perception drew upon a wider and more embedded 

reaction than conservatism alone. One of the implications of this, as to an extent 

referred to elsewhere (for example Barton 2003), was the strength of occupational 

culture to resist change. As this research shows, a significant part of this was the ability 

of the street-management distinction to be deployed to diminish senior officers / 

reformers authority, and perception that senior officers buy into the ideology. With such 

a weight of cultural resources seemingly at odds with aspects of reform, resistance to 

change could be likened to a noble-cause.  

 

The process by which officers compared appraisals of change was wide ranging 

but focused on similar themes. Remaining with the instigation of Commissioners, the 

‘inside view’ consisted of the following, shared amongst officers (as described by one 

Inspector, demonstrating the progression from axiomatic knowledge through to 

dictionary and directory knowledge): 
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“...you get change, like Commissioners, and no-one really knows what will happen, so 

someone says something half-sensible about it, the more cynical the better, and it goes 

around like wildfire. With Commissioners it is how long the Chief will last before she’s 

sacked, and how they will shield the government from blame when the cuts hit home”. 

(I30). 

 

This view was explored when more inexperienced Constables were asked how 

they formed opinions on change: 

 

“...if I know nothing about something, I pick up on what others say, repeat it and see 

what response I get, or check it out online, if I don’t automatically have an opinion 

either way. I want to know what it means for me as an officer and my job so the people 

around me are best placed to help that, not the bosses or corporate stuff”. (C38). 

 

“...we talk about reform through imagining what would happen if, say, there were no 

PCSOs, if SMTs (Senior Management Teams) were direct entries, if the next 

Commissioner was Jordan or Clarkson for example, and sharing stories builds up an 

idea of what the future will be like”. (C28). 

 

These processes highlight how cultural knowledge is formed and shared and, to 

an extent, identify aspects of the supposed divide between street and management cops. 

 

The large majority identified the supposed advantage of Commissioners from a 

government perspective, as commented upon by this Sergeant: 

 

“...seems like a case of show the last lot (government) in a bad light, make big changes 

that probably will not be reversed, reduce spending and blame commissioners and 

chiefs when the public want everything prioritised or crime waves happen, as well as 

anti-social behaviour etc sorted”. (S19). 

 

Potential force mergers showed the same process of assessment: 

 

“...it became real for people when they had to consider wearing a different crest, being 

paid by a different police authority, and all the potential scare mongering that ensues 
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about promotion, transferring, and so came the horror stories and doom-mongering that 

accompanies most change so people got more worked up than perhaps they should”. 

(S23).  

 

This is something that respondents reported to be shared and developed, tested 

even through discussion and scenario type thinking which the majority of front line 

respondents indulged in: 

 

“...a lot of the shift goes onto policing blogs and there is loads of topical stuff on there 

about the job that is funny but true”. (C21).  

 

Direct entry demonstrated the deeper cultural influences in assessing reform. 

This placed conservatism and resistance into context. A strategic manager summarised 

the options being considered for inclusion in reform focusing on direct entry and powers 

for roles from her perspective, one shared by the majority of strategic managers: 

 

“...it has been a consistent theme in my service that is back with more support, direct 

entry into police ranks as well as placements for police managers in the private sector. I 

would think within a decade the management structures will be unrecognisable in 

policing, even to the extent of powers for roles, direct entry being the first step”. (SM4). 

 

The large majority also recognised the inevitable tensions created by this aspect 

of reform: 

 

“...there is a constant challenge to any public service to be more business-like and this 

hasn’t really to date stood against a lot of the policing traditions in terms of ranks and 

roles, it has always been at the periphery”. (SM7). 

 

A consistent theme from all levels on this topic was that of operational 

competence in the case of direct entry, summarised by this strategic manager and 

reflected throughout the ranks, extending axiomatic summaries of the rationale for 

direct entry to dictionary and directory knowledge about what the organisation does 

already: 

 



DCrimJ 

300508 

122 
 

“...we already do direct entry, we have business managers, IT managers, from ACPO 

level down to front line support through PCSOs, the idea that managers from the private 

sector such as M and S [Marks and Spencer] or Tesco are going to manage operational 

policing is frightening . . . the prospect of people with little or no experience 

commanding firearms, public order, threats to life or any high risk policing activity is 

just daft.” (SM8). 

 

Front line respondents, for the large majority, expressed reservations about 

direct entry in operational terms, as expressed emphatically by this Constable and with 

obvious implications for reform with such recipe cultural knowledge being widespread: 

 

“...they will not have any respect or credibility as they have not done what we do and 

never will... no-one will have any confidence in them”. (C34).  

 

The pervasive view that management in a police context was the domain of 

those who had walked the streets and operated on the front line, with leadership being 

an issue for direct entry, emerged. This was an area from the research that displayed the 

greatest continuity across any street-management divide, where the common bond 

remains police powers and status as a sworn Constable.  

 

The practical implications that respondents perceived to occur as a result of the 

reform agenda, and the response within the service, asserted the ‘learned helplessness’ 

aforementioned for the large majority: 

 

“...I would say ninety-nine percent of my colleagues feel the same way, there is not 

much we can do about it [reform], so whilst attitudes are constantly expressed through 

chat and banter, I’m not sure it makes any difference to getting the job done. Very few 

reforms will actually change what uniform response does”. (S16). 

 

The research reinforced the importance of looking beyond the police institutions 

formal structures and boundaries, to explore the universal and “residual ties through the 

underlying police community”, explaining how officers define their context in relation 

to “a common pool of attitudes, perceptions, symbolism and history” (O’Neill 2005 

p.197). It was the process used by officers to apply common attitudes and perceptions in 
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relation to reform agendas which reveals much about change, resistance and 

occupational culture.  

 

Police occupational culture provided a set of assumptions and resources to 

officers in mediating change. These clashed with reform agendas’ reliance upon NPM 

and ideological approaches to the police service. They were shared and communicated 

between officers and groups, being readily available online and through sources not 

previously available to officers. VFM, performance, Commissioners / volunteers / 

Specials, direct entry and force mergers were all areas where resistance was apparent. A 

particularly adversarial relationship between NPM and specific ideological approaches 

to managing and reforming the police service existed. These changes changes to the 

‘field’ of policing resulted in officers actively researching the changes, and testing 

current assessments of their role and the service.  

 

We turn next to discuss to what extent this differs between groups within the 

organisation.    

 

 

4.1.3 SUB-CULTURES: STREET AND MANAGEMENT COPS 

 

This section discusses aspects of the research findings which add to existing 

theory on sub-cultures within policing,. The impact of managerialism and reform would 

be expected to have a significant impact on management and street cops, resistance to 

change and conceptions of reform. The debate upon the extent to which different groups 

within the police service hold “a clearly discernible set of beliefs and assumptions” 

(Wilson, Ashton and Sharp 2001 p.133) is examined. The potential divergence from a set 

pattern of beliefs and behaviour; that officers are active in the process (Chan 1997 pp.69 

– 70), and that culture has a positive ability to function (Chan 1996 p.111), will be 

considered. This builds upon previous research and extends further analysis of 

perceptions of reform agendas in order to “mete out the subtlety of police culture” (Crank 

1998 p.14) and acknowledge fully the situational pressures that shape police practice (see 

Mastrofski 2004). 
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The full context of the relationship between street and management cops and the 

role of occupational culture in reform required acknowledgment of the influence of 

ideology. Using VFM as an example, the following contrasts comments from a strategic 

manager and two Constables: 

 

“I think we do productivity well and have a positive culture of change, and there is a 

genuine buy-in and people understand the need to make savings and identify where they 

can be made”. (SM3). 

 

“VFM is a term and nothing more, none of us do anything differently, it’s irrelevant to 

real policing”. (C28). 

 

“We are led by demand from the public not the bosses”. (C14). 

 

The divide or dissonance in approach to reform was based not upon rank alone 

but on assessment of change, mission and the wider context. Expressed in terms of 

cultural knowledge, front line officers relied on categorisations of strategic managers 

(dictionary knowledge), strong directory knowledge concerning the impact upon their 

role and recipe knowledge concerning a lack of impact on their activity. From an 

axiomatic perspective, officers for the large majority tended to accommodate for this in 

how they operated. Performance management demonstrated this approach (as this 

Sergeant summarised): 

 

“I would not say this openly but none of my team could tell you any part of the delivery 

plan or local priorities with any accuracy . . . except maybe the latest poster on the toilet 

wall. This is due to figures and numbers turning them off straight away, as with the old 

detections drive and percentages etc, the belief that they are slaves to the radio, and the 

linking of performance with senior management and therefore a lack of appreciation of 

the realities of the job”. (S32). 

 

A small majority of Sergeants likewise identified with the failure to ‘buy-in’, 

with reforms seen as emanating from the bosses and not therefore in tune with reality. 

This dictionary cultural knowledge formed a partial divide with strategic managers, and 

the resulting directory and recipe knowledge and guidance given to teams was therefore 
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unsupportive. The preceding sections outlined how the existing literature, in terms of 

NPM and police culture, made reference to such tensions in a more general context. The 

relationship between managerialist reform and cultural responses to them suggests 

officers may be especially resistant to change in a NPM direction, as the “elite 

narratives” of reform clash with local police cultures (Bevir and Krupicka 2007 pp.153 

– 171). A range of references existed in the literature which point in a similar direction 

to this thesis, but without the full context of how reform and culture interacts (Cockcroft 

and Beattie 2009 pp.526 – 540). This will be considered further in the next section and 

concluding chapter. 

 

Strategic managers articulated an approach towards reform which acknowledged 

the challenges they faced from an axiomatic knowledge perspective: 

 

“...as a monopoly provider there is no way of using competition and in the past the 

service has probably been too relaxed about value for money and performance because 

we could be, now we are in austere times, the challenge is to change and adapt . . . we 

could learn from the private sector in terms of asking ourselves if we really are pushing 

ourselves enough to deliver’. (SM2). 

 

Directory knowledge was also identified as a critical aspect of the management cops 

role: 

 

“...at a strategic level we have an awareness of the direction of reform and the factors 

behind it, it is up to us to interpret it and make it fit in both directions”. (SM9). 

 

This was also reflected by the large majority of front line respondents when 

assessing strategic management involvement in reform, as this Constable alluded to in 

more cynical terms, using dictionary knowledge to label managers and reinforce the 

sense of mission from directory knowledge: 

 

“...HQ is the ideas factory and senior officers and the government are clueless as to the 

reality of policing”. (C11). 
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Strategic managers displayed an awareness of front line views upon performance 

management and used this to inform attempts to support change. This demonstrated that 

the street-management distinction is more subtle, capable of conforming to the more 

positive aspects of police culture which seek to accommodate and support change 

despite challenges. The difficulty of getting the balance right where performance is 

concerned was expressed by this strategic manager, representative of a small majority of 

them: 

 

“We have priorities within the wide range of activities we undertake but always seem to 

struggle to focus on them and sell them the right way. There was such a negative 

reaction to the detections drive, yet how many officers joined to catch criminals and 

prosecute offenders, so why when it becomes corporate does performance become 

resented?”. (SM1).  

 

Strategic managers displayed and articulated an awareness of the cultural issues 

front line practitioners reported. The potential negative effects of dictionary, directory 

and recipe knowledge were well rehearsed. The majority saw culture and its negative 

implications in this area as the main issue for them in performance management: 

 

“...officer’s can easily resent performance management, it has to be done right or you 

lose them, like a lot of things in policing it’s an area where as individuals you would 

never have an issue getting a buy-in or agreement but put it in a group or shift or station 

dynamic and suddenly culture gets in the way and is enormously powerful. The saying 

‘culture defeats strategy’ is true and no more so than in crime management”. (SM1). 

 

The research established a wider context for the challenges strategic managers 

face and the frustrations expressed by the front line supported by some previous studies. 

Top-down reforms to a police service noted a failure to influence activity and behaviour 

at a street level through rejection of the underlying rationale for those reforms (Metcalfe 

2004 pp.71 – 91; Butterfield, Edwards and Woodall 2005 pp.336 - 341). Police 

supervisors and managers withdrew from an operational-supervisory role, failing to lead 

and enhance further reform. Unintended consequences caused practical issues, with a 

negative and cultural element to this response. The issues raised could again be 

described as a fundamental disagreement with aspects of reform at an axiomatic level, a 
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reaction to the ideology of change and perceived to be behind change, which in turn is 

expressed through all levels of cultural knowledge. 

 

As articulated by a strategic manager, and representative of the views of a small 

majority of all those interviewed, tensions were present within the roles of ranks: 

 

“I can see the argument for flattening the rank structure but see it from a different 

perspective. Police ranks have all become upwards looking and very strategic, gone are 

the days when Inspectors ran shifts and actively patrolled, Sgts are desk bound, and on 

neighbourhoods it is PCSOs that do the patrolling . . . we’ve managed to introduce a 

whole new rank in everything but name, without losing any existing ranks”. (SM1). 

 

In accordance with previous research a picture of an organisational structure was 

described that was no leaner and flatter than previous eras. Previous research showed 

that NPM reform had the effect of increasing workloads (Butterfield Edwards and 

Woodall 2005) which was supported by this Sergeant, seemingly unaware that the large 

majority of his colleagues also shared this view:  

 

“...my time has increasingly been spent on office based things my Inspector used to do 

years ago . . . most people do not realise as they have not got enough service, things 

have really shifted for Sergeants and the front line is further away than ever”. (S23). 

 

A consensus over the impact of reform upon officers from strategic managers 

and the front line was also found in certain areas. Accounting for the role of 

occupational culture in assessing ideology in reform introduced a further variable to any 

sub-cultural analysis. As will be outlined later, this supported the argument that Chan 

(1997) outlines in terms of not seeing police culture as linear and deterministic. Aspects 

of the reform agenda supported this view and showed the operation of culture beyond 

simple rank distinctions, such as direct entry. This was an area from the research that 

displayed the greatest continuity across any street-management divide, where the 

common bond remains police powers and status as a sworn Constable regardless of 

rank. The devolution of power and responsibility had failed to empower lower ranks 

because of the cultural knowledge and appraisal of successive reform agendas.  
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The level of consensus in some areas of reform provided a contrast with 

previous research, which is much more pejorative in the account of the divide between 

management and street cops. Studies from other jurisdictions describe “a habitat of cops 

against bosses” (Crank 1998 p.122), where the front line and management “collide” 

generating bureaucracy and elaborate rulebooks (Skolnick and Fyfe 1993 p.120). 

Adversarial relationships with management were reported (Wilson 1968; Reuss-Ianni 

1983 p.16) where “no one cares until something goes wrong” (Manning 1978 p.79). 

This constituted a significant source of stress (Crank and Caldero 1991 p.347), arguably 

more so than the features of the unknown and danger which police culture is possibly 

more adept at managing than internal conflict. Senior officers are supposedly denigrated 

through “having forgotten what it’s like” and “punitive bureaucracy” (Mastrofski 2004 

p.104).  

 

When considering reform and change, fuller account should be taken of the 

extent to which management cops consider cultural impact and how all groups assess 

reform ideologically. Where discord was articulated between front line and strategic 

managers, it was driven as much by cultural responses of mission, conservatism and 

reaction to ideology in reform than rank distinctions alone. Where front line officers 

presented negative views of management, this was based upon dictionary cultural 

knowledge categorising them as instigating or presiding over reform that was 

axiomatically opposed. Directory knowledge prescriptions for what the service should 

do and recipe knowledge examples (of resistance or opposition to reform) followed on 

from axiomatic tensions. The variables of specific reforms and its ideology must form 

part of the context in assessing street – management cops interaction. 

 

Reuss-Ianni’s central contention was that the organisation of policing is best 

understood and described in terms of interactions between these two supposedly distinct 

cultures (street and management cops). Despite pre-dating the recognition of NPM, the 

public administration and scientific management principles employed at the time of her 

research were identified as significant in terms of change. The effects of the two 

cultures clashing were documented as “alienation... incongruent value systems... and 

displacement of quasi-familial relationships” (1983 p.4). The increasing scrutiny of 

social and financial accountability saw management cop culture as an “impersonal 
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ideology”, which was argued to be different from disaffection in other areas of the 

public sector (Reuss-Ianni 1983 pp. 2 - 7).  

 

As opposed to separate cultures, the updated context (acknowledging the 

differing jurisdictions and time elapsed) suggested far more subtlety in police culture 

and interaction between these groups, and provided some of the significant drivers such 

as ideology which impact on that relationship. This research also focused to a greater 

extent upon management cops than the original research, which was acknowledged (as 

with Chan’s research 1997) to focus more on front line activity (Reuss-Ianni 1983 p.3). 

The ‘strategic slant’ and devolution of responsibility in performance also emphasised 

lower ranks to a greater extent (and formed a concern for them as documented). The 

potential for axiomatic cultural knowledge to operate directly on front line resources 

and react to ideology in reform was increased as a result. 

 

The supposed difference between management and street cops has been used to 

argue that police strategic thinking and reform is more a question of discourse, with a 

gap between the dramaturgical world of senior officers and that of operational reality 

(Adlam 2002 p.32; Manning 2007 p.53; Punch 2009 p.125). According to this account 

policing services “may bear little relationship to the language of leadership whilst core 

police culture . . . remains relatively immune to the delicately contrived discourses of its 

leadership” (Adlam 2002 p.32). This requires balancing however with the argument that 

police culture research has been applied as a tool for criticism rather than analysis 

(Waddington 1999a, 1999b) and that in terms of street-management relations a focus on 

the “expressed ideology” of front line officers has promoted “the false idea that top 

command [strategic managers] are semi-competent idealists, who have lost touch with 

the reality of policing” (Manning 2007 p.51). When the ‘expressed ideology’ of front 

line cops, management and reform was considered together, a more accurate picture 

emerges of the relationships and how cultural knowledge is influential.  

 

Bearing similarities to Metcalfe’s research into performance appraisal, a failure 

to buy into such terminology was apparent, interpreted by Metcalfe as a rejection of 

neo-liberal reform (2004). Should a management discourse exist, then it is to an extent 

rejected, as expressed from a minority of front line respondents such as this Constable: 
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“...there is management speak, with its phrases and own terminology and you see 

aspiring officers use it to learn how to get on and sound like their superiors, it’s fairly 

meaningless to real policing though”. (C31). 

  

The prevalence of such terminology gives it a status which is now more easily 

shared between ranks as the service, as well as senior officers, becomes “immersed in 

the rhetoric if not the reality of NPM” (Savage and Leishman 1996 p.250). As revealed 

through the documentary analysis, such terminology is in colloquial usage through its 

inclusion in performance appraisals and force plans. The intensity and impact of reform 

was an area which had implications as described by this strategic manager: 

 

“...there are always strong views on change, there has been and there always will be, but 

this feels like a greater gap between reformers and police than ever before. The rationale 

and the way in which police reform has been done now stands in opposition to what a 

lot of the people doing the policing see themselves doing and in a way being . . . and 

that is having a big influence on them and their views on what the Coalition are doing”. 

(SM5).    

 

The views upon reform agendas and response were interpreted to have created 

more of a challenge for strategic managers in terms of the Coalition approach, reflecting 

the reaction to the ideology behind change. This is not the same however as front line 

officers dismissing management as semi-competent idealists. 

 

Reuss-Ianni found that management and street cops do not share a common 

context for interpretation or action in her research (1983 pp.119 – 120). The observation 

that the process of change is beset by mutual opposition and competition was not 

supported by this research (reflecting an updated context). Many aspects of the street – 

management divide in the literature were present, although in other research the 

acknowledgment of ideology and its appraisal in reform operating across sub-cultures 

was lacking. Reuss-Ianni’s analysis afforded more power to supposed sub-cultures that 

“mould and channel behaviour . . . in the form of behavioural expectations and 

conventions which sets the limits” (1983 p.7). It is arguably more useful to see what 

groups hold in common and where variation emerges in interpretation, than see them as 

distinct. The differing contexts for interpretation and action are better conceptualised as 
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directory knowledge prescribing organisational outcomes. Management and front line 

cops still, however, shared a great deal of axiomatic cultural knowledge and 

understanding. 

 

The various structures held to influence policing culturally (Reuss-Ianni 1093 

pp.7 – 13) all feature in this research and highlight how reform and change was assessed 

and the ideological factors at play. The ‘socialisation’ and ‘peer group’ processes 

Reuss-Ianni argues for includes communicating and sharing assessments of reform and 

change (often outside the direct experience of those discussing them as considered in 

previous sections). Change through police reform agendas, ideology and political 

factors were significant drivers in this area, which similarly conform to changes in the 

‘field’ to adopt Chan’s terminology (1997). The second structure, authority – power 

(command structure), has been considered in this section (the remaining category of 

culture, the ‘cross - group’ structure which features other departments and headquarters, 

has not featured heavily in this research).     

 

In summary, strategic managers referred to political drivers for change more 

readily than front line officers, having a greater appreciation of political and ideological 

factors from an axiomatic knowledge perspective. They demonstrated a keen awareness 

of the tensions that emerged in reform agendas between reform and front line activity, 

seeing themselves as having a responsibility to interpret reform both strategically and 

operationally, linking the reality of policing everyday to overarching reform agendas. In 

this respect directory knowledge did reflect a different context to front line officers.  

Ideological tensions were articulated between aspects of reform and, as with Adlam 

(2002), the use of management discourse (or rhetoric). However, strategic managers 

were aware of the gap between them and the front line. Greater awareness of political 

drivers, ideological tensions between rank and file and particularly the ideological 

impact upon performance were apparent. They articulated in the large majority (and 

with a high degree of accuracy) cultural perceptions of reform and their role as senior 

officers in it from a front line perspective. A picture emerged of strategic managers 

acutely aware of the power and influence of culture, and the significance of reform and 

its perception within the service. This represented an updating of the ‘authority-power’ 

structure described by Reuss-Ianni (1983 p.9). The cultural impact of ideology in reform 
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competed in the documented areas with authority systems and networks (such as 

strategic managers) in decision making and control.   

 

Strategic managers displayed an ability and desire to manage rank divisions 

internally. This showed a broader context of reducing conflict than previously 

identified. The danger in adopting a sub-cultural approach is of missing the full context, 

interaction and shared element of cultural factors. Whilst presentational differences do 

emerge between ranks, research which can penetrate the discourse and rhetoric of rank 

and file has the potential to find how common themes are interpreted and the level of 

awareness involved. This is of importance in examining reform agendas, the prospects 

of change and the inhibiting factors that may impact upon it. We turn now to consider 

change, culture and existing theory across the themes. 

 

 

4.2 CHANGE, CULTURE AND EXISTING THEORY 

 

The previous section outlined the research findings in relation to identified 

themes of mission, conservatism, resistance and sub-cultures (focusing on the street – 

management divide). Aspects of reform agendas of significance were outlined and 

implications for theory. This section combines these themes to consider the theoretical 

framework for change outlined by Chan (1996; 1997) and the implications of this 

research. 

 

The research into change and police occupational culture by Chan (1996; 1997) 

is central to this thesis. The background to Chan’s research bears some similarities with 

the contemporary reform agenda. The need for change and drivers to do so in both cases 

were politically urgent, and knowledge about change and awareness of the 

“contingencies and vagaries” of reform were critical (Chan 1997 p.1). Chan’s study 

proposed a new framework for understanding the structural conditions of police work, 

police cultural knowledge and police practice. Previous theories of police culture were 

critiqued for failing to capture the full context and influence of the relationship between 

police organisations, practice and cultural knowledge. The emphasis upon the political 

drivers (in the case of this research ideological) that Chan argued should be afforded 
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greater acknowledgment in the process of change and in the cultural awareness of 

officers was evident. We now consider the criticisms of previous police culture 

theorising, which Chan sought to address and which this research is of relevance to. 

 

Chan highlighted the inability to account for differences and variation in theory, 

and acknowledgment of the active role played by officers in the “reproduction or 

transformation of culture” (Chan 1997 p.12). The scope and possibility of cultural 

change was argued to be insufficiently addressed and the police occupational culture not 

placed in a full context that took account of political and social influences. The 

acknowledgment of the role of ideology and reception of reform agendas provides a 

fuller context, describing how the occupational culture reacted to change. The ideology 

in police reform and agendas represented part of the formal structure of policing which 

Chan argues should not be conceptualised as “uniform and separate” from culture (Chan 

1997 p.63). The extent to which strategic managers and front line officers operated 

within differing structures in terms of managerialism, NPM and change nevertheless 

involved a high degree of understanding of each others ‘mission’ and how it was 

impacted upon by ideology in reform. Having regard for occupational cultural themes 

such as mission, conservatism and resistance placed into context the relationship 

between the demands of police-work, existence of culture and negative implications as a 

result. As Chan argues (1997 p.44 – 47), such assumptions should not be implicit to 

discussion of police culture and, as in this research, should be evidenced.   

 

   Chan’s framework for explaining police occupational culture conceptualised 

society as composed of relatively autonomous ‘fields’, social spaces of conflict and 

competition where “participants struggle to establish control over specific power and 

authority, and, in the course of the struggle, modify the structure of the field itself” 

(Chan 1997 p.71). In this research a key component of the field consisted of the 

historical relations between government and the police service through reform agendas, 

changes to policy and practice (legal, structural and occupational) and influence of 

ideology in reform. These social, political and ideological factors were joined with 

cultural knowledge to avoid critiques of occupational culture as simple, linear and 

deterministic (Chan 1997 p.92). The documented ideological, political and 

organisational reforms (the ‘field’) interacted with institutional perceptions, values and 

schemas (the ‘habitus’). What this research develops is how the ideological aspects of 
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the field relate to and impact upon the habitus: the mission, conservatism, resistance and 

street – management divide. The preceding sections featured the stories, narratives, 

categories, schemas and scripts that formed cultural knowledge in the context of reform.  

 

Chan proposed four dimensions of cultural knowledge which form the habitus 

(Chan 1997 pp.76 – 80) consisting of Axiomatic, Dictionary, Directory and Recipe 

knowledge (focused in her research upon street-level practitioners). Axiomatic 

knowledge represents the fundamental assumptions about “why things are done the way 

they are” (Chan 1997 p.76). Although Chan notes that axiomatic knowledge is not 

necessarily shared with lower-ranking members (Chan 1997 p.69), in relation to reform 

agendas a given rationale for proposed changes was usually given (whether accepted or 

not). Axiomatic knowledge, for strategic managers and front line officers was, in 

relation to reform agendas, informed by an appreciation and interpretation of ideology 

in reform. The fundamental assumptions about why things were done the way they were 

in the police service formed the basis for the future of the organisation. Axiomatic 

knowledge was revised in light of reform agendas and in turn culturally related to the 

continuity in change. These mission-led cultural responses formed a response to 

axiomatic knowledge, with conservative responses and resistance forming part of that 

reaction. The strategic managers discussed this area of cultural knowledge more, 

referred in greater depth to political drivers in reform, as would be expected given their 

roles. Front line officers demonstrated an acute awareness and development of 

axiomatic knowledge. Changes of policy relating to volunteers and the Special 

Constabulary (and to a lesser extent Commissioners) were linked to the Big Society. 

VFM, private-sector and business like reforms clashed with cultural conceptions of 

what the police should do.  

 

  Strategic managers demonstrated awareness that front line officers did not 

necessarily share similar conceptions of axiomatic knowledge. This was particularly 

evident regarding performance management. As outlined, the sense of mission and 

resistance, together with the street – management divide, meant front line officers 

allegiance was focused upon the role above the organisation. The sense of mission and 

response to ideology in reform was built upon axiomatic knowledge, and was placed 

into context through acknowledging the role ideology, and cultural reaction to it, takes. 

Resistance did not manifest itself as solely due to the divide between street and 
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management cops, but because of the perceived allegiance between axiomatic 

knowledge and elements of reform agendas. For example, strategic managers being out 

of touch was linked to differing interpretations of the policing mission. Conservative 

responses to change, such as use of volunteers and direct entry for example, were not 

merely against change for the sake of it but were based upon axiomatic knowledge, 

including the ideology behind the reform.  

 

Dictionary knowledge provided definitions and labels of things and events 

within an organisation, so complex and ambiguous scenarios can be summarised and 

dealt with (Chan 1997 p.77). In relation to change, categorising reform agendas consists 

of drawing parallels between governments and identifying the drivers behind them, and 

responding to reform by identifying a category to use. As a complex area of policing, 

and one with most reforms yet to happen, this was particularly culturally powerful and 

influenced by recognition of the ideology behind change. The continuity in reforms 

such as VFM and the link between modernisation and Coalition proposals was an 

example of how complex agendas were linked together. The war-story regarding the 

closure of canteens was another example of labelling the organisational response to 

negative implications of culture, in a way that inconvenienced officers and as a 

supposed knee-jerk reaction. In relation to reform, the method by which complex and 

often ambiguous proposals for change were assessed was significantly influenced by the 

perception of ideology. The rejection of ‘private sector terminology’ and phrases 

documented earlier was an example of how rapidly such assessments can be linked and 

made. Regarding performance management, the ease with which shifts and officers 

could be lost through reference to performance in briefings, highlights how powerful 

dictionary knowledge can be, and how NPM / ideology can sit uneasily with police 

occupational culture.   

 

Directory knowledge contained descriptions about how things should be done 

in and by the organisation, and was associated by Chan (1997 p.78) with operational 

policing being carried out routinely. In the context of assessing reform agendas, 

directory knowledge was the cultural response to change shared by groups within the 

service. It asserted how change should be managed, in what direction, and the 

consequences of reform proposals, usually operationally, and from an organisational 

perspective. The issues with direct entry, and the comments on strategies adopted by the 
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various staff associations to counter the reform agenda, were examples of the expression 

of directory knowledge. The sense of mission and front line focus that emerged was a 

clear indication of directory knowledge reacting to reform proposals. Such reactions 

were most intense where the ideological basis for change was perceived to be 

antagonistic to existing aspects of directory knowledge. An example would be the 

Home Secretary’s comments upon the role of the police being to cut crime alone, and 

the changes through Police Commissioners and concerns about politicisation.    

 

Recipe knowledge prescribed what should or should not be done in specific 

situations, and was the normative dimension of cultural knowledge, providing strategies 

for coping with police work (Chan 1997 p.79). This would, by way of example, include 

from the previous discussion of police culture the solidarity and the function of ‘war-

stories’ in communicating recipe knowledge. In relation to reform, this aspect of 

cultural knowledge was seen in resistance to change, the communication of the 

implications of reform and how officers responded to it. The emphasis upon ‘real’ 

policing and the role of the sworn uniformed officer represented an area for which 

reform faced a stern challenge. Resistance and unintended consequences represented the 

sharing of recipe knowledge to mobilise solidarity and influence / prevent change / 

preserve the status quo.  

 

The discussion around how officers shared and communicated / assessed 

reform conforms to recipe knowledge, which reacted to reform and the drivers behind it. 

This includes political and ideological drivers and cultural reactions, such as to 

reinforce the sense of mission or reference resistance (for example, direct entry 

candidates will get no respect and have no credibility). Of note for this category of 

cultural knowledge was the nature of reform often being based around the future, and so 

not being as subject to experiential learning as other aspects of police-work. The 

resources used to inform officers about reform was hence wide ranging and included 

social media and internet as well as peer groups organisationally. The reliance upon 

cultural resources, including the reaction to ideology in reform, was therefore 

significant in informing recipe knowledge. 

 

The link between police cultural knowledge and the structure of policing had 

been recognised in the literature but was often assumed and not clearly established 



DCrimJ 

300508 

137 
 

(Chan 1997 p.73). The causal factors had not been identified and placed in context as 

fully as they could be. An overly simplistic linear model emerged as a result between 

structural conditions (the field), cultural knowledge (the habitus) and police practice. 

This research has examined police reform agendas and cultural response to establish the 

role of ideology in the structural conditions of policing, and the resulting impact on 

police cultural knowledge (the habitus). Whilst the potential discord between NPM and 

police culture is referred to elsewhere, the connections had not been made explicit and 

the full context explored. The police reform agendas, with their underlying ideology, 

changed the field, proposing and creating new structures. The resulting impact upon the 

habitus was the response to those changes and ideology, based upon cultural knowledge. 

Emphasising the ideological aspects of the field demonstrated powerful influence and 

the strength of the occupational cultural response. Changes in the field of reform had a 

discernible cultural impact in the sense of mission, conservatism and resistance 

documented. To understand the full context of police reform and assess the potential for 

change ideology and its reception must be considered.  

 

 

4.3 CHAPTER SUMMARY 

 

This chapter has introduced the research findings and considered them in light of 

existing research and theory. The street – management cops distinction (Reuss-Ianni 

1983) and theories of change (Chan 1997) have been considered and added to in terms 

of the role of ideology in reform agendas and police occupational culture. Diagram 1 

shows in simple diagrammatic form how the police reform agendas (field) were 

considered through the theoretical elements applied, resulting in the updated cultural 

themes that will be expanded upon further in the conclusion.  

 

The diagram is set out with the aspect of reform / significant feature of the 

policing ‘field’ from the research findings on the left. These consist of VFM, 

Commissioners (PCCs), volunteers / specials, direct entry and performance 

management. These are changes to the field through police reform agendas (the 

structures within which policing takes place). Moving across the table, the next column, 

entitled ‘theoretical elements applied’, documents aspects of the significant cultural 
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knowledge (habitus) in that area from Chan’s (1997) analysis; axiomatic (rationale, role 

and mandate), dictionary (how phenomenon is categorised and understood), directory 

(what should be done by the organisation) and recipe (examples, war-stories and 

mythology of note).  

 

Diagram 1: Summary of Research Findings 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Applying the theoretical elements revealed a new context on established police 

occupational cultural themes as well as their interplay with reforms in the field of 
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Coalition heavily emphasising VFM in light of the economic circumstances. Cultural 

knowledge consisted of an axiomatic understanding of this continuity and the reasons 

why, mitigated by directory knowledge which argued that the value should be seen as 

protecting front line uniform activity. The examples and ‘war-stories’ of recipe 

knowledge reinforced this message and confirmed that (as was the case) no cuts to front 

line policing would happen. This adds to existing theory by demonstrating how cultural 

knowledge has a significant relationship with the ideology within reform agendas. It 

updates the context of police reform. 

 

Considering Commissioners, volunteers and Specials together as Big Society 

reforms produced instructive responses from cultural knowledge. From the axiomatic 

perspective the VFM aspects of voluntary work were apparent, with pragmatic directory 

knowledge issues with Commissioners over politicisation and volunteer’s resilience and 

availability. From a recipe knowledge perspective the reform agenda with PCCs was 

seen as political interference operationally and created potential issues with Chief 

Officers. The most instructive aspect was the perceived switch from under-investing in 

the Special Constabulary for decades to placing it at the mainstream of reform. Despite 

the pragmatic directory and recipe knowledge issues with this, ideology was cited as 

dictating policy. Similarly, direct entry (a recurring consideration in reform agendas), 

produced both dictionary knowledge categories concerning government conceptions of 

the quality of police leadership, directory knowledge concerning the value of experience 

and why the proposal will be less than effective in reality. The rejection of any parallels 

with operating more like the private sector and being more ‘business-like’ was strong.  

 

Performance management, as considered in chapter one, had a long heritage in 

reform agendas. A clash at an axiomatic level of cultural knowledge with the values of 

measurement systems imposed, and the wider role and mandate / mission of the police 

emerged from the research. Wider police activities suffered as a result of the impact of 

measuring recorded crime and, through directory knowledge, provided cultural 

examples. Denials of the validity of private-sector terminology, with recipe cultural 

knowledge notable from managers dealing with performance without losing staff, 

informed conceptions of change. The implications for theory consisted of 

acknowledging the assessment of ideology in reform and how cultural knowledge 

reacted to it in this area. The street–management divide also needs to be re-evaluated in 
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light of the findings. Management cops operated within cultural knowledge and with an 

awareness of it. This updates existing studies which frame the relationship as much 

more adversarial. 

 

The concept of culture and resistance from an ideological perspective was often 

associated with unionism, resistance to change and conservatism. Culture was seen as a 

negative concept, with some notable recipe knowledge war stories such as canteen 

closures. When presented from a dictionary knowledge perspective a disempowered 

‘slaves to the radio’ conception of activity emerged as opposed to resistance. 

Management acknowledged the difficulties of engaging them in reform, particularly 

performance, despite the power of cultural knowledge expressed through the sense of 

mission and action documented elsewhere. The implications for practice will be 

considered in detail in the concluding chapter. The new aspects for existing theory were 

the fuller context of conservatism and negativity in police culture, the role of ideology 

in cultural knowledge resisting change, and the re-assessment of likelihood of 

successful change as a result.  

 

The street – management divide featured in the literature, which has been 

considered in preceding sections to some extent. Managers articulated having a cultural 

role in understanding how cultural knowledge impacted upon reform and change and 

making it work. Front line officers displayed a range of directory, dictionary and recipe 

knowledge concerning relationships between them, policing roles and how they are 

managed. This adds to current theory by showing the extent to which the occupational 

culture defined and influenced interaction, the measures to which managers go and 

account for culture and ideology in reform and how the divide is not as wide as 

previously thought. Meting out the subtleties of police culture and reform produced a 

more accurate picture of organisational life and therefore the possibility of change. 

 

The concluding chapter will unite the consideration of ideology, reform and 

culture and consider implications for practice.   
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CHAPTER 5 

CONCLUSION 
 

 

 

INTRODUCTION 

 

The successive reform agendas that have been examined have developed with 

similar ideological foundations. This has resulted in themes of continuity and to an 

extent shaped the relationship with police occupational culture, and how police reform 

agendas have been received and assessed. The Coalition reform agenda engaged 

managerialist and NPM / private sector approaches in order to address the extremely 

challenging economic circumstances that accompanied their tenure. VFM, productivity, 

civilianisation, performance and reduced budgets presented challenges. New reforms 

with the introduction of Police and Crime Commissioners and the Big Society 

(volunteers and Specials) formed significant aspects of change. Police occupational 

culture interpreted the consistent and supposedly new reforms alike and related to the 

ideological foundations. This has implications for theory and practice which will be 

outlined through revisiting the aims and providing an overview of the thesis. The 

chapter then continues on to consider contribution to current theory, discussing the 

implications for the literature on public sector management and police occupational 

culture. Discussion of implications for practice then follows, which centres upon police 

occupational culture, reform agendas, change and the role of managers and front line 

officers. The final section, entitled concluding comments, draws together the thesis to 

comment upon implications for current theory and practice. We turn now to discuss the 

overall aim and objectives of the research. 

 

 

5.1 AIMS, OBJECTIVES AND OVERVIEW 

 

This research aimed to establish the relationship between political ideologies, 

police reform and police occupational culture with a view to explain the interplay 

between the formation of police reform, reception and interpretation of reform agendas 

via police occupational culture. In relation to exploring the relationship between 

ideology and political ideologies, party political ideology and party politics, it has been 
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argued that consistent ideological influences in the NPM, marketisation and 

managerialism have driven police reform agendas. This consistency has been examined 

in relation to police reform agendas 1979 – 2012 in the context of ideological drivers for 

change. The exploration of impact upon police occupational culture examined existing 

literature, with reference to reform processes, the reception of reform agendas, 

resistance to and processes of change, resulting in numerous key findings. The key 

findings concern the historic attempts to change the service and previous research, 

which often focused upon negative cultural conceptions and features inherent to 

resisting reform. These are argued to fail to capture the full context of reform agendas 

from a cultural perspective and therefore expand on the debate concerning the 

possibility of cultural change. The majority of the key conclusions were generated from 

comparing and contrasting the existing research and literature with the findings of this 

research, to provide a fuller context of how cultural knowledge interprets and assesses 

reform agendas.  

 

One of the objectives was to examine police reform 1979 – 2012 in the context 

of ideological drivers, assessing the significance of political ideologies, party political 

ideology and party politics upon change in the police service. Political ideology 

(acknowledging the varied factors that can influence and complicate the identification 

of such) had been consistently applied by successive governments to respective 

approaches to managing the police service. This approach has been argued to be 

ideologically driven with the increased use and application of NPM, marketisation 

(pseudo-markets) and managerialism. The ideological basis for this was linked to 

critiques of public sector institutions and the remedy was a complex application of 

market-based principles, from front line operations to governance.  

 

Previous research into the impact of NPM upon the police service was 

considered involving de-layering, devolution of responsibility and increased time spent 

on outputs. The prevalence and increase of performance indicators were considered and 

the extent of centralisation in managing performance from the Home Office and 

government, allied with the rise of inspection bodies such as HMIC and the Audit 

Commission. Resulting critiques concerned with a supposed lack of flexibility locally 

and empowerment of front line resources were outlined and the extent to which the 

Coalition critiques of previous police reform (based upon localism and autonomy) 



DCrimJ 

300508 

143 
 

accord with those. Significant reforms in terms of community / neighbourhood policing 

were considered from a consumerism perspective, the reassurance gap, civil renewal 

and how such reforms had changed the police service. 

 

The consistency of successive government approaches to VFM, from the Rayner 

scrutinies through the FMI, Home Office influence and circulars, CCT and BV, was 

outlined. The impact of BV reforms was considered from a strategic and operational 

perspective. Strategically, issues with measuring police performance and efficiency 

continued to be a problem for reformers. Operationally, front line supervisors struggled 

to cope with new auditing responsibilities, partnership work reportedly suffered, with a 

lack of ‘buy-in’ from front line officers. The continued productivity drive necessitated 

by economic circumstances and the approach of Coalition government to the public 

sector explored the ‘value’ component of VFM and how it was interpreted across 

reform agendas. The emphasis within the Coalition reform programme was placed upon 

localism and private sector solutions to efficiency and effectiveness, showing continuity 

with previous approaches. 

 

Themes emerged in the police context referred to in the wider NPM literature.  

The first is that it is best to see NPM as a theme with distinct variations; “it varies 

within sectors, across sectors and it varies according to the outcome of specific 

management-professional relations” (Dent, Chandler and Barry 2004 p.1). The second 

is that the impact of NPM does not apply equally to institutional contexts, as 

management climate, culture, socio-technical systems and institutional capacity for 

change shape the impact of reforms (Flynn 2002 p.74). Capacity to change and 

particularly the scope for reconfiguring managerial-professional relations featured in 

research on the success of reforms and the tactics of professionals in subduing them 

(Dent, Chandler and Barry 2004 p.4). This supported the resulting analysis of the role of 

police culture in assessing reform and the ideology behind change, as well as 

managerial – professional relations in the street-management distinction referred to in 

the literature on police culture. 

 

Whilst the Coalition marked some departures in terms of their expanded critique 

of ‘Big Government’, localism and reversal of some reforms (the policing pledge and 

force restructures for example), the overall approach remained consistent and, if 
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anything, sought to intensify the application of familiar themes. The ‘right to manage’ 

and associated managerialist tenets to empower the command and control of resources 

was hotly contested, with police unions concerned over proposed changes to regulations 

and working practices whilst reformers sought more flexible deployment. This was a 

consistent debate in police reform, reflecting the continuity of government approach and 

arguably the perceived failure to bring about satisfactory change by reformers. VFM 

likewise had a long heritage often in differing guises, and from the Economy, Efficiency 

and Effectiveness of the Thatcher governments had developed through CCT of the 

Major era, BV of New Labour, and VFM of Coalition. The BV reforms were examined 

as they were accompanied by academic research which directly and indirectly touched 

upon a police cultural response, as well as documenting the impact of NPM 

organisationally. This research shows the relationship in greater detail. 

 

In terms of assessing the impact of ideology on police reform, the Big Society 

Coalition agenda posed some interesting discussion points. At first sight it appeared to 

mark a departure from previous government, and was contested as an ideologically 

inspired reform being critiqued as a cover for cuts. As outlined, the Big Society did 

have an ideological grounding and had been formulated over time, as opposed to 

appearing suddenly. Its basis in communitarian and one-nation thinking was not 

inherently neo-liberal, and so its reception in the police reform agenda was noteworthy. 

The impact of localism, Commissioners and use of the Special Constabulary in police 

reform demonstrated how change is assessed and how shifting ideology was perceived 

and communicated. The consistent ideological approach from successive governments 

to public sector management had significantly shaped police reform. As a result, the 

service had incremental exposure, and high profile bouts of resistance to varying 

degrees, to these proposed changes. This has allowed the time and space for a cultural 

response to be developed and shared which recognises, compares and assesses change, 

including its ideological foundations.  

 

The objective focusing on police occupational culture examined existing 

literature and research, to assess the reception of reform agendas at front line and 

management level, operation of police culture and implications for instigating change. 

Police culture was considered in chapter two, commencing with attempts to define it, 

the orthodox conceptions and cognitive and behavioural similarities reportedly 
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displayed by officers. Three broad periods identified in the development of the literature 

were used to structure the discussion, and the working rules, those concerning inside 

and outside the organisation, maxims and codes held to form aspects of police culture 

were explored. The significance of these for reformers consisted of civil libertarian 

concerns with the factors that can justify police officers to step outside formal 

regulation and legal prescriptions. One aspect of this, canteen culture, was then 

considered in relation to the debate concerning attitude and behaviour and the broader 

context of cultural influence, as well as racism and how research into race, culture and 

the organisational response had contributed to an understanding of police culture. 

Typologies of police and public were then explored as cultural explanations of how 

officers see themselves, colleagues and the public.  

 

The change of focus within the literature from similarities within police culture 

to differences was then explored. The concept of sub-cultures was outlined, and the 

progression from a deterministic conception of culture that denies the possibility of 

change. The symbolic aspects of policing were considered as to how they impact within 

police culture as well as the dramaturgical aspects of theories that introduced the street –

management divide as sub-cultures in policing. The emphasis upon variation and sub-

cultures was discussed further as a key cultural debate of relevance to this research. The 

difference between street and management cops was outlined and the resistance to 

reform from the lower ranks. The importance placed upon ‘real’ police work, amount of 

discretion and influence (or otherwise) of first-line supervisors (usually Sergeants) and 

negative cultural reactions was explored. The prevalence of top-down reform and a 

failure to engage front line ranks was highlighted as a recurring theme. Those key areas 

and debates are summarised below, as they are relevant to assessing the reception of 

reform agendas, resistance to and processes of change. Sections on reform and culture 

then expanded discussion on the supposed conservatism and resistance to change in the 

police service and theories of change, principally that of Chan (1997).  

   

This research has demonstrated the ability of police culture to comprehend and 

understand shifting reform programmes, as well as manage internally rank divisions 

(over performance management for example). This shows a broader context of reducing 

conflict between management and front line officers than previously identified (such as 

Reuss-Ianni 1983) and a greater degree of malleability than discourse alone in 
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differentiating the approach of management and street cops (as in Adlam 2002). As the 

research demonstrated, strategic managers were often viewed as having diminished 

authority and operational credibility, which accords with other research concerning an 

apparent divide (Reiner 2000; Reuss-Ianni 1983; Manning 1997). Street and 

management cops however, on the basis of this research, may march to a different beat 

but did so whilst singing from the same song-sheet. The cultural resources available to 

them were interpreted across their contexts, and were deployed to interpret change, the 

organisations and their place within it.  

 

Whilst many aspects of reform were yet to be realised, the sharing of negative 

implications did impact upon the respondents and assessments of operational outcomes. 

Not only was language itself a form of behaviour, it was a way of sustaining core beliefs 

challenged by reform agendas and countering ideology deemed unsuitable. The 

resulting effect upon morale and a lack of ‘buy-in’ alone would be expected to impact 

upon effectiveness. Whilst front line officers did not acknowledge the supposedly high 

amounts of discretion and ability to frustrate reform, this articulated disempowerment 

itself had a similar impact. Senior officers referred to the inability to engage operational 

officers, particularly regarding performance. In relation to reform, occupational culture 

could be considered especially powerful where it pre-emptively deployed long 

established ‘givens’ against change yet to happen. A further key area of police culture, 

conservatism, is of relevance to this.    

 

The conservatism displayed was relatively consistent with that described in 

accounts of police culture in a way that reacted strongly and adversely to change. This 

was a reaction to the perceived ideology behind such reforms, which qualified the extent 

of prevalent conservatism by expanding upon the reasons for such a response. It 

demonstrated “the new policing realities” and the fact that change is required, this is 

acknowledged in other research (Loftus 2010 p.3). This was attributed by some 

respondents as due of the popularity of policing blogs and online resources that shared 

and analysed potential reform, allowing an entire new generation of officers to be 

immersed in the culture. This awareness of changing drivers behind reform and reaction 

to change is a subtle process institutionally. The findings from this research suggested 

that this is due to the police cultural response to ideology that is (and is perceived) to 
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drive such reform and therefore clash with existing conceptions of policing and police 

cultural identity, particularly from the sense of mission. 

 

This research found that police culture did take account of political (and 

ideological) drivers in reform, and that many of the previously identified features 

described were active in that interpretative process. This included the street-

management divide, the conservatism and sense of mission. This supported other recent 

research which affirms the remaining validity of such “classic” accounts of police 

culture (Loftus 2009 p.187, 2010 p.2). Existing conceptions of change regarding reform 

agendas, reception and impact upon occupational culture, are argued to fail to capture 

fully the context. This reflected the observation that research may insufficiently account 

for the political dimensions and influences which can perpetuate in policing (Reiner 

2010 p.117; Muir 1977; Shearing 1981), and acknowledged fully the social and 

situational pressures that can shape police practice (Mastrofski 2004).  

 

Whilst the negative impact of occupational culture in terms of the ability to 

resist and subvert change has been well documented (Barton 2003), less research 

discusses how cultural change is possible and for the positive. Chan (1997) outlined 

how external and internal factors can combine to generate positive change. This 

research found less value on the interpretation of the role of officers and sub-cultures 

and more on the strength and influence of occupational culture throughout, in 

interpreting not only changes in reform but continuity in reform agendas, particularly 

ideological aspects. The role of culture in assessing reform agendas was a powerful 

process and, whilst not relying on any ‘monolithic’ cultural rules, drew upon established 

and valid cues documented throughout the police culture literature.  

 

The objective to contribute to existing knowledge on police occupational 

culture and change / reform, drawing implications for practice, is considered in detail in 

the next section. This will outline how the research contributes to existing literature, 

mainly in the field of police occupational culture but also with reference to public sector 

management and NPM. In relation to the latter, the importance of context is paramount 

and, should a comparative view or wider research involve the police service, police 

occupational culture provided the basis for this fuller context. In summary, the research 

has added to the police occupational culture literature on the street – management 
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distinction and consideration of change processes and how cultural knowledge 

influenced the possibility of successful change. The resulting implications for 

practitioners, particularly those involved in instigating change and reform, to the police 

service is expanded upon in the next section.  

 

 

5.2 RESEARCH CONCLUSIONS: CONTEXT AND PRACTICE 

 

 

The literature on NPM emphasised the socio-institutional factors that can 

influence how public sector wide reforms are instigated. They point to the importance of 

context in researching reform, change and likely outcomes. The literature on police 

occupational culture likewise contains debates upon the extent to which variety unites or 

contrasts theories. What both literatures lack is a fuller appreciation of the context of 

police reform and police occupational culture, and how the two interact. This section 

outlines how this research addressed such a gap. The focus in public administration and 

public sector management had been more often aimed at sector wide levels, and not 

particular institutions. Where parts of the public sector are researched and referred to, 

this is more often local government, education and health and not the police service. 

The ideological basis for and impact upon the police service is not an area subject to a 

great deal of scrutiny in that context.  

 

The literature on police occupational culture is expansive addressing reform, 

change, issues between those on the front line and management. It does so with 

comparative research as well (allowing comparisons across jurisdictions to be made). 

Whilst the literature does in places refer to tensions and issues between reform and 

occupational culture (Cockroft 2013 for example), insufficient detail explains how and 

why tensions between street and management cops, distrust of elite narratives of reform 

and resistance occurs. To express this in Chan’s terminology, the field of police reform 

and the ideology behind change has not been sufficiently accounted for as an 

explanatory factor in occupational cultural response. A fuller context allows for the 

correct consideration of interaction between ranks, management, front line activity and 

issues. The relationship between cultural knowledge and change could be better 
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theorised with a fuller appreciation of the relationship between reform, ideology and 

cultural response.  

 

This research argues that a consistent approach from numerous governments in 

police reform agendas broadly follows the prescriptions of the NPM being ideologically 

driven. As a result the police service has experienced a range of reforms to model it 

upon private sector organisations. The increasing application and use of market 

mechanisms through pseudo / quasi-markets, performance management and competition 

followed. The role of police occupational culture in reform and change has been 

considered and the theories of Reuss-Ianni (1983) and Chan (1997) employed to analyse 

the relationship between reform and culture. The tendency for occupational culture to 

resist change and negative traits has been considered, as well as the existing research 

(such as Metcalfe 2004; Butterfield, Edwards and Woodall 2005). This research found 

that it is more accurate to conceptualise cultural knowledge as shared between street and 

management cops. When ideology in reform is considered at an axiomatic knowledge 

level, the differences between the groups are minor. The resulting directory and recipe 

knowledge (what the organisation should be doing and examples of how officers act) 

does differ, but the fuller context is to be found in allowing for the influence of ideology 

in reform. The following table summarises implications for practice in terms of these 

findings. 
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Table 4: Summary of Implications for Practice 

TITLE GAP PRACTICAL VALUE RESULT / OUTCOME 

CONTEXT Academic 

literature 

acknowledges the 

importance of 

context which is 

not previously 

made out in 

relation to 

ideology, change 

and police reform. 

Establishing 

contextual factors 

adds to knowledge 

and informs reform 

strategy and 

implementation.  

Better understanding 

the reception of reform 

agendas and role of 

ideology will aid 

further research and 

comprehension of 

issues in change. 

STREET – 

MANAGEMENT 

INTERACTION 

Relationship 

between street and 

management cops 

not fully 

understood. 

Aid understanding 

and 

communication. 

Accuracy of 

interpreting tension, 

conflict and informing 

reform attempts / 

understanding impact 

of this relationship. 

CHANGE AND 

DISEMPOWERMENT 

Influence of 

culture and power / 

disempowerment 

not fully 

articulated. 

Aid understanding 

how culture can be 

engaged positively 

and 

disempowerment 

mitigated. 

Updates the extent and 

detail of existing 

concepts of 

conservatism and 

resistance and 

implications for 

instigating / managing 

change. 

RESISTANCE Historically seen in 

too simple 

‘unionised’ terms. 

Better model of 

what generates 

resistance. 

Improved 

communication and 

formulation / staff 

engagement in reform 

agendas. 

 

The importance of context has practical value in aiding comprehend how change 

and officers interact. Ideology in reform agendas has a significant role to play. The 

interaction between ranks is better understood and communication issues expanded 

upon. Comprehending the relationship for reformers and their approach to change is 

aided. How and why disempowerment and resistance impacts through reform agendas, 

the role of ideology and culture, and the extent to which conservatism and resistance 

likewise assists managing change. Discussion now expands on these areas referencing 

Chan (1997) and how her theory and its application in this research has developed a 

better understanding of context and practice.   
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Chan’s (1997) theory on changing police culture acknowledged the important 

role of axiomatic knowledge in influencing responses to reform. It also provided a 

framework for conceptualising police culture which can better account for the role of 

officers as more than passive actors. In a similar fashion to elements of the literature on 

public management and the NPM this allowed for the importance of context. The 

consideration of police reform and its relationship with police occupational culture 

should allow for the impact of ideology within reform, and its reception through 

government agendas. There is a fuller context in the role of ideology in change, shaping 

reform agendas and the response to them, which has not been fully reflected in the 

respective literatures. This has over emphasised the influence of conservatism and 

resistance to change without acknowledging the reasons why, labelling police culture 

often as negative and failing to mete out the implications for practice as a result. 

 

Applying Chan’s framework of cultural knowledge (Chan 1997 pp.76 – 80) to 

research police reform has added to previous theorising regarding the street – 

management divide. It has identified the influence and reception of ideology in reform 

agendas and how they are received. Existing features of police occupational culture are 

better understood (the sense of mission, conservatism, resistance and street and 

management cops). The axiomatic cultural knowledge concerning the police identity 

and role included and incorporated reactions to ideology in reform. This is particularly 

notable in terms of NPM and private – sector change. This level of cultural knowledge 

was relatively homogenous between street and management cops. Dictionary 

knowledge categorised aspects of reform, whilst directory knowledge provided 

alternative conceptions of organisational direction and was more employed by front line 

officers reacting to proposed change. Recipe knowledge formed the practical and 

pragmatic on the ground responses to reform. The axiomatic emphasis upon the 

rationale for change, motivations and desired outcomes (the ideology of reform 

agendas) had not been recognised to its full extent within cultural knowledge.   

 

Successive police reform agendas have followed a similar approach to change 

and direction. The ideology that drives and supports such reforms had a significant 

relationship with police occupational culture. Cultural knowledge at an axiomatic level 

interpreted change and assesses its compatibility with the existing occupational culture 

and ways of working. This informed how officers appraise change through the sharing 
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and communicating of what reform meant, why it was proposed, how it should be 

classified, considered and what individuals should do in response to it. This placed 

police occupational traits, such as the sense of mission, conservatism and resistance to 

change, in perspective as well as the interactions between management and front line 

officers, explaining more accurately how reform agendas are received and assessed. 

 

Such an approach allowed for a greater appreciation of the habitus and cultural 

dispositions and therefore the possibility of change. It also reinforced those aspects of 

culture which are particularly resistant to change. The relationship between reformers, 

change-agents and groups within the police service could be better understood. The 

importance of police leadership, so often rightly emphasised by scholars as crucial to 

meaningful change, can be better articulated and understood in light of understanding 

how change was assessed and how ideology related to occupational culture. The 

relationship itself between street and management cops could better be understood 

where the common ground they share is defined. An updated appreciation of so called 

sub-cultures can generate a more pragmatic approach for managers.  

For those implementing reform agendas strategically the research findings assist 

by providing a fuller account of change and its assessment by arguably the most 

significant groups in the workforce: those who manage front line operational activity 

and those who conduct it.  Reform agendas have featured a relatively consistent set of 

ideas applied to the public sector and police service to bring about certain consequences 

(usually based around value for money / efficiency, performance and accountability). 

This process had been continuing and increasing in intensity in many areas since 1979 

until 2012. What also marked the character of the various reform programs is the degree 

of agenda-resistance displayed by groups within the service and how this was mitigated. 

For the first time in recent history, and in contrast with pay and conditions under the 

Thatcher governments, the police service faced a future which has been framed in more 

pejorative terms by government. The resulting impact on morale and relations would be 

expected to be challenging in isolation. The research highlighted some key areas where 

focus should be placed to avoid frustrating performance.  

 

The Coalition reform agenda was (and perhaps more importantly was perceived 

to be) imposed. Less meaningful consultation, and a much more combative stance in 

terms of the change needed, was often interpreted as politically motivated. When 
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compared to the Labour era there was less of a sense of a joined-up approach. This 

tapped dangerously into the sense of disempowerment which front line officers reported 

and which cultural knowledge readily recognised and engaged with. Longer standing 

issues (and not party political issues) with performance, NPM, the sense of mission and 

interpreting the role on the ground collided with the perceived rationale and direction of 

reform. These may have been intensified by any failure to address concerns with a 

reform agenda that combined with cultural knowledge to create a ‘watershed’ feeling. 

Recipe knowledge showed examples of the cyclical nature of police reform, changing 

priorities, politicisation, distrust of politicians and supposed failure of police leadership. 

The danger is that cultural knowledge and its reaction to reform agendas may turn 

crime-fighters into reform-fighters. Strategic managers recognised this to varying 

extents with the recognition that these processes were not as simple as morale or 

negativity. However, the scale and magnitude of change left almost all areas of policing 

untouched and provided ample opportunity to develop directory, dictionary and recipe 

knowledge in response.  

Changing the field does not necessitate changes to cultural knowledge (Chan 

1997). This research suggests that culture was all the more powerful when viewed from 

the perspective of reform. However, it also demonstrates how officers’ sense of mission 

conservatism and resistance were not in a sense ‘unionised’. The thin blue line was not 

drawn around pay and conditions, but powers, status of the sworn Constable, with 

considerable disquiet at Police Federation tactics in representing issues with the 

Coalition agenda. The potential for greater engagement to tackle disempowerment and 

to engage more directly with the cultural knowledge responding to reform agendas was 

there. This applies to staff associations as much as those at the forefront of strategic 

change. 

 

The street – management divide has been considered at length. The updated 

context allows for better briefing for managers (and confirmation) of how cultural 

knowledge impacted upon groups of officers. This would also be of practical value for 

direct entrants at a management level, who will not have experience of such cultural 

resources (from subordinates, peers, senior management and the public). The potential 

barriers that cultural knowledge reacting to ideology in reform agendas can cause is not 

the same as resistance for the sake of it (as some previous research implies). The ability 

of such aspects of occupational culture to function positively should be teased out as 
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best practice and celebrated, where cultural knowledge sustains good service. Change 

programs should be cognisant of, and address, the likely ‘barriers’ and ideological 

issues that can arise colloquially. As referred to in the research findings, management 

speak, private sector terminology and business practices, together with dictionary and 

recipe knowledge otherwise formed a source of disempowerment. As Chan argues 

(1997), training and structural changes to the field will not necessarily alter the habitus. 

Neither will insufficient consideration of the impact of cultural knowledge and ideology 

in assessing and mediating reform agendas. By way of one example, imagine the impact 

on a front line workforce that is told and communicates that the canteens were shut 

because of police culture. The implications for any training or initiative that seeks to 

engage or discuss culture that does not address such aspects of cultural knowledge may 

be short lived. The same could be said for management cops who do not understand 

how these processes operate. The discussion around how managers motivate and 

manage teams showed, to an extent, a natural tendency to acknowledge the impact of 

cultural knowledge whilst achieving organisational goals. This should be 

organisationally embedded and planned for by management teams at all levels. The 

wider implications in managing the more negative aspects of culture documented would 

be sufficient benefit in themselves, in addition to introducing reform agendas. 
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5.3 CONCLUDING COMMENTS 

 

 

For many respondents in this research, the conception of police reform was that 

of having reached a watershed of concerted change. From a more historical perspective 

the continuity and framework put in place by Thatcher had progressed through 

successive administrations. The role of police culture in mediating change was one that 

would not diminish, with a continuing challenge of performance and VFM and an 

ongoing program of change which is set to engage with established features of police 

occupational culture. Factors that were most likely to further intensify police reform 

included further changes of government, the proposed and ongoing changes to the way 

the service operates and is governed (in terms of staff associations, ACPO, HMIC) and 

the impact of reforms examined in this thesis. The electoral cycle for Commissioners, 

potential increase of direct entry and interpretation of performance are set to continue to 

see tensions within the service. Economic conditions were unlikely to improve either in 

terms of budgets and resources available to the police.  

 

It is important for academics and practitioners alike to see police occupational 

culture, reform and change in as full a context as possible. Understanding how proposed 

reform is received, and the cultural knowledge that interprets reform agendas, can assist 

the police service in enacting successful change. Strategic managers and those designing 

reform would have an explicit awareness of how mission, resistance and the street – 

management divide itself can endanger or support change (which in some areas of 

policing was happening already and is part of the strategic managers role as they see it). 

As with Chan (1997) the process of change was, on the basis of this research, one in 

which officers were active and as such opportunities exist, such as in training for 

example, for better understanding and appreciation of cultural knowledge to facilitate 

positive change.  

The area of this research which merits final consideration is the application of 

the context of change and cultural knowledge. Some of the previously negative 

conceptions of occupational culture, such as conservatism, resistance and unionism are 

qualified by the strong sense of mission. This has the potential to function positively, 

and is not de facto resistant to change. As some aspects of the literature refer to, a role 

for leadership exists which participants in this research recognised and used. The ability 
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for police occupational culture to support reform agendas is an area which has yet to be 

tapped into and engaged. 
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APPENDIX A: POLICE REFORM 

 

  This table is a brief and by no means exhaustive chronological summary of the 

major reform attempts and changes through successive governments 1979 – 2012. It is 

compiled from a public sector management / NPM focus and therefore does not include 

other potentially relevant reforms. 

 

Year Event / Publication Ideological links 

1979 Rayner Scrutinies Introduced marketisation through management by objectives, 

performance management and devolved management to  

public sector. Evolved into the Financial Management  

Initiative spanning numerous governments from Thatcher  

to Major. 

1983 Home Office Circular  

114/83 

Private sector techniques and philosophies for better  

efficiency. Scrutiny on inputs and outputs. Set the foundation  

in the Thatcher governments for continuing modernisation to  

the police. 

1983 The Audit Commission Inspection body to assess management practice and develop a 

centralised influence on force management to secure VFM,  

(from its role bestowed by 114/83), in ensuring existing  

resources were being used efficiently, effectively and  

economically. Key driver in reform in Major and New 

 Labour eras. 

1983 Her Majesty’s  

Inspectorate  

of Constabulary 

To assess and report on the efficiency and effectiveness of  

police forces, increasingly assessing the success of reform  

agendas and organisational impact. Key driver in reform in  

Major and New Labour eras. 

1988 Home Office Circulars  

105 and 106 

Encouraged the use of civilians to release officers for  

operational duties. Set the foundation in the Thatcher  

governments for workforce modernisation that would  

continue, up to and including the Coalition. 

1988 Compulsory  

Competitive Tendering 

Introduced requirement to tender for services for contracts  

and award to the most competitive bid. Extensively used by  

Major government until replaced by Best Value of New  

Labour. 

1991 The Citizen’s Charter Emphasised the importance of value for money and need to 

represent the public against bureaucracy by setting Charter 

standards. Major government centrepiece setting foundation  

for consumerist reforms in police service. Consumerism  

continued in various forms by New Labour and Coalition  

(e.g. Neighbourhood / Reassurance policing). 

1993 The Sheehy Inquiry Emphasised the need for greater flexibility in deployment, 

performance related pay and reward systems and a  

streamlining of the rank structure. Major government attempt  

at wholesale reform encountering significant resistance from  

within the police service. Elements of Sheehy since enacted  

or proposed by Coalition. 
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1995 The Posen Review Reviewed tasks that could be relinquished from the police  

and delivered by other means that would be more  

cost-effective, with proposals for the Home Secretary to set  

priorities and objectives whilst Police Authorities became  

more business-like. Centralisation that would continue with  

New Labour governments and further workforce  

modernisation since Major. 

1999 Best Value VFM through a statutory basis consisting of a general duty  

for police authorities to secure continuous improvement in  

the way in which services are provided, building upon CCT  

and intensifying competition between police services. New 

Labour intensification of CCT and Major government  

reforms. 

2001 Police Standards Unit Regulatory body monitoring performance and increasing  

control over resources with extensive powers to intervene.  

New Labour era reform to drive standards and improvement. 

2005 Closing the Gap  Report into force mergers and restructuring of police services 

where they were considered too small to manage specialist  

services. Commissioned by New Labour and dropped by  

Coalition as too costly and as part of localism agenda. 

2010 Policing in the 21
st
  

Century 

Coalition police reform agenda outlining reversal of Policing  

Pledge, Police and Crime Commissioners and intensification  

of private sector techniques and management. Heavy  

emphasis upon VFM in economic climate, Big Society and  

critique of Labour era ‘big-government’ and centralisation. 
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APPENDIX B: DOCUMENTARY ANALYSIS 

 

 This appendix consists of the following documents: 

 

1. Delivery Plan 2010 – 2011 (Thames Valley Police 2010); 

2. Strategy for policing Thames Valley 2011 – 2014 including Delivery Plan 2011 – 

2012 (Thames Valley Police 2011). 

 

The following overall themes were identified: 

 

1. Value for Money (VFM) / Productivity: There was frequent reference to VFM and 

productivity. Getting more from resources was a consistent theme and tactics to 

maximise visibility and streamline services. 

 

2. Big Society: The use of volunteers and the Special Constabulary received much greater 

emphasis and was explicitly linked to community engagement. 

 

3. Performance: There was a consistent reliance upon measurable indicators of police 

activity throughout the ‘performance domains’ and areas of activity for the year(s) 

ahead.  

 

4. Front line: There was an emphasis upon the importance of maintaining the front line, 

supporting front line activity and having officers visible to the public. This was directly 

related to VFM and productivity.  

 

 

The following table depicts the full analysis of the delivery plan from which the above 

summary is taken: 
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CENTRAL THEME INSTITUTIONAL 

CONTEXT 

OUTCOME 

Challenge / challenging Financial / budgetary... 

Maintaining frontline... 

Reducing Bureaucracy... 

Providing VFM... 

‘Freeing’ shift patterns... 

 

No reduction in availability and visibility  

of policing... 

Officers less hindered... 

Fundamental restructure to meet  

challenge... 

Collaborating /  

collaboration 

Improved efficiency... 

Better resilience... 

Cost-effectiveness... 

Opportunity... 

 

Savings and improvements 

Minimising impact... 

Cuts / fiscal constraint /  

funding cuts 

Wider public sector... 

De-layering... 

Streamlining... 

Maintain frontline... 

No patrol reduction... 

Maximise productivity... 

Risk-assess... 

Cultural change... 

Ultimate effect on levels of service  

available... 

‘Imposed’... 

Severe pressure in coming years... 

Rationalised structure... 

Unprecedented period of financial  

contraction... 

Outsourcing back-office functions... 

Redundancies 
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VFM Innovation... 

Leaner... 

Productivity... 

Culture of continuous 

improvement... 

 

Reduced waste / inefficiency... 

Less risk-averse... 

Compliance & targets to professionally  

Self-confident & customer focused culture... 

Unprecedented scale of savings...  

Increase future availability... 

Local Policing Match CDRP  

boundaries... 

Efficiency /  

effectiveness... 

VFM Profiles... 

 

 

Volunteers Specials... 

Valuable... 

Efficient... 

Reduced size... 

Productivity Skills and attitudes of 

 staff... 

Reduced sickness... 

Train, brief, deploy... 

Relationships improving... 

 

The remainder of Appendix B consists of the documents researched.  
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APPENDIX C: SEMI-STRUCTURED INTERVIEWS 

 

 

 The supporting rationale for using semi-structured interviews is discussed in the main 

body of the thesis and is not repeated here. The approach to the interviews is structured 

differently as a result of this stage being focused following the stage 1 research with 

strategic managers, providing increased structure as a result of the preceding research, 

described below in detail.  

 

To facilitate the structure of interviews, and ensure that data between interviews 

was as much as possible comparable and focused upon the research strategy, a list of 

key and detailed questions in five topic areas were created. These were selected and 

developed on the basis of ensuring that views of change were broached, its impact and 

how this influenced officers’ activities, performance and management. They were 

designed to provide guidance, as the majority of interviews proceeded to cover such 

points and more without the need to refer to the set questions. The first table outlines the 

topic areas and key questions, the themes being based upon literature review and 

documentary analysis, and some key questions which are more general to assist guide 

interviews if required. 
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Strategic Managers: Central themes for discussion 

 

CENTRAL 

THEMES 

NPM  

POLICE 

CHARACTERISTICS 

IDEOLOGICAL 

CONTINUITY? 

TENSIONS 

NEW  

LOCALISM 

Strategic core guides 

periphery; 

Close to consumers; 

Choice through 

elections. 

Devolved power. 

‘Big Society’ 

departure from 

previous 

centralisation & ‘Big 

Statism’. 

Neighbourhood policing; 

Governance reform & 

accountability for crime 

control. 

GOVERNANCE De-layered two-tier 

policing (Local / 

NCA HMIC). 

Steering and 

rowing? 

Consistent with 

leaner, flattened 

hierarchies. 

Retained central 

control? 

 

 

 

Inhibit collaboration / 

mergers through new 

localism; 

Politicise tri-partite; 

Steering and Rowing 

Crime-control? 

Operational 

responsibility. 

STRUCTURE De-layering / 

flattened 

hierarchies; 

Economies of scale 

(collaboration / 

mergers); 

 

VFM / austerity 

narrative. 

 

Establishment numbers; 

Specials / volunteers. 

Loss of BCU’s 

supported by 

Neighbourhoods? 

CONSUMERISM Addressing fear of 

crime / insecurity; 

Reassurance; 

Crime-mapping / 

local data. 

Public / private / 

voluntary solutions. 

Citizen’s Charter, 

community policing, 

values, quality of 

service. 

Partnership reduced; 

Politicisation of crime 

control; 

‘Front line’ emphasis; 

Public concern re: cuts. 

Bureaucracy; 

Funding mechanism? 
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MODERNISING Private-sector 

superiority; 

Last unreformed 

sector; 

VFM driven 

accounting logic; 

Centrally driven; 

Workforce 

modernisation; 

Inputs to outputs. 

Right to Manage; 

‘Unfinished 

business’; 

x3 E’s, VFM, BV. 

 

 

Refined emphasis on 

effectiveness; 

Resistance from staff 

associations; 

Agenda-resistance; 

Outcomes? 

 

 

Strategic Managers: Suggested structured questions   

TOPIC AREAS KEY QUESTIONS 

Change What has changed as a result of political reform? 

Of these, which is the most significant to your role? 

Functions What do you do now you didn’t previously? 

What do you no longer do that you did before? 

What would you like to be able to do? 

What inhibits you from doing so? 

Role What is your role? 

How is your role defined? 

How is your activity monitored? 

What are others’ expectations from you? 

Management How do you manage your time? 

To what extent are you supervised? 

How do you manage your workload/team? 

Performance /  

Development 

How are your objectives set? 

How do they impact upon your role? 

What changes as a result of these? 
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What development opportunities do you have? 

To what extent are you confident in meeting the  

requirements of your role?  

 

 

 

 

From the semi-structured interviews with strategic managers the following updated 

table depicts refined themes, contexts and outcomes to take forward for wider 

exploration with the front line officers. 

 

STRATEGIC MANAGERS: FINAL THEMES 

 

 

THEME 

 

CONTEXT OUTCOME 

FINANCIAL Consistent theme of productivity 

pre-election with consistent 

terminology. Cash-focused savings 

marks departure from previous 

wider efficiency drives.  

Impact for years to come. 

Front loaded for electoral 

purposes. 

GOVERNANCE Weak APA leadership. 

Ill-conceived reforms with PCC’s / 

PCP’s. 

No Royal Commission. 

 

Intense political scrutiny. 

Unbalanced tri-partite 

leadership. 

Accountability problematic. 

No going back. 

STRUCTURE Removal of layer of management. 

Fundamental restructure 

necessitated by budgets. 

Amalgamation gone. 

De-layering of structures 

allowing leaner vertical 

reporting. 

BIG SOCIETY Specials increasing to bolster 

visibility and community 

engagement locally. 

Attitudes and relationships 

improving between regular / 

special ranks. 
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RIGHT TO 

MANAGE 

Modern management practices 

required for savings and front line 

visibility / accessibility. 

Pay review part of long term 

savings. 

Outsourcing functions. 

Change fatigue. 

COLLABORATION Successful collaboration projects 

ongoing for years.  

Savings through police staff 

reductions akin to delayering. 

FRONT LINE Front line far wider than public / 

political view accepts. 

Level of cuts will impact 

upon front line support. 

Public perception. 

CULTURE New approach to productivity 

required. 

 

PERFORMANCE 

& PARTNERSHIP 

From compliance & targets to 

culture of customer service. 

Reduced targets and simplified 

reporting. Appears simple but 

leaves too many issues un-

resolved. 

Previous partnership machinery 

‘Labour’ initiated, gone not 

replaced. 

Vague role mandate in 

cutting crime. 

Local / central not defined.  

Partnership strain. 

Crime reduction negated. 

RESISTANCE Staff associations are out of step 

with public sentiment. 

ACPO perceived to have taken 

government side. 

Fragmented response. 

LOCALISM Ideological commitment to 

localism and locally elected 

governance. 

Oversight and scrutiny functions. 

Reshape neighbourhood 

policing. 

 

 

 The following table depicts the interview key questions and then  results following 

phase two (semi-structured interviews with front line officers) 

. 
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TOPIC AREAS KEY QUESTIONS 

Change What has changed to your role as a result of reform? 

Of these, which is the most significant to your role  

and why? 

Functions What do you do now you didn’t previously? 

What do you no longer do that you did before? 

What would you like to be able to do? 

What inhibits you from doing so? 

Role What is your role as you see it? 

Does that differ from what the force expects? 

How is your role defined? 

Who defines it? 

How is your activity monitored (and how  

successfully)? 

Management What are managers expectations from you? 

To what extent do your supervisors support the 

‘corporate view’? 

How do you manage your time? 

To what extent are you supervised? 

How do you manage your workload? 

How do you rate police leadership? 

How well has the Federation represented you? 

Performance /  

Development 

How are your objectives set? 

How do they impact upon your role? 

What changes as a result of these? 

What development opportunities do you have? 

To what extent are you confident in meeting the  

requirements of your role?  

What are the barriers to you policing? 

Leadership What should ACPO be doing? 

What should the government be doing (or not)? 

Morale How is morale? 

How has it changed and why? 
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FRONT LINE OFFICERS: THEMES IN CONTEXT 

 

THEME 

 

CONTEXT OUTCOME PHASE 2 VIEW 

FINANCIAL Consistent theme of 

productivity pre-

election with 

consistent 

terminology. Cash-

focused savings 

marks departure 

from previous 

wider efficiency 

drives.  

Impact for years 

to come. 

Front loaded for 

electoral 

purposes. 

Front line view of savings 

as small / minor impact. 

Overtime focused. 

Not impactive below Insp. 

Yet to bite. 

 

GOVERNANCE Weak APA 

leadership. 

Ill-conceived 

reforms with PCC’s 

/ PCP’s. 

No Royal 

Commission. 

 

Intense political 

scrutiny. 

Unbalanced tri-

partite leadership. 

Accountability 

problematic. 

No going back. 

PA’s not visible, but 

PPC’s too political.  

Operational independence 

essential. 

 

STRUCTURE Removal of layer of 

management. 

Fundamental 

restructure 

necessitated by 

budgets. 

Amalgamation 

gone. 

De-layering of 

structures 

allowing leaner 

vertical reporting. 

Coterminous 

boundaries unlike 

BCU’s. 

Streamlined command. 

Removed some 

bureaucracy. 

Disrupted support services. 

Why so many forces? 

BIG SOCIETY Specials increasing 

to bolster visibility 

Attitudes and 

relationships 

Sound-byte. 

Public apathy. 
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and community 

engagement 

locally. 

Increased numbers 

of volunteers. 

improving 

between regular / 

special ranks. 

Professionalise policing. 

Limited capacity. 

Same demographics. 

Operational limitations. 

RIGHT TO  

MANAGE 

Modern 

management 

practices required 

for savings and 

front line visibility 

/ accessibility. 

Pay review part 

of long term 

savings. 

Outsourcing 

functions. 

Change fatigue. 

ACPO vs rank & file. 

Winsor / Hutton thin end 

of wedge. 

COLLABORATION Successful 

collaboration 

projects ongoing 

for years.  

Savings through 

police staff 

reductions akin to 

delayering. 

Effective collaboration 

already completed. 

Nothing new. 

FRONT LINE Front line far 

wider than public 

/ political view 

accepts. 

Level of cuts 

will impact 

upon front line 

support. 

Public 

perception. 

Support services will 

decline. 

CULTURE New approach to 

productivity and 

reform agenda 

required.  

 

Culture of 

continuous 

improvement 

to be fostered. 

Support for aspects of 

reform such as Big 

Society weak. 

Perception that 

government is targeting 

police unfairly. 

Productivity seen as 

ongoing norm. 

PERFORMANCE & 

PARTNERSHIP 

From compliance 

& targets to 

culture of 

customer service. 

Vague role 

mandate in 

cutting crime. 

Local / central 

Policing day structured 

around targets. 

Local concerns 

secondary. 
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Reduced targets 

and simplified 

reporting. 

Appears simple 

but leaves too 

many issues un-

resolved. 

Previous 

partnership 

machinery 

‘Labour’ initiated 

gone not 

replaced. 

not defined.  

Partnership 

strain. 

Crime 

reduction 

negated. 

Reduced 

partners 

contribution. 

Neighbourhood policing 

no performance benefits 

or national guidance. 

Focus still national. 

RESISTANCE Staff associations 

are out of step 

with public 

sentiment. 

ACPO perceived 

to have taken 

gov’ side. 

Fragmented 

response. 

Reduced morale & 

good-will. 

LOCALISM Ideological 

commitment to 

localism and locally 

elected governance. 

Oversight and 

scrutiny functions. 

Reshape 

neighbourhood 

policing. 

Political localism agenda 

needs buy in from centre. 

Neighbourhood key 

deliverer but not priority. 

 

 

 The levels of abstraction that allowed valid representation of each category were 

reduced as far as possible. For example, VFM and budgetary considerations were 

synonymous with productivity, whilst volunteers and Specials / Commissioners 

likewise were placed under Big Society together. This resulted in the themes discussed 

in chapter four in the thesis.   


