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ABSTRACT 

COMMUNITY, PUBLIC SERVICES AND RESPONSIVENESS: 
ON THE DESIGN OF INSTITUTIONAL ARRANGEMENTS FOR THE 

PROVISION OF POLICE SERVICES 

by 

Elinor Ostrom 
Workshop in Political Theory and Policy Analysis 

IndianatJniversity 

Developing institutional arrangements that \"i11 facilitate res
ponsive conduct is a problem of design. Proplems of design require 
for their solution: 1) specific performance criteria by \'lhich to 
evaluate the consequences of a design, 2) specific knowledge about 
the characteristic of the mGi.terials involved, and 3) specific know
ledge about cause and effect relations in the use of the materials. 
t~en the problem is to design institutional arrangements, the first 
requirement is to decide what result is wanted. In police work~ 
should the criteria of performance be efficiency, justice or respon
siveness? The second requirement is a knowledge about the specific 
state of affairs to be produced or exchanged by means of specific, 
institutional arrangements. The third requirement is a general know
ledge about the consequences oi'using different kinds of decision
making rules or institutional arrangements. 

Since the design of existing police institutions in large cities 
is similar to the design 'recommended by many traditional reformers, 
a reviel'l of empirical studies reporting on the behavior found in large 
city police departments is presented. This includes the work of 
James Q. Wilson, Albert J. Reiss, David J. Bordua, Jerome S~olnick) 
John H. McNamara, .Paul Chevigny and others. The conclusion .reached 
from SUdl a review is that police serving large cities are. in many 
respects unresponsive to citizen preferences. 

The next section of the paper reviews the basic,problems involved 
in designing police institutions which are caused by the nature of 

',police services. These include: - 1) the "public good" aspec,ts of 
many police services, 2) the type of work involved in policing, 
3) the interdependence of police and other institutional aTrangements~ 
4) the influence on the. police of the tyPe of community being served, 
and 5) the problem of achieving valid indicators of performance. 

The last section of the. paper revie,'ls the elements that would 
be involved in any effort to increase the responsiveness o£pelice 
institutions. These include: 1) a coinplextnixture of internal a;nd 
external control mechanisms, 2) the establish.'Ilent of "both large and 
small scale police departments serving the same area, 3) auditing 
procedures to c.etermining the accuracy of police reports and the sat;is
faction of citizens with services received, and 4) regularized pl.'oce- . 
dures for citizens to file complaints with an independent agency. 

': 
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As one contemplates the problem of providing public goods and 
services for a community, one needs to examine the relationshin 
between the nature of the public goods involved ann the inchoate 
community of interests who share in the use or enjoyment of such 
goods. Once goods are provided in common, certain characteristic 
problems occur. Unless the community is small enough to consti
tute a face-to-face group (such as a family or a block face), 
pu"rely voluntary arrangements do not solve the problem of the IIhold
out.1l Some individuals are led not to participate in the provision 

.. of the joint good. If too many individuals "hold out," a joint 
good JIlay not be provided at all under voluntary arrav.gcJ~ents. For 
communities larger than face to face grOt~S, some form of coercive 
capability is required to insure that joint goods are provided and 
that each person pay his share of the common good. 

As soon as coercive capability is created and assigned to 
officials, the opportunity always exists for such officials to ignore 
the preferences of citizens. Thus, the issue of responsiveness is 
critical in thinking about the problem of providing public goods and 
services for communitieS of interest. The issue is particularly 
critical where the preferences of individuals differ or where they 
may change over time. I '>1ould like to focus on the prob lem of 
designing institutional arrangements which increase the responsive
ness of public officials to the interests of diverse commQ~ities of 
interest. The provision of police services will be the specific 
referent of this paper. 

First, let me make clear w'hat I mean by some of. the key terms 
that will be used. Let us define goods as any th in l! of. value. Thus, 
a state of affairs bearing upon the relationships of individuals 
within a community characterized as Hpeace and security,H can be 
conceptualized as a good. Freedom or justice may also be conceptualized 
as goods. bet us define institutional arrangements as decision-
making rules used to produce, allocate, and distribute anything 
valued by individuals. Markets, firms, courts, legislatures, elections, 
public bureaucracies, and contractual agreements all can be thought of 
as institutional arrangements designed to produce, allocate, and/or 
distribute something that people value. The responsiveness of any 
particular institutional arrangement is the capacity of those l~ho act 
within the constraints of a set of deCision-making rules to satisfy 
the preferences of others who are dependent upon the institution. 

Developing institutional arrangements that will facilitate 
responsive conduct is a 'Problem of design. Problems of design, reqUire 
for their solution: (1) specific performance criteria by which to 
evaluate the consequences of a design7 (2) specific knowledge about 
the characteristic of the materials involved, and (3) specific know
ledge about ca.'Useand effect relations in the use of the materials. 
{\]hen the problem is to design institutional arrangements, the firs t 
requirement is to decide t'lhat result is l'lanted. In police ''lork, 
should the cri~eria of performance be efficiency, justice, or 
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responsiveness? The second requirement is a knot~ledge about the 
specific state of affairs to be produced or exchanged by means of 
specific institutional arrangements. The third requirement is 
a general knowledge about the consequences of using different 
kinds of decision-making rules or institutional arrangements. 

The Clrrrent institutional arrangements for providing police 
services are based on three desipns. In the largest cities, police 
institutions approximate to a great extent the design recommended 
by municipal and metropolitan xeformers. There, pol~ce departments 
are large, bureaucratized, and 'Professionalized organizations. In 
the suburban areas surrounding large cities are found by far the 
laxgest number of police departments in the country. They are, 
however, small--too small and unprofessional to function properly 
according to many authorities, Rural areas are serviced by county 
sheriffs and state police, but only a minimum service is needed in 
such places because of the dispersed population and the relative 
lack of crime. 

Traditional municipal and metropolitan reformers continue to 
favor the la~ge and professional police departments of great ,cities. 
They urge the cpnsolidation of small, suburban departments into a 
single sizeable department for anyone metropolitan region. It is 
important to note, howeve!', that major charges of unresponsiveness 
have been levied against police in big cities while few such complaints 
are heard about suburba."1 or rural police. 

In great cities, minority groups in particular complain that 
police -often do not respond to emergency calls. Mlen the police do 
come, minorities assert, they are liable to descend in large numbers 
prepared to use immediate and excessive force. Police are also charged 
with harassment and brutality, and ,citizens fear retaliation if they 
file complaints against individual officers. As a result~ considerable 
hostility exists between the police and residents of center-city 
neighborhoods, who see the police as an army of occupation sent by 
the wealthy to oppress the poor and disadvantaged. Ghettp residents 
have little of the suburban sense of the police as publfc servants 
who provide essential services for all. Rather, they feel that they 
get too fel" of the services they need and too much repression. 

Since the design of existing police institutions in large cities 
is similar to the design recommended by the traditional reform mOVe ... 
ment, we. will first briefly examine the elements o-r that design ,1 
We \'I'ill ask the follo\<ling questions: What performance cl)iteria were 
selected by the reformers? What were their 'conceptions of the nature 
of police services? What consequences were prestlmed to flow from 
different decision rules? Gaining an overviel.,r ()f the basic design,,, 
we will then examine the types of consequences. resulting from its 
operation. We can then assess how to redesign police institutions,. 
in large cities and .BIsewhere to increase their responsiveness to 
the citizens they serve. 
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TIle Traditional Reform Design 

Efficiency and economy in local government were the performance 
criteria stressed in the traditional reform literature. Reformers 
,.,anted to design institutions to lower the costs of municipal ser
vices. It \-laS assumed that large police jurisdictions would realize 
economies of scale and thus produce services at lower costs than 
smaller jurisdictions. 

Reformers did not wish to design responsive police il~~<-ltutions. 
Many felt that earlier police institutions had been too responsive 
to particular citizens' interests. They wanted to eliminate the 
corruption that had pervaded police departments. Citizens' preferences 
l'lere considered to be based upon private or selfish interests which 
should be excluded from ~ub1ic decision making. Institutions should 
serve the general public interest r~tller than special or private 
interests. 

Recently, reformers recommending the same institutional arrange
ments have focused somewhat more on such performance criteria as 
redistribution of wealth and the equitable distribution of service 
costs to all those \'lho benefit. Metropolitan-wide jurisdictions have 
been proposed as a means of forCing Urich suburban residents" to 
he1~ pay for services needed by poorer residents of the central city, 
as well as for the benefits that suburban ~esidents supposedly receive 
from the central city. 

Proponents of reform considered police services to be similar 
to all other goods and services normally provided by a city government 
or by any large business concern. Frequent allusions were made to 
the economies of scale presumed to exist in the provision of water, 
sewer and transportation systems. On that analogy, it was assumed 
that economies of scale could be accomplished in the provision of 
police services. 

Reformers took for granted that a bureaucratic structure 
approximated an ideal decision-making arrangement for the provision 
of all urban public goods and services including police services. 
Hierarchical organization was automatically assumed to be the 
least costly deciSion-making arrangement. If all units \'lithin any 
particular city ''lere hierarchically related, the person at the top 
could presumably give central direction and control to the operation 
of the department. TIlat official would have the authority and the 
responsibility for administering the department as a whole. If 
something ''lent wrong, he would be held responsible and could be removed. 

The task of the modern public agency was considered to require 
the services of profe?sionals. Future public servants should receive 
extensive training. Well-trained professionals should then be given 
a high degree of job security to enable them to exercise their pro
fessional discretion without fear of being fired by less ~ell-informed 
citizens or politiCians. Internal review' procedures were to be 
preferred to external pressures or influence. 
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Reformers were successful in ga~n~ng acc~ptance of bureau
cratic organization and professionalization of police serving 
large cities. Most large police departments are hierarchically 
structured and have adopted quasimilitary discipline. The police 
chief is officially accountable for all that goes on under him. 
Police departments have increasingly been staffed by profesSionals 
in the sense of specially trained individuals ,.,hose career is police 
service •. Recruits in most large police departments are sent first 
to police academies before assignment. All ranks receive additional 
training in a wide variety of police techniques. Review of police 
activities is primarily undertaken by internal police revie\'l boards. 

The Consequences of Reform. A number of studies in large 
departments have been undertaken recently which provide evidence 
about their current operating characteristics. James Q. Wilson, 
for example

i 
conducted a very relevant study in the Chicago Police 

Department.· He investigated the effect that an increase in pro
fessionalization had on the morale of the department's officers and 
on police perceptions of citizen respect. He distributed questionnaires 
to all sergeants serving in 1960 imnlediate1y after SUperintendent 
O. \ll. Wilson had taken over a demoralized and poorly run department with 
the expressed purpose of increasing its professionalism and efficiency. 
A second survey of sergeants was conducted in 1965. Five years of 
reform did substantially improve the sergeants I evaluations of the 
internal management of tbeir department. Hm"ever, reform did not. 
affect the morale of pOlicemen nor their own perceptions of citizen 
respect for police. About 60 percent of the sergeants in 1965 indi ... 
cated that morale was about the same or worse. S Police sergeants 
continued to feel that citizens lacked respect for police, were 
uncooperative, and obeyed laws simply from fear of being ~aught. 
A dramatic change occurred, however, in the evaluation made by police 
sergeants regarding the importance of being liked by citizens with 
whom they had contact. In 1960, 80 percent thought it was important 
to be liked by the citizens with whom they had contacts. In 1965, 
only 60 percent agreed with this statement.4 

Wilson speculates that a professional police department in °a 
large city handles its morale problem by downp1ayin~ the value of 
public opinion. Wilson argues: 

This is a result both of Nhat professiona.l doctrine requires 
(substituting patrol cars for officers \'lCl1king beats 1 increas
ing the size of police districts, rotating men among assign
ments and discouraging police involvement in political affairs) 
and of what the ethos of p'rofessionalism assumes (that the 
impersonal rules of law enforcement are correct and appro
priate regardless of ,,,hat a hostile or indifferent citizenry 
l1lay think) •• • • A nrofessional force ~ in principle at 
least, devalues citizen opinion as manifested in personal 
relations.~ profeSSionalism, in this sense, means inlpersonali
zation. Relations with the community are no longer handled 
by the officer's informal contacts--some legitimate, some 
illegitimate--with neighborhoods and 'individuals but care 
given over to a specialized and bureaucratic a~ency \-Ii thin 
the police ogranization.5 
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Wilson concludes that ,,,hile a police force may be improved because 
of professionalization~ "if at the same time the popular image and 
authority of the police officer have deteriorated, the tlIJO changes 
may cancel each other out, producing no net gain in police morale 
and creating a continuing police problem.,,6 Police, to maintain 
their own morale, may have to rely increasingly on bureaucratic 
rules, their own self-conception of the essential rightness of 
what they are doing, and a general indifference to the public. This 
points toward a substantial degree of police "counter-responsiveness" 
to citizen interests. 

A number of studies have documented the growing isolation of 
lal'ge city policemen from the neighborhoorts they serve. In eleven 
of the fifteen large cities in which major riots have occurred, studies 
by the National Advisory Commission on Civil Disorders report that 
a majority of the policemen interviewed 'l'lho served in predominantly 
black neighborhoods thouglit adolescents regarded them as enemies. 7 
On the other hand, 83 percent of the same police considered store
keepers to be lion their side.flB Only hostile communication appears 
to be taking place between pOlice and youth in those areas. One-
third of the police reported that they did not kno,,, a single important 
youth leader on their beat well enough to speak to when they saw 

. him. At the same time, 89 percent of the police reported knol'/inFt 
six or more shop Ot"ners, merchan;ts, and clerks that well. 9 Further, 
few police were found who participated in any neighborhood activities 
where they patrolled or had friends in the area. Black policemen 
were found to participate more anc'. to knDl" more about the neighbor
hoods they served. Black police ,,,ere generally more sympathetic to 
the problems of individuals living in predominantly black neighbor
hoods .10 l~lhi1e black policemen appear to be less iso1atedl than 
,,,hite police in such neighborhoods, the proportion of bla(::k patrolmen 
on most major police forces falls below the proportion of 'blacks in 
the population at large. "In no major American city does the police 
force approximate the ratio of Negroes in the community ar,\d at the 
officer and policy-making levels, the disparities increase. ,,11 
Some critics of professionalized police forces have argued that 
civil service requirements have long been biased against the employ
ment of blacks and other minority ~oups and are not related to the 
achievement of high performance of police .12 

The growing isolation of police from the communities they serve 
is also documented by James Q. Wilson, who described it "highI:\, 
professionalized force ll serving 300,000 residents of a "t'lesteJ,'n City:" 

The city in which they now serve has a particular meaning 
for only a very few. Many live outside it in the suburbs 
and know the city's neighborhoods almost solely from their 
police work. Since there are no precinct stations but 
only radio car routes, and since they are frequently 
'changed, there is little opporttmi ty to build up an 
intimate familarity, much less an identification with 
any neighb,)rhood. The Western City police are, in a 
real s~nse, an army of occupation organized along 

... 'paramili tary lines .13 
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Given this isolation, a major problem of large police forces 
is gaining adequate information about potential end actual offenders. 
When either tlle department is small or men are assiQ11ed to a regu-. ~ 

lar footpatro1. beat, they begin to know the cit~zens in their area. 
Putting men in cars and rotating assignments reduces their level 
of contact and knowledge. The pattern of crimes subject to arrest 
"changes with centralization of command and control, since it com
pels the department to place greater reliance on formal intelli
gence systems and means of crime solution.,,14 Police become more 
dependent upon information gained from those who have already been 
arrested and charged ''lith one crime to help in the clearance of 
other crimes .15 l'1hile the police are dependent upon citizens to provide 
them with general information about the occurrence of crimes or 
the \'lhereabouts of suspected offenders, the lack of informal and 
friendly contacts ''lith citizens living in an area reduces the like
lihood of gaining such information. 

In a study of the Ne\V' York Police Departmen:t, John H. McNamara 
focused on one of the major dilemmas faced by large, bureaucr.atized 
forces in preparing recruits for duty in the field. The question 
McNamara posed is whether such a department should "emphasize 
training strategies aimed at the development of self-directed and 
autonomous personnel or . . • emphasize strategies aimed at developing 
personnel over \'1hom the organization can easily exercise control."16 
McNamara found that the New York department had emphasized the 
second strategy by stressing negative sanctions against patrolmen 
found in violation of the department's massive, 400-page Rules and 
Procedures and creating an atmosphere of close co~nand supervision 
over the work of patrolmen. As a consequence, recruits ranked 
the Rules and Procedures handbook their most useful study materials 
over all others, including the Penal Code, the Code of Criminal 
Procedures, lecture notes, and all technical literature. At the 
same time, 60 percent of the recruits disagreed with ~he statement, 
IIPatrolmen ''1ho rely entirely on the Rules and Procedures of the 
Department are probably excellent police officers .111 I After experi
ence in the field, 80 percent of the patrolmen interviewed agreed 
with the statement, flIt is impossible to always follow the Rules 
and Procedures to the letter and still do an efficient job in police 
work." 18 However, of patrolmen who had· served t''10 years in the 
field, 55 percent agreed that "patrolman, for his own good, should 
never deviate from the provisions contained in the Rules and 
Procedures." 19 

Thus, in the large New York Police Department, patrolmen judged 
adherance to internal rules of prime importance not because adher
ance to rules improved performance but from a fear of inte~al 
sanctions for failure to do so. A further consequence of this focus 
on negative sanctions was a widely shared view by patrolmen with 
two years experience that inactivity is the best means to reduce the 
risks they faced. "Patrolmen who are always out looking for situa
tions requiring police attention are the ones,tI the older patrolmen 
fel t, "who usually get into trouble '>lith their supervisors. 1120 
McNamara speculates thet internal discipline "often engendered more 
concern on the part of the patrolmen with. what their supervisors 
were up to than concern with the problems of the cit_~zenry.1i 21 
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The lack of responsiveness to the needs ann preferences of 
citizens thus induced by the attempt to impose a strict bureau
cratic order has' not been compensated for by a change in the basic 
honesty or efficiency of the New York Police Department. The 
Knapn Commission has uncovered extensive corruption at all levels 
throughout the department. 22 If anything, the tight bureaucratic 
controls enabled corrupt practices to continue within the depart
ment by reducing exposures to outside investigations. Those 
responsible fororing1ngpublic attention to police corruption were 

. continually threatened with sanctions in efforts to silence their 
charges. Nor has this lack of responsiveness been comoensated for 
by a decrease in the level and type of police abuses in New York 
City. Violence against symbolic assailants, the use of charges of 
disorderly conduct and resisting arrest to cover police mistreat-
ment, and the plea bargaining which results have been well documented. 23 

The Ne,'1 York Police Department is not the only la:rge city police 
forCE:. characterized by corrtIDtion and police abuses. In a study of 
Boston, Chicago, and Washington, P.C., observers riding with police 
officers dl.,lring a regular shi ft recorded a wide variety of illegal 
acts, rule infraction?~ arid police abuse of citizens. The large number 
of such acts recorded ''las especially surprising since they occurred 
,.,hen observers were present. As reported by Albert ,1. Reiss, one in 
five officers was observed in some form of criminal violation of the 
law. 24 These violations included, among others, an officer accepting 
money to alter testimony, an officer receivinv money or merchandise 
from a business, and an officer taking money or property from a 
deviant or potential offender. Approximately four in ten officers 
was observed in a serious rule infraction, inclUding drinking on duty, 
sleeping on duty, neglect of duty, and falsification of reports. 25 

It is important to note that the rate of rul~ infraction varied by the 
racial composition of the precinct being served. "White officers 
assigned to non-white precincts had higher rates of rule violation 
than those in white precincts. 1126 Reiss argues that the rate of in
fraction is related "to the quality of supervision of line officet's 
ang. the transfer policies of the department .li27 Effective supervision 
particularly affected tile rate of such violations as drinking and 
sleeping an duty and neglect of duty. Reiss reports that job assign
ment and transfer policies within a department have the result that: 

Officers with the least training and experience are assigned 
to the highest crime-rate precincts. Officers with the 
poorest records of performance like''1iseare trans.f!erred to 
these areas. In American cities today, such police precincts 
often are nOn\'lhi te • . . • 1'\110 types of deviant officers 
were so assigned: those ,.,ho basically did excellent police 
,~ork but ,.,ere against the system, taking every opportunity 
to show their disregard for it, . and those who were both 
poor police officers and had been sanctioned previously 
for infractions of the rules. Slum police precinct stations, 
not unlike slum schools, collect tile "rejects" of the system.28 

While the number of policemen, using force judged by observe;rs 
to be excessive was quite small,S percent of all citizens observed 
in encQtmters with the police w~re "openly ridiculed or belittled" 
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and another 5 percent were treated brusquely or in an authoritarian 
manner. 29 In watching and coding both sides of over 5,000 police
citizen encounters an "inescapable conclusion is that officers are 
somewhat more likely to be uncivil tm<1ard citizens than citizens 
toward officers. 1130 

All in all one would conclude from the studies discussed above 
and others reporting similar findings, that Dolice serving very 
large cities: 

(1) find themselves in an increasingly hostile environment 
created at least t() some extent by their 'Iprofessionalism" 
and removal from contacts ,<Ii th and kno",ledge oe the 
neighborhoods, they serve; 

(2) discount the importance of 'Public opinion and rely on their 
own orp,anizationally supported self-conception of the 
rightness o~ their behaVior; 

(3) have little communication with young people and other 
re?ular citizens, particularly in predominantly black 
neighborhoods, while maintaining friendly relation.s with 
merchants; 

(4) have difficulty gaininv the cooperation of citizens at 
the time of a crime and have become more dependent on 
information from paid informants or suspects already 
arrested; 

(5) focus excessively on conformance to petty bureaucratic 
rules and regulations while recognizing that such con
formance does not improve performance or efficiency; 

(6) 

(7) 

utilize inactivity and inattention to observed problems 
as a strategy rather than risk exposure to unpredictable 
actions by supervisors; and 

engage to a Ilsil,IDificant rt extent in illegal activities, 
major rule infractions~ and verbal abuse of citizens. 

These behavior patterns add up to the operation of 'police forces 
",hich are not only unresponsive to citizen preferences 3 but to a 
large extent have become counterresponsive to citizen preferences 
and counterproductive for securing the peace and security of the 
communities they serve. 

Since responSiveness was not a primarf ~erformance criterion of the 
tradi tional reformers, it should not be surpdsing that police 
serving large cities should be unresponsive to citizen prefert1:'I1ces. 
If the current desiP,Il of police institutions produces consequences 
\!Jhich meet the performance criteria. originally intended by those 
wno propose reforms) one liouid have to judge the theoretical founda
tions for that design as basically sound. If 'such Were the' case; 
the qU6stion of reform to achieve more responsive institutions liould 
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then become one of deciding hm., new performance criteria could be 
added to the other elements of" the old design. One would retain 
the reformers' conception of the nature of police services and 
their analysis o-F the consequences of utilizing bureaucratic 
decision rules for the provision of police services. 

However, considerable evidence exists that the reformers' 
design of institutional arrangements for the provision of police 
services does not lead to greate;r efficiency and. economy in large 
cities when compared to smaller cities nor to a more equal distri
bution of law enforcement resources within large cities. Thus, not 
only are the police departments serving large cities unresponsive 
to citizen preferences, but they also provide equal or less services 
at the same or higher costs than are provided in many medium to 
small cities. (The failure of reform institutions to realize increased 
efficiency will not be discussed here, since a substantial literature 
is available \vhich addresses this issue directly .31) The basic 
theoretical underpinnings of the traditional reform desirn are 
faulty. A netv de"sign based on a different conception of police 
services and utilizing different kinds of decision rules is necessary 
to realize greater responsiveness as well as efficiency and redistri
bution. 

The Problem of Design and the Nature of Police Services 

When individuals are engaged in transactibns which primarily involve 
the production and exchange of what are called "private goods," 
responsive institutional arrangements are relatively easy to design. 
Private goods and services can be thought of as events which are 
highly divisible and which can be packaged, contained, or measured in 
discrete units. The private good or service which one person utilizes 
or consumes is not available to anyone else. A loaf of bread is a 
classic example of a private good. The institutional arrangements of 
a market enable private entrepreneurs to provide private goods under 
conditions where potential consumers can be excluded from enjoying 
the benefit unless they are willing to pay the price. The dynamics 
of a market leads the private entrepreneur to be highly responsive 
to the preferences of his consumers depending, of course, on their 
ability to back their preferences ''lith cash for those goods which 
most closely approximate their preference. If he is not responsive 
to their preferences, they will go somewhere else. The success of 
a private entrepreneur in being responsive to consumer preferences 
can be measured to a large extent by his ability to sell sufficient 
goods and ~~;"rvices to cover costs. 

The design of responsive institutional arrangements is a more 
difficult task when public goods and services are involved. Purely 
public goods are highly indivisible goods and services \'lhere potential 
consumers cannot easily be excluded from enjoying the benefits. 32 

Once public goods are provided by some, they will be available for 
others to enjoy regardless of who pays the costs. National defense 
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is a classic exa.rnple of a purely public good. Once it is provided 
for some individuals living within a particular cOlmtry, it is 
automatically provided for all other ci titens 1.'1hether they \'lant 
it or not and t'lhether they pay for it or not. 

In addition to the purely private good and purely public 
good, there is a continuum in between. Within this continuum, 
the production or consumption of goods and services may involve 
spill-over effects or externalities which are not isolated and 
contained wi thin the transactions bebleen direct beneficiaries. 
Goods with appreciable spill-overs are similar to private goods 
to the extent that some effects impinge only on direct participants; 
but other effects are like pubUc goods and spill over onto others 
not directly involved. Air 'Pollution which results from producing 
private goods is an example of a negative spill-over. ~1ost aspects 
of the production process affect only those directly involved, but 
the discharge of factory smoke affects others in a wider community. 
The benefits derived for a neighborhood by tl,e location of a golf 
course or park is a positive externality. The reduction 01: a 
negative externality or the increase of' a positive externality have 
characteristics similar to the prOVision of a public good. 

The provision of public ~oods or services having appreciable 
suillovers poses a numryer of difficulties in the desiv.n of insti
tutional arrange~ents. Since private entrepreneurs cannot exclude 
beneficiaries, they may have difficulties covering the costs of 
production. Only private entrepreneurs who will themselves directly 
benefit from the urovision o-F a public good, or who can organize 
some form of voluntary association where others share the cost, 
will be led to produce a nublic good. Under voluntary T.)rovision, 
·consumers of nublic goods have no incentive to reveal their ureferences 
for the good. Holdouts ''3ho refuse to cooperate in covering costs 
\'1ill receive the benefits from the good along \IIi th those "'ho pay 
costs. Beneficiaries will be led to minimize their costs in paying 
for such a good, Thus 1 some individuals will remain silent and hope 
that others will demand and pay for public goods ,.,hile they quietly 
benefit and do not have to pay. Reliance on voluntary arrangements 
for the prOVision of public goods will lead to no nrovision or a lOt'/er 
level of prOVision than affected individuals ,.,ould prefer. 

If individuals \'1ish to have .a higher quality of public goods than 
would be provided under voluntary arrangements, institutional arrange
ments must be designed t'1here each individual can be compelled to pay 
his share of the costs. A governmental agency, for example,can be 
esta.blished to nrovide public Roods or services to those living 
within some political boundaries. Users can be forced to pay for 
the good through nonvoluntary means such as taJ!;es. HOl'/ever, payments 
for services are extracted l.,rhether citiZen consumers like what they 
receive or not. The lack o-F quid pro quo rela.tions substantially 
reduces the level of information about user satisfaction routinely 
transmitted to public agencies as compared with private alSenc:ies. 

While it is thus possible to -provide Ptlblic goods and services, 
the resulting instit'u.tions will never be as res'PQnsive to the pref
erences of consumers as thi institutional arran~ements which provide 

1 i 
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private goods and services under competitive conditions. Elections 
are substitutes for market mechanisms in registering individual 
preferences regarding what level of public service should be pro
vided. Other decision mechanisms determine h01O[ public goods are 
allocated, who should pay and how much shoulrl be paid. Elections 
and bureaucratic structures are not as sensitive in revealing 
user preferences as a market which enables each individual to choose 
hON much he wants from a set of a1 ternati ve products offered. Some 
individuals will have a greater voice in articulating preferences 
within such decision-making structures. The wealthy and the better 
educated will have an easier opportunity thaln others (as they have 
also in a private market). However, the la~~k of di visibili ty 
makes it difficult for any individual to spe:ci£y exactly what he 
wants. Further the difficulty in measuring output makes it hard 
for a public a,gency to evaluate whether an appropriate level of 
service is being provided to meet the preferences of those N'ho pay 
the costs. Consequently, inherent difficulties exist in designing 
institutional arrangements for the provision of' any public good or 
any good with significant positive or negative spillovers. 

Police Services as Public Goods. nle provision of nolice 
services involve some aspects which can be conSidered as pure public 
goods and others ,~hich involve considerable externalities. When 
police patrol traffic, most citizens in a jurisdiction benefit from 
the increase in safety thus provided. This aspect o~ police work 
can be thought of as a relatively pure public good. EVen when 
police deal with a problem primarily related to a single family 
unit, like a family quarrel, other families in the neighborhood receive 
the indirect benefit of being protected against the change that a 
violent conflict in one family will affect others in the neighborhood. 
Consequently, it must be assumed from the start that inherent difficulties 
exist in designing responsive institutions for the provision of 
police!Services simply because of the public good aspects of police 
services. - -- --- --

The Type of Work Involved in Policing. A second major factor 
increasinp the difficulty of designing police institutions resnonsive 
to individual preferences is the specific typeDf ''lork involved in 
policing. Police work is largely person to person contact bet''1een 
individual policemen and citizens. Policemen are expected to respond 
tc and handle a wide variety of' different problems. Emergency ill
nesses, family quarrels~ burglaries~ traffic violations, Rang fights 
in the street" and peaceful political demonstrations are all included 
\'li thin the routine work load. When a policeman responds to a call, 
he must use discretion in whatever he is calleil upon to do. Little 
time is available to ask for instructions from headquarters. Police 
work is unusual for the amount of discretion Nhich necessarily is 
placed in the ~Qwest ranks. Even though semimilitary discipline is 
cha:racteristic; it is difficult for supervisors in a police department 
to exert effective control over the work of patrolmen. 33 

To compound this problem" pOlice work is frequently dangerous. 
Policemen must be alert to potential signs of danger. They must 
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learn to be SUSP1C10US of all individuals and in all transactions 
Nith the public. Interactions "lhich begin in a somet~hat low key 
can suddenly explode into danger. Each policeman knows that his 
own life may depend upon the support given him by his fellOl'l 
officers and vice versa. Police also deal \'lith situations '4here 
the citizens are apt to manifest their tl1orst, rather than their 
best, characteristics. POlice as a group are known to develop 
close-knit relations among themselves, to be suspicious of most 
outsiders, and to be generally cynical about othel' people. 34 

--------- ----

These characteristics, while understandable in light of police work, 
are hardly the characteristics which lead nolice to view themselves 
as public servants responsive to the needs of citizens. Regardless 
of how police institutions are designed, the character' ofEpolice 
work itself will tend to produce Clannish, secretive, and cynical 
individuals who handle large numbers of interactions ",ith citizens 
with considerable discretion but subject to little control by 
supervisors. 

The Inter-Dependence of Police and Other Institutional Arrange
ments:--1Wlether a police agency is able to provide a desired level 
of public order depends not only upon its own effectiveness but also 
on the effectiveness of other institutional arrangements in any 
community. The degree of security enjoyed by individuals within 
a community is the result of individuals interacting with one another 
within a wider set of institutional arrangements. Employment markets, 
housing markets,. welfare programs, educational systems, court 
systems, community organizations, and the police all affect how 
individuals will interact with each other. 

When individuals in pursuit of opportunities for themselves 
and their families are able to develop satisfactory arrangements 
within legal arrangements, little incentive exists to seek illegal 
means to accomolish their goals. No set o-F institutional arrange
ments is ever perfected to the degree that all individuals interact 
in a productive and lawful mfu~ner at all times. However, the more 
effective are the set of institutional arrangements in enabling 
indi viduals to cope with their problems, the less apt it\di viduals 
will be to adopt strategies outside the limits provided by legal 
constraints. Thus) the greater the proportion o~ individuals Nho 
are unable to solve basic problems for themselves and their families 
through legal institutional arrangements, the larger the proportion 
of individuals \'lho tAfill be motivated to pursue illegal means to 
solve problems and thus endan"rer the safety o-F the community as a 
whole. 

Thus, the type of demands placed on the police will vary to a 
large extent on the success of other institutional arrangements. If 
employment markets, housing markets, educational systems, and 
general governmental mechanisms are Norking relatively well, 
fewer individuals l\rill resort to illegal methods for solving 
problems. HOl'lever .. if the other institutional arrangements are 
not working \Ven, the number of poor and unemployed within a com
munity will increase and police will face the problem of an increased 
level of illegal activity. The poor and the disadvantaged may not 



• 
(! 

• 
D 
G 

• 

• 

• 

• 

• 

.' 
• 

13 

have sufficient voice within regular political channels to' articu
late effectively their demands for a change in the ''lay basic 
institutions are O'perating. NO'nviolent and violent protest may 
increase as well as the level of crime. Under such circumstances, 
the wealthy and articulate members of the community may demand 
that the police devote themselves to protecting their neighbor
hoods. from the poor and the dissatisfied. Such demands may lead 
to repressive measures by the police and the suppression of the 
alternative political strategies available to the poor to attempt 
to alleviate the problems they face. Repressive measures may 
lead to a vicious circle. The more the police do, the 'oJorse things 
get. 

This interdependence of police and other institutional arrange
ments creates special problems in the design of. responsive police 
institution. Wea.l thy and well educated individuals will altoJays have 
a fairly effective voice in articulating preferences for police 
services. The problem is how to' increase the voice O'T disadvantaged 
populations 'oJho need a type of police service Nhich will protect 
them from crime and viO'lence as well as protecting their right to 
articulate their dissatisfaction with the operations of other 
institutional arrangements in a society. 

The Influence of the Type of Community Being S~rved. The 
design of responsive police institutions is also affected by the 
nature of the community being served. Of particular concern in the 
design of police institution is the relative homogeneity of the 
community as measured by such indicators as income, race, religion, 
and proportion of home Olmers. 

When a population is relatively homogeneous, individuals are 
more apt to agree on basic values and morals. By mutual agreement, 
interactiens are more likely to stay \V'i thin agreed uuen standards 
and the general level ef demand upon the police for the maintenance 
of order is less. HmoJever. when a population is relatively hetero
geneous, individuals are more apt to disagree on basic values and 
moral premises. One individual may pursue a strategy that he con
siders appropriate but that his neighbor considers a threat to his 
security. 

The more heterogenous the preferences of the individuals beinR 
served by the police, the more difficult it is for the police to be 
res-ponsi ve • No matter \'lhat the police do) someone is unhanp¥. For 
example , when the police respond to a complaint about a disturbance 
in a residential neighborhood, they may provide a service to some 
residents and a disservice to ethers. Some people find an empty, 
quiet street most "orderly.1! Others prefer a busy, noisy street 
full of friends and acquaintances. A particular street cannot be 
empty and busy, quiet and noisy at the same time. lfuichever ferm 
of "orderlf is provided, some individuals may perceive the state of 
affairs as a benefit and others as a cest. Thus, ''lhile preVision 
of police services in relatively homogeneous communities will pro
vide joint benefits in the main, the more heterogeneous the commtmi ty , 
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the more Uke1y the police will impose joint costs or deprivations 
as well since some individuals will receive "services" which they 
would prefer to avoid. The perceived cit'izen·hostility which 
results leads to severe problems of police morale in la..;~e an':l het-
erorreneous cities. 3S - - (1 

The inclusion of many activities designed to enforce conven
tional morality in a heterogeneous community incr~ases the problem 
of responsiveness still further. When activities which many indivi
duals do not consider immoral are made illegal, the basic calcula
tions of risk and profit or individuals engaged in such activities 
are significantly changed. When acti vi ties, such .as gambling, are 
legal, mony potential sellers enter the field and the costs for the 
cons~~er are relatively low. By m~(ing gambling illegal, many 
individuals who do not ,,,,ant to risk legal sanctions exclude them
selves from rendering such services. 

It is an odd paradox that making some activities illegal may 
actually enhance the opportunities for profit for those willing to 
run some risks and increase the likelihood for police graft. Such 
a result does not occur when such activities as driving on the left 
side of the road, assaulting a person on the street, or robbing a 
grocery store are made illegal. The creation of a highly profitable 
business by outlawing activities occurs only when some willing adults 
have a strong demand for services regardless of their illegality. In 
such instances, outlal",ing activities creates a IIcrime tariff" which 
protects those who engage in the illegal activity as a business from 
the entry of too many cornpetitors. 36 The high profits involved in 
such "protected" businesses, generate sufficient revenue to enable 
proprietors to share" their profits t'lith police who do not enterfere. 
When this occurs s police become responsive to the managers of 
illegal establishments in the protection of 1I0rganized crimen rather 
than responsive toa more general lJopulation. 

The Problem of Achieving Valid Indicators of Performance. Another 
major difficulty in desi,gning responsive police institutions is the 
task of devising valid indicators of ~olice ~erformance. Without 
valid indicators of performance it is hard for individuals working 
within any tyPe ofinstitutinnal arrangements to be responsiVe to 
citizen preferences. Wi thout knOl<Jing hOt'! well one is doing, it is 
difficult to know how to improve! Most urban police departments rely 
on the F. B. I. Crime Index or similar il'ldicesas measures of perfonnances ~ 
However, the F .B. 1. Crime Index is a grossly t.mreliableand invalid 
indicator for the following reasons; 

(1) Nany serious crimes , such as narcotics violations, 
arson, bribery, ~d fraud are not included in the 
index; 

(2) Al1 crimes on the index are weighted equally; 

(3) Many criminal acts are not reported to authorities and 
are thus not included in the published index; 
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(4) Variations in local reporting are extensive and have 
n~t been taken into account; 

(5) There has not been a consistent data base over time; 
and 

(6) The distribution of crime among population groupings is 
not reflected in the index. 37 

The major problem with utilizing any crime index as an indica
tor or police performance is that it purports to be a measure of 
crimes committed rather than crimes prevented. Since police attempt 
to prevent crime, recording the amount of crime committed cannot 
adequately be interpreted as a measure of the amount of crime pre
vented. Ideally, what is needed are indicators of what would have 
happened if the police had not been providing services. That, 
however is impossible. 

This basic problems is compounded in larger police jurisdictions 
\.,.here problems of control are difficult because of the nature of 
police work itself. Police administrators in smaller departments 
can knmIT more abol..lt what is going on and can directly coordl.nate many 
activities. Police administrators in smaller communities also come 
into direct contact 'ITith many citizens and can gain a more accurate 
assessment of the success of their department as evaluated by citizens. 
Police administrators of larger departments are rarely able to 
interact directly with either their own men or with citizens who are 
being served. As a result l police administrators in large cities 
become dependent upon internal statistical reports about the activities 
of various subunits. In. such reports, data is aggregated in ways that 
lose much essential information about demand and response patterns 
,,,ithin the jurisdictions. 38 

Frequently, departments utilize the proportion of reported 
crimes cleared by arrest as an indicator of performance. Hm.,.ever, 
stress on clearance rates also creates difficulties. Generally, 
police departments have 1m.,. success rates in clearing crimes through 
arrest. Nati omd de , only 20 to 25 'Percent of all crimes are cleared 
by arrest. 39 . "The low success rate in crimes cleared by arrest creates 
a dilemma for the 'police administrators in their efforts to maintain 
a public image of themselves as productive . • ."40 This dilemma 
can easily lead to the manipulation of statistics to create more favorable 
clearance rates. Clearance rates can be increased, for example, by 
encouraging known criminals to confess to more than a single crime 
once they are arrested. Lesser charges may be offered in return.4l 

Su~ an attempt to increase the clearance rates through plea bargain-
ing enables the most hardened criminals to receive lighter sentences 
than the bne-time loser. Some observers have argued that part of 
the motivation for this activity is to increase the number of "crimes" 
and "criminals" and thus increase the "need" for police as well as 
creati~2 crimes \.,rhich help departments improve their clearance 
rates. 
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The general uncel'.tainty relating to performance has led indivi
dual policemen to produce as many recorded transactions as possible 
to increase their Olm performance ratings. 43 ~-1any traffic officers 
f.ee! they have an easier job than beat patrolmen since the number 44 
of tickets written at the end of the day is a demonstrable product. 
Beat patrolmen can only attempt to increase their arrest rates. If 
the activities encouraged by an orientation to\m1'd the production 
of internal statistics to improve performance ratings do not help the 
police do a better job, continued stress on such statistics is 
extremely dysfunctional. Police departments always .1'00 the risk 
of fooling themselves about their O\'IIl productivity while important 
acti vi ties are more or less unrecordable and thus left undone. 
Multiple measures of police output are needed which are generated 
from all types of interactions with citizens and are audited for 
honesty and accuracy . 

~ Summary of the Nature of Police Services. A brief recapitu
lation of the basic problems involved in designing TJolice institutions 
which are caused by the nature of police services themselves includes 
the following points. 

1. Because police services have aspects o~ being public goods: 

a. priVate entrepreneurs will either not provide such 
services or NiH not provide as high a level of services 
as citizens desire. 

b. recourse to public provision enables a public agency 
to provide a higher level of financing but the lack 
of quid pro quo transactions reduces information about 
citizen preferences available to an agency. 

c. citizens can be forced to pay for activities t"hich they 
perceive as net costs or disservices rather than net 
benefits or services. 

2. Because of the na.ture of police work itself: 

a. individual policemen working at the lower levels in 
a hierarchy must utilize considerable discretion. 

b. supervisors cannot be present to. control the activities 
of police officers in most of their activities. 

c. top police administrators, partic~larly in larger 
departments, are dependent. upon internal reportinR 
mechanisms l'lhich may not be very useful regarding 
activity patterns within the department or citizens' 
preferences and ci ti,zen satisfactions ,,,i th the 
services provided. 

d.. individual policemen are apt to become cynical) secretivel' 
and suspicious of outsiders and. to form close .. pro
tective relationships with fellow policemen. 

\~ 

'\ 
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3. Because of the interdependence with other institutional 
arrangements: 

a. police departments have little control over the 
causes of crime and thus over the amount of criminai 
acti vi ties occurring wi thin their jurisdiction. 

b. police may be called upon to protect the wealthy 
and politically effective from the poor and disadvantaged 
through repressive means. 

c. repressive methods, if utilized, engender such hostility 
against the police in poor neighborhoods that it is 
difficul t for police to be effective in dealin,1! ~l1i th 
security there • 

4. If the type of community police serve is heterogeneous: 

a. a sinele police force cannot si~ultaneously be resnonsive 
to the preferences of all citizens regarding forms 
of public order. 

b. asking police to enforce morals le~islation congruent 
\.,i th the preferences of some but not all residents 
can lead to a crime tariff and resultant problems of 
graft within police departments. 

5. Because of. the difficulty of achieving valid indicators of 
performance: 

a. police and the public may utilize unreliable and invalid 
statistics to judge the performance of the department 
as a whole. 

b. information about the largest proportion of interactions 
between the police and citizens is either not recorded 
or.not utilized in a regular and meaningful fashion. 

c. individual policemen are motivated to do those activities 
which are recorded and viewed as productive by super
visors whether or not those activities help or hinder 
the general job of the police. 

d. police departments may set up vicious circles where the 
more they do, the worse things become. 

The Problem of Design of Institutional Arrangements for 
- the PrOVision of Responsive Police Services 

Given the nature of nolice services, it \'1i11 be di£ficul t to design 
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institutional arrangements to meet ~~y particular set of performance 
criteria, toJhatever they might be. Reformers assumed that hieral'chy 
would, by definition, be the most efficient structure for making 
decisions about the production and allocation of police iservice. 
Recent developments in organization theory provide theoretical 
grounds for challenging the a priori assumption that hierarchical 
organization is always the most efficient decision rule. 45 The 
empirical findings described above indicate that simple reliance 
on bureaucratic structure in the management of large-scale police 
dep.artments has produced pathological consequences, manifesting 
inefficiences, corruption, inequities, and unresponsiveness. 

Thus, we must reconsider the design of police institutions 
whicy rely primarily on hierarchy. Nor can we place sole reliance 
on the other simple decision rUle--that of a market--since police 
services have aspects of being public goods and simple market 
mechanisms will not work. 

Hierarchies and markets as structures for decision-making achieve 
control over activities because individuals acting within them are 
exposed to different forms of risks and opportunities. Hierarchy 
controls individual behavior through interaction loJith the behavior 
of other individuals internal to the organization; and in a hier
archy, subordinates are subject to discipline imposed by superiors. 
A market controls individual behavior through exPosure to the behavior 
of other individuals external to the organization. Firms not re
sponsive to their markets are liable to suffer £;~,nancial difficultieS. 

We need to consider how to design insH tutions which co~bine both 
internal and external control mechanisms. 46 A basic requirement must 
be the generation of diverse indicators about the day to day opera
tions so that a high level of information is available concerning 
the consequences of utilizing different mixes of internal and external 
control mechanisms. It is only through constant evaluation and 
reevaluation of the performance of police institutions that behavior 
can be improved in the long run. 

Institutional Arrangements and Performance Criteria. The selection 
of performance criteria affects the choice of effective internal and 
<.)xternal control mechanisms as \\'e11 as the type of information essen
tialto evaluate performance. If efficiency were selected as the 
sole criteria for assessing the performance of police" then internal 
control mechanisms shOUld be set up to reveal the amount of l\'ork 
each individual is doing. Reward and punishment structures should 
encourage high levels of activity and discourage low levels of 
acti vi ty • Performance auditing by independent agencies should be 
included amonp, the external control mechanisms. Information required 
by both internal and external cont1~l mechanisms would ~nclude the 
cost of input units and their relative efficiency in achieving 
similar performance criteria. Statistical reports on the activity 
patterns of eacr. division and patrol team within the organization 
would be nee.ded. 



• 

• 

• 

,e· 

• 

• 

• 

• 

• 

• 

19 

If responsiveness ''lere adopted as the sole criteria, then 
internal control mechanisms should be -rigged to -revie\<1 citizen 
satisfaction with services tlerformed. Supervisors should visit 
a random samole of citizens' who had interacted ''lith their sub
ordinates to' evaluate their satisfaction with services received. 
Internal ret.,rard structures should encourage rapid police responses 
to citizen calls for service and even-handed treatment of all 
suspected violators of' the law. Internal sanctions should dis
courage behavior which p,enerated a pattern of citizen complaints. 
External control mechanisms might a1,$o audit a sample of t-rans
actions as well as processing citizen complaints. Information 
required by both internal and external control mechanisms trill 
include the response time for all calls for service, relative 
satisfaction levels of citizens served, and preferences of citi
zens concerning the enforcement patterns maintained in thei-r 
neighborhoods. 

However, rarely is only a single performance criteria utilized 
in the design of institutional arrangements or in the evaluation of 
the consequences flowing from its operation. Hul tip 1 e goals present 
perplexing questions. It is not possible simultaneously to maximize 
partially conflicting goals. While efficiency and responsiveness 
are not totally contradictory, the achievement of ei ther of them 
beyond some level may require the dimunition of the other. Thus, 
police cannot be perfectly responsive to the needs and preferences 
of all citizens at all times without significantly affecting the 
efficiency or justice of' their operation. 

Towards ~ore Responsive Police Institutions 

Given a concern for designing more -responsive police institu
tions which also operate relatively efficiently and maintain a 
standard of fai-rness, \'lhat type of reforms of current police insti
tutions should be considered? Unfortunately, there is no magic 
formula for combining institutional arrangements to produce any set 
of partially competitive performance criteria. One cannot in good 
conscience specify a "model set of institutions" which can be applied 
in all types of situations. The best one can do is to sketch some 
of the elements that would most likely be involved in any effort to 
increase the responsiveness of pOlice institutions. 

It is likely that any desirable system \<1ould involve a complex 
mixture of institutional arranRements. Neither" a pure hierarchy nor 
a pure market \.,ri 11 produce the iiesired results, gi venthe nature of 
police services. A workable system would most likely rely upon both 
internal and external control mechanisms. Such mechanisms \.,rould need 
to increase (1) the citizens voice in articulating their preferences 
for different types of police services as \o/e11 as (2) the information 
generated about system performance. Extensiv~ mechanisms for the 
evaluation of performance using diverse criteria \.,rill be needed. In 
this way, the individuals affected by institutional arrangements can 
learn from past behavior and continue to change the institutional mix 
in light of experience. No design will continue to operate successfully' 
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for very long \'lithout readjustment in lip,ht of nPl'l or tmanticipated 
problems. 

Such a reformed system would probably involve the establish-
ment of both large and small scale police departments serving the 
same area.47 Small tmits could provide neighborhood patrol services 
responsive to the preferences of individual neighborhoods ''lhile 
maintaining minimum standards established for a larger area. targe 
departments could provide specialized services such as crime laboratories, 
narcotics investigation tmits, and some aspects of record keeping. 
Cooperative and contractual arrangements among both large and 
small units could be developed to establish joint commtmication ser
vices, joint training facilities, cooperative detective units, and 
cross-deputization to ensure easy movement across jurisdictional 
contracts and agreements \'lould tend in and of itself to generate 
more information about ti1e performance of the system. Public of
ficials involved in contract negotiation will need to learn about 
the consequences of the past arrangements. 

Post audits conducted by independent agencies of a random 
sample of contacts between citizens and the police could serve a 
V • + f 48 arle~y 0 purposes. First~ the accuracy of the reports made by 
police officers could be assessed, and departments producinr. invalid 
reports challenged. Secondly, the satisfaction of citizens t'li th 
the manner, speed and methods utilized in responding to their calls 
for services could be ascertained. Third, the fairness of the methods 
of apprehending a suspect or stopping a violator of the traffic code 
could also be assessed. 

Regularized procedures enabling citizens to file complaints 
with an independent agency regarding grievances wOl~ld also imptove 
the responsiveness of the system. 49 Regular reports could be made 
concerning the number of cases filed; the findings of the independent 
agency, and the methods adopted by police departments to reduce the 
likelihood of future malp~rformance of police personnel. 50 

Elements of the mix of institutional arrangements adopted to 
increase responsiveness \'lhile c:t.lso achieving efficiency and fairness 
would appear to work at cross-purposes. However ~ this would be 
necessary) and only reflects the partially conf1ic~ing performance 
criteria. Conflict between individuals associated wi th different aspects 
of the mix of decision structures brings attention to the problem .. 
of trade-offs between goals. Consequently, the opeiration of a 
system of rules designed to accomplish partially competitive goals 
,,,ill, at times, involve high levels of conflict. If the information 
thus generated is extensive and relatively valid , adjustments 
can be made in the long run which will approach optimal solutions even 
though the day to day oneration of the system appears chaotic and 
unorganized. 

The question of how current police institutions should b~re
formed is receiving considerable national attention. Within the 
last severa1 years, numerous national study commissions have reported 
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on the need to reorganize urban police institutions. 51 With the 
notable exception of the American Bar Association, most of the 
study commissions have adopted the efficiency and economy model 
discussed in the early sections of this paper. 52 The Committee 
f.or Economic Development, for example, argues that the '~ineffecti ve
ness of the present structure is rooted in the organizational and 
administrative chaos that characterizes the nation's uncoordinated 
system of criminal justice . . . ,,53 The committee proposes a 
complete overhaul of the criminal justice system including the 
establishment of a strong, centralized department of justice at 
the state level. 

The National Advisory Commission on Criminal Justice Standards 
and Goals has just urged the consolidation of all police departments 
employing less than ten men. 54 A large percentage of the $800 
million in grant funds offered by the Law Enforcement Assistance 
Administration to state and local governments is to support plans 
for reorganization, regionalization, and consolidation of local 
police departments. 

If this unilateral trend tOl'lard ever larger police departments 
continues ,."i thout the simultaneous creation of smaller unit::: wi thin 
the larger units, we can expect future police institutions to be 
even less responsive to citizen preferences than past ones. 55 
We may, indeed, be facing the possibility of. a long term vicious 
circle, as the protest engendered by results o-f! previous rounds of 
centralization leads to still further centralization as a supposed 
means of increasing the safety of the cowmunity. 

To avoid this trap, we must learn to understand the operation 
of complex, and at timet~, seemingly chaotic, police institutions. 
We must stop assuming that complex arranp.:ements are automatically 
inefficient. On the other hand, we need not start assuming that 
complex institutions are automatically efficient. The critical 
problems is to develop a reliable theory of institutional design 
which will enable us to predict the range of likely consequences to 
flO\'1 from the establishment· of a particular I!lix of institutional ar:
rangements for the provision of a particular set of goods and services 
in a particular environr.1ent. Until a more reliable theory of insti
tutional design is developed, further reforms using the traditional 
ideology are liable to increase tl1e unresponsiveness of urban police 
institutions. 
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