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CHAPTER ONE

HOW DOES ORGANIZATION INFLUENCE PERFORMANCE?

If you were to ask a proverbial "man in the street” whether the
structure of an enterprise affects its performance, he woﬁld prohably
reply: "Of course it does." If you weia to ask a social scientist
the same question, particularly with reference to the structure of
public enterprises, the response might be much less affirmative.

Some social scientists would flatly declare that structure does not
affect performance. Why this disjuncture between what “everyone"
knows and the position of many academics? The answer lies in the
academics!' reading and interpretation of a number of research reports
over the last three decades.

This study disputes the contentions of those who argue that
structure is unimportant. Organizational structures, I will argue,
provide opportunities, incentives, and constraints for actors within
them. If structure influences performance through opportunities,
incentives, and ;onstraints, then analyses finding no structural
effects are, in most cases, incorrectly specified. That is, organiza-
tional structure should not be-conceived of simply as one more
ingredient in a mixture yielding performance. Analyses of organiza-
tional structures as they influence performance must, instead, be
based on a theoretical specification of how structure affects relation-
ships among other variables as they, in turn, may influence performance.

One does not add structure, resources, and environment together to




produce output., Rather, structure influences the g 3 ffot ovsmagioat s
transform resources nfo BT gonlilios, goo o roey omd mibaen
of outputs in diverse environments.

The distinction is important. Scholars whe have posed the
question, "Is orgapizotion impertonty,” Love oiten found litvio
importance when they answered the question wsing simple, additive
models. Those whé have posed a differcat question, "How is oryanisat ion
important?,” have often found substantial oypanizatimal offoets by
using more complex models in their analyscs.l

Accepting the task of demonstrating how organization fsilucness
performance does not require denial of the importance of environmoniat
factors. Social, economic, and other envirommental elements can and
often do constrain performance possibilities in important ways. Yet
these elements are generally imputable, at least in the short rum.
Policy analysts are forced to accept these elements as given in any
particular situation, and to ask what differences might result from
alternative policy choices in that context. Organizational forms and
procedures are more amenable to change than are underlying social,
economic, psychological, or environmental factors. We can alter the
size, internal structure, or uperating procedures of a public organiéam
tion more easily than we can alter the racial characteristics, income
distribution, or extent of anomie among its clientele,'or the weather
conditions in its jurisdiction. Because of envirommental constraints,
performance differences due to organization may be modest and often
the indirect result of policy choices. Thus the elaboration of
organizational influences on performance is not simple. Careful

analysis, informed by a theory of the processes at work, is required.

o
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In this study T will offer a conceptual framework for exploring
how orpanizational structure is imvortant in influencing the perfor-
remen of orgunizations involved in the supply of public services.

I will then use the framework to guide an analysis of relationships

in 4 particular area of public service delivery, policing in residential

neighborhoods. This analysis will show the usefulness of theory-based
vesearch and will, I hope, contribute to an on-going public policy
debate over how differences in organization affect the supply of this
sorvice.

First, however, I present a bricef review of some important works
that have been used to argue that structure is of little importance.
I will then offer a suwmnary critigue of these efforts and review some
reécent works that have used approaches wore consistent with what I
propose. By presenting these materials first, I wish to ground my
own work in a broad tradition of scholarship in political science,

economics, and sociology.

Studies of the Determinants of Public Expenditures

Beginning with the work of Hawley (1951), empirical analyses of
relationships between government expenditures and a variety of social
and economic (and, somewhat later, political) variables have appeared
in studies by Sociologists, economists, and political scientists.2
The first extended analysis of these relationships was that of
Fabricant (1952), who found that a set of socioeconomic variables

could be used to account for a large proportion of the variation in

"




expenditures ameng states and amony municipal ies i the i ted

States. Other imporceat contributions o thoss oo is o "detorivent s,

as they came to be known, werce those hy Rraces {10003 Piatiop (1w
1964), Sacks and Harrvis (1904}, amd Bahl (19600, Their timdines,
using increasing degroos of sephistivation in statistical fovingue.
were essentially the same. Voriations in covernment cxponditnres frow
state to statz, county to county, or mmicipality to mmicipality were
quite closely related to variations in social and economic conditinn:
among those units. Usiae weliipie resreessinn ond roloted tochaigoes,
it was possible to account for 50, 60, or even wore than 7 percent of
the variation in government expenditures by employing szocial umd
economic variables as predictors, This held true whether goversmental
expenditures were measured in toial or in specific functionol eatceovies.
Economists were generally content to pursue these analyses of
the determinants of govermment expenditures qua expenditures. They
pursued a positive theory of public expenditures that could be induccd
from the statistical results (Bahl, 1969). The development of theory
generally followed, rather than preceded the analyses (in fact, if{ not
always in presentation), with the result that these "theories" had
an ad hoc flavor that has been the subject of a number of critiques.3
Political scientists often make greater claims for their analyses,
often designating measures of expenditures as "policy outcomes" (e.g.,
Dye, 1966), and arguing that, by including & seclection of political
variables in their analyses, they were testing whether the political

system made any difference for such outcomes. Contributors to this

research include Dawson and Robinson (1963), Hofferbert (1966},




Lincherry and Vowler (19675, Fried (1974}, and many more.4 Given

the findings of determinants studies that a large proportion of
ecxpenditure variation is sccounted for by socizl and economic varisbles,
it is not surprising that political "determinants gtudies usually
reported little oy no influence for political variables once controls
for social and economic conditions were imposed.s While the efforts

of these political scientists were often couched in more theory-laden
terms than the efforts of economists and sociologists engaging in
similar research, their theories have been challenged as equally ad

hoc or as unconnected with their empirical analyses.6

Studies of the Determinc.ats of Publlc Qutcomes

A different, yet related, line of scholarship focused on the
outputs and outcomes of public service agencies as distiﬁct from their
expenditures. Studies of education and police services, for example,
have many similarities in technique and in findings to the studies of
determinants of public expenditures.

In the field of education the primary study was that of James

Coleman and his colleagues, Equality of Educational Opportunity (1964,

hereinafter referred to as the Colemar: Report). The Report raised the
question of how much variation in childrens' educational achievement
could be accounted for by the characteristics of the schools they
attended. The answer, after controls for a child's home and community
characteristics were imposed, was not very much (see, in particular,

pages 290-333 of the Report).
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In the field of public safety, similar sundios effored nimiior
results. Using virtually identical reasoning and tochniuye o the
education analysis in the Coleman Report, Welliwwed reported thos
"crime rates are largely a fumection of demographlc and seeial

characteristics, and the cleavance of index erimes is Jayects o

1Y

function of the nature of the creine™  [1074: 2081, Ooce vontrola fi

social and demographic conditions were imposed, the chavacterictiocs
of the police agencies serving an area accounted for very littio
variation in crime and clearonce wates. Othors reporting sind oy
conclusions include Kobrin, et al. (1972), Jones (1973), (rocmwoond
and Wadyeki (1973), and Swimmer (1974).

The political scientists’ versions of cupenditure determinants
studies asked the question, "Dogs politics make a difference?," and
advanced the answer "It does mot." These service outcome studies

raised the question, ''Does structure (or organization) make a

difference?," and reported a similar answer, "Not much." The findings
across a large number of studies exhibited a basic comnsistency. But,

it may be that the similarity in question and in the technigues emploved
to provide an answer had more to do with the consistency of that answer
than is apparent in reading these reports. This is the contention of

z number of e¢ritics of such studies, one that 1 share with the critics,

Critiquing Studies of "Determinants"

The skeletal frameworks of determinants studies have a great deal

in common, though the substantive flesh may be quite different. One

A




asks, "How important is X as.an influence on Y?," and develops an
answer in terms of the proportion of z¢maining variance in Y that
can be accounted for by X (remaining after control for some set of
Z's). If that proportion is small, particularly if it is small in
relation to the proportion accounted for by the Z's, one asserts that
X is not important. The Z's are variables that are claimed to be
antecedent to Y and X, or to be a part of the environment where X
must operate on Y.,

Thus the studies of determinants of policy outputs (measured most
often as level; of expenditure by governments), asked whether politicai
variables (X's) accounted for any variance remaining in expenditures
(Y) once socia1~and.economic characteristics (Z's) were controlled.
Studies of the effects of school or police agency characteristics
(X's) on levels of achievement by students, or crime in jurisdictions
(Y's) similarly looked for remaining variance in the Y's after control
for social and demographic characteristics (Z's). The particular
techniques employed in these analyses were one of several variants on
the general 1in¢ar model in statistics (Bibby, 1977; Van de Geer, 1971),
usually partial and multiple partial correlation or analysis of variance
based on block regressions. But, as critic after critic has stated,
these techniques cannot provide a sensible answer to the question at
issue ("How important is X as an influence on Y?"), unless some very
stringent assumptions are met. And, as critics have also argued, these
assumptions are generally unmet in the analyses of determinants.

The single most important assumption underpinning any statistical

model of influences from the perspective of this argument is that the




model is correct in specifying how X influences Y {as well as how the
Z's influence Y). A statistical finding of no effect of X on Y can
mean that: (a) there really is no relationship between them once the
effects of the Z's are controlled, or (b) the medel that is being

tested by estimating the influence of X on ¥ is incmrreet.? To have

a correct model for statistical analysis, howévar, requires that one
have a theoretical understanding of how X influences Y. To sensibly
answer the question, "How important are political variables?,'" one

must answer the prior theoretical question, "How arc political variables
important?" (Godwin and Shepard, 1976: 1,134).

This requirement of specifying how political variables are imporiant,
and the failure to satisfy it in determinants studies is where critics
have focused sharp attacks. Jacob and Lipsky noted that '"each investi-
gator appends a theoretical framework to his study . . . (but) the
theory . ., . rarely guides the resestch' (1968: 514), Meltsner and
Wildavsky note this phenomenon as well, characterizing determinants
studies in a most unfavorable light as 'mindless empiricism with
relatiéns established notAon grounds of explanatory relevance but
simply by the availability of census data" (1970: 318). Where a
theory of political or structural influence on a variable of interest
(e.g., expenditures or service outcomes) might require the comsideration
of complex interactive or contextual effects, most determinants studies
have employed a linear additive model. In practice, if not in theory,
such research suggests that a given expenditure by a public agency,
for example, is brought about by adding together three cups of pér

capita income, one cup of percent nonwhite, a tablespoon of intergovernmental

E:§

it
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revenues, and a smidgeon of party competition in the previous election.
While the units and propertions are not generally stated in this way,
the logic of analysis is the same, It is, therefore, unremarkable

that little influence has been found for political or structural
variables through the usc of this type of analysis. While we may feel
comfortable when these analyses usually indicate that wealthy states
spend more, or that the children of better educated parents aéhieve
more, our comfort should not increase our confidence in the findings

with respect to the lack of political or structural influences.

The Necessi.v and Utility of Theory-Based Analysis

Statistical analyses that are bused on an inadequate model of
the underlying phenomena are fated to yield inadequate answers. In
technical language, they are prone to "specification errors," which
cause coefficient estimates to be biased and inférential statistics
to be inaccurate (Johnston, 1972: 168-169; Hanushek and Jackson,
1977: 79-86). Of greater importance, however, is the substahtive
problems they engender. Sophisticated statistical techniques can lend
an aura of respectability to an incorrect substantive statement of
relationships. As Bibby argues, the translation of a substantive
argument into a statistical analysis inevitably tends to narrow,
trivialize, technicalize, obscure, and expertize a debate (1977: 77).
He continues:

while the original question could be stated, understood,

and answered by the ordinary literats man in .the street,

the new "statistical" question is formulated in such a way

that only a few experts can understand it, let alone

express an opinion (ibid.).
It may well be that the statistical question as stated is only remotely

connected to the substantive question. This does not mean that one
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should refrain from sophisticated statistical analvses. It does mean

*

that the first issue to be addressed in ony analysis ig the adequary

of the theoretical explanation that the statistical onalysis impiicirly

or explicitly tests. When the theoretical explanation is aceounted

for satisfactorily, then the argument can turn to the tovhmivel aspects

of the statistical analysis.

The relevance of this for the politics and policy outcomes studies
and the structure and performance studies is that when such studies

have used a theory of how politics might affect ovtoomes or !}

Fow

o
structure might affect performance, they have often found substantial
influences for these variables, 1In studies of the effect of politics
on policy outcomes, this has usuvally meant using a theory that specified
ways in which politics operate to influence the relationship between

socioeconomic conditions and public expenditures. Socioeconomic

conditions are used as surrogate measures for the demand for public
goods, while expenditures are surrogates for the supply. Political
factors then are posited to condition the way that governments tailor
supply to demand.8

In studies of the effects of structure on performance, those that

have shown structural influences have usually included a theory of
how structural constraints operate to condition the transformation

of inputs to outputs. Some have also considered how structure affects
an organization's capacity and incentives to tailor its supply to
consumer demands. An important element shared by studies of political
and of structural effects is their focus on differences in relation-

ships among variables in the context of different political or
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structural conditions. The pelitical or structural contexts are
eonceptualized as systems in the usage of comparative scholars.

Systems differ [that is, politics or structure makes a
difference| not when the frequency of particular
characteristics differ, but when the patterns of the
relationships among variables differ (Przeworski and
Teune, 1970, emphasis in original).Y

Lineberry and Fowler, for example, examined the effects of
political reforms in municipal governments on the linkages of supply
and demand in theiy jurisdictions (1967). They hypothesized that
outputs would be more responsive to social and economic conditions in
cities that were less reformed and, thus, where the political system
would be more open to social conflicts and cleavages. Their findings
supported the hypothesis. Taxes and expenditures were more closely
correlated with social and economic conditions in unreformed cities
than in cities with city managers and nonpartisan elections. Political
variables, in this case the presence or absence of reformed structures,
acted to condition the relationships of socioeconomiﬁ conditions and
government policies,

Carmines' (1974) analysis of the effect of legislafive profes-
sioﬁalism on the relationship between interparty competition and
welfare policies offers another example. He hypothesized that profes-
sionalism would affect the strength of this relationship, with the
strength likely to be greater in those states having well-organized
state legislatures. His hypothesis was supported by the analysis,
indicating that political institutions in the states significantly
influenced the possibility of linkage between politics and policy

outputs.




A comparison of reccent analyses in a very Jifforent aren shous CZ)
again the value of theorstically adequate spocifivotion. Fried (1970,
using partial correlation analysis along the lines of that emploved
earlier by Dye, reported that the party in power had little effect
on pelicy outputs in German cities. Frey ond Pommerehne (19757 on
the other hand, report that party does muke a difference in policr
outputs in Germany iﬁ examined in an analysis that includés concideradion
of the party-in;power's'reuelecfinn prospects and the prozimity in tiwe
of the next’elec'tion.10 In the latter anslysis, coretul considerstion
of how politics might, in theory, affect policy outputs led to an
empirical finding that it did so in the specified way.

In a recent article Summers and Wolfe, once again, raise the
issue, '"Do schools make a difference? (1977). They use a theoretical
and analytic approach that enables them to explore the effects of CZ)
schools as they interact with socioeconomic characteristics of pupils
and their peers, rather than treating them as simple additive factors,ll
They report that school variables do make a difference in pupils' gains
in achievement, with some interesting intsractive effects. Class
size, for example, was found to have differential effects, depending
uﬁon the achievemeﬁt level of students: a negative effect on low
achieving students and a positive one on high achievers. Low achievers
do better in smaller classes and high achievers do better in larger
classes. School size also had differential effects. Smaller schools
are more beneficial for all pupils, but particularly so for black pupils.

Some recent analyses of the relationships among socioeconomic

conditions, the structure and activities of police forces, and




criminal activity, indicate that analyses based on theories of how
the structure of polive forces might affect the relationships of
erime to sociceconomic conditions find effects where earlier studies
did not (e.g., McPheters and Stronge, 1974; Phillips and Votey, 1972;
Wilson and Boland, 1978). Accepting the premise that crime may be
closely related to socioeconomic conditions, through their effect on
opportunities for legitimate gainful cmployment among those who might
engage in crime, these studies go on to postulate an interactive effect
of crime and police activities, with more crime engendering more police
who, in turn, may reduce crime through their presence and their
aggressiveness. Here, as in education and in the politics/policy
outputs literature, theory-based analyses find that structure affects
performance -- and politics affects policy -- where nontheoretical
analyses did not.

An important element in these theory-based analyses is their
view of politics or structure as a variable acting to condition
relationships among other variables. Politics is not simply one more
ingredient in a socioeconomic batter. Rather, political variables,
the structure of the electoral process for example, act iike different
cooking devices -~ campfires, gas stoves, or microwave ovens. The
use of different cooking devices often requifes different mixes of
ingredients for a batter, and may affect whether it rises or not.
Likewise, different electoral systems may alter the transformations
between socioeconomic variables and government expenditures or outcome
measures, or specify whether desired outcomes are forthcoming at all.

In multiple regression terms, the slopes of within-system relationships
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linking environmental or antecedent conditions vo outputy and enicenes

would be expected to be different us one moved from one syafom o

,,,
i
P
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political or structural conditions to another.’'” 'This sovt of anaivais
appears to offer the most promise for further understanding of

structure and performance relationships.

Linking Organization and Performance Theoreticallv

The successes of recent efforts based on theories of how politics
and structure might he expected o "make a difference™ are onvoneagine
for the present study. The key elenent in those sncvesses has beop
an explanation of how éﬁructur@ could be cxpected to affeet perfomance.
In spite of the success of these efforts at linking structure and
performance, however, most have shared the ad hoc nature of the
determinants literature. This makes it most difficult to cumulate
findings in any useful way. Analyses of the linkage of structure and
performance would benefit substantially from grounding in a theoretical
framework with broad application.13 Analyses employing such a frame-
work would need to be informed by specific information on structural
elements and important envirommental factors, but the framework should
offer a common ordering for the array of these factors.

Scholars in the field of industrial organization have developed a
promising framework. The framework, linking concepts of structure,
conduct, and performance, has been used to guide studies of particular
industries in the private sector (e.g., Bain, 1944-1947; Bain, 1959;

Caves, 1977). The framework has been adapted to the studﬁ of at least




one pablic seetor industry, that involved in the development and
supply of water (Bain, Caves, and Murgolis, 1966). This industrial
organization frameworlk may be adaptable, as Vincent Ostrom and his
e¢onlleagues have argued, much more gencraily to studies of industries

. ] -, X ; R 14
involved in the supply of public goods and services.

Structure, Conduct, and Performance in Private Industries

Studies of industrial organization begin with the concepc of an
industry. A private sector industry consists of "a group of sellers
of close-substitute outputs who supply a comnon group of buyers"
(Bain, 1959: 6). The sellers in o given industry come together with
the group of buyers to form 2 market. The ey elements of the indus-
trial organization framswork, then, focus on questions of: (1) the
structure of the market linking sellers and buyers, (2) the conduct
of sellers and buyers in a market as they adapt to the structure of
the market, and (3) the performance ¢f the market as measured by the
application of normative criteria bearing on the efficiency of
allocating productive resources among and within firms, as well as
other criteria.15

Market structure consists of the relatively stable relationships

of sellers to other sellers, buyers to buyers, sellers to buyers, and

sellers to potential sellers currently outside the industry in questiom.

Important among these relationships are the concentrations of sellers

and of buyers. On the seller side, concentration ranges from atomistic

competition among very many sellers through various degrees of




concentration comprising oligopolies to complefe concentrat e iy
a single monopolist. Buyers may be Jdispersed omens soav Jdiforent
enterprises or concentrated in one of a fow mesopaonics, hop
important structural elements are the degrec of product differeatiat oy
among sellers, the barriers to entry of now Virme igta the inbigey,
and the growth in demand for outputs of the industry over time,

Market structure is seen to influence the conduct of participaa,
in the market. Monopolists ave predicted to behave dii'fevent iy tham
oligopolists who, in turn, oxhibit Jdifferept behavior then individen?
sellers or firms in a2 structure charvacterized by atomistic eoppet ition,
The existence of competitors o the potantial for conpetitors tn enfoy
a market encourages the choice of different pricing polivies by fivme
in that market than those chosen vhen few competitors exist or ontry
costs are very high, Firms acting to capture poriions of a rapidly
expanding market should behave differently towavrd cne onether and
toward buyers than those attempting to maintain thelr shave in a
static or declining market. The strategies and tactics of firms
vary more or less predictably with the structure of the market they
confront.

The structure of the market that links the seller firms in an
industry to their buyers, together with the conduct of the sellers
and the buyers, act to determine the performance of the firms, the
industry, and the market. Two points are quite important here,

First, performance is never solely determined by structure and

conduct. Factors in the enviromment of an industry are likely to

exert major influences on performance. With respect to influences
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of structure and conduct on performunce, Baln says, ". . . the nost
we con mean is that, piven the character of all the other important
and perhaps more basic determinunts of performance, they 'make a
difference’ in how performance will cmerge, or have some systematic
influence on it* (1939: 44-45). Styucture and conduct are important
to study as they determine performance, however, because they are
potentially manipulable for public pelicy purposes, where environ-
mental influences are not.

We isolate and emphasize . ., . these particular

determining variables because ., . . if we wish to

influence performance via public policy, these

determinants are to u considerable extent mutable

and subject to deliberate modification (ibid.: 458).

The second important point is the separability of performance
from the products of the indﬁstry, The performance of an industry
is measured through the application of diverse, normative criteria
to the industry output and its distribution, and to aspects of
industry conduct independent of its output. Scholars in the industrial
organization tradition speak of the efficiency of an industry as a
measure of its performance. They are simultaneously concerned with
the extent to which the industry is progressive, contributing to
technological advance and taking advantage of such advances made in
other induétries. Other criteria applied to industrial performance
include the contribution of the industry to goals of full employment,
price stability, equitable income distributions, and the absence of
discrimination by race, sex, or other employee characteristics (Caves,

1977: 66-83). The range of criteria that might be brought to bear in

discussing performance, the separation of these criteria and their
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application from the activities and output of Vivme in the inductyv T il

and the explicit recognition that the eritoric and ¢heir applivatiosn o 1

are normative phenomena, are quite important aspects of the industrial ‘ J
organization framework as it might be applicd to public gector ovganicatien. -

These aspects are consonant with a view of publie sceter porivwnuoe -

that maintains that such perxrfommaence can be viewed from the perspectives N

of multiple, diverse "constituencies.' Multiple, but net necossarily
commensurable criteria may be hrought to bear eon the avtivities and
outputs of public sector vrpenizations in developing nommtive assens
ments of how well those organizations perform (Connnlly and hewniseh,
1978; E, Ostrom, 1979). 1 will roturn to ¢his polpt in the lovter

portion of this chapter.

Elenents of a Public Indusgiry

The delivery of goods and scrvices through public arrangements
arises in response to inefficiencies or failures in thoir supply through

private markets.,16 Private markets can be predicted to fail in

supplying goods or services where potential consumers cannot he
excluded if they will not pay for what they wish to consume (Glsom,
1965; Head, 1962). Those who can consume without paying are unlikely
to contribute voluhtarily. If all potentigl consumers are in such a
position with respect to a good or service, no one will pay for its
production and, thus, none will be produced. Where a good or service
is only partially excludable or where exclusion of nonpaying potential

customers is costly, some .of the good or sexvice way be produced, but
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the quantity is likely to be allocationally inefficient. Generally
it will be less tﬁan what would be produced were full exclusion and,
thus, full payment for bencfits received possible,

A related source of market failure ox gross inefficiency results
from jointness in consumption of a good or service, Jointness in

consumption occurs when consumption by one person does not subtract

from the quantity available to others or, in cases of partial subtract-

ibility, where the amount subtracted is less than the amount consumed
(Samuelson, 1954; 1955; Head, 1962). If joint consumption goods or
services are supplied as toll goods, i.e., through the exercise of
axcluéion and the charging of a price for their cdnsumption, the price
charged may be allocationally inefficient. That is, it will often be
higher than the marginal cost for an additional user. If, on the |
other hand, the price for a toll good is set at the marginal cost,
it may be well below average unit cost and, thus, require a subsidy
if the good or service is to be supplied at all (Bator, 1958).

Joint consumption goods or services, when they are supplied,
‘are typically subject to erosion through excess or unregulated use
(Buchanan, 1970). Congestion problems arise when too many consumers
are attracted to the good or service and their joiﬁt use degrades the
quality of service available to each. Various means of regulating
use to a level below the onset of congesfion pioblems must be employed.
Common means include tolls or entry fees and the use of queues
(Wire, 1971), Even without congestion, however, it may be necessary
to regulate use pafterns so that the behavior of some consumers does
not prevent or degrade the enjoyment of the good or service by others

(Buchanan, 1970; Oakerson, 1978).




Provision of goods and sorvices throuph prblic ooraugenonts, {:)
established to compensate for marker inetdicviencics or faijonre with
respect to their supply or to regulute use once eovailable, fopicaliy
entail the divorce of purchase from consumption. There is ue anid
pro quo relationship between buyers and sellers as in privote wodoeos
Instead, conswmers and producers of public pouds and services are
commonly linked through intermediaries., These intormediarics,
conveniently called provilers, arvangers, o collevtive conomupt e
units, attend te the financing and ropuiation of prodiection and the
regulation of consumption or use (Ostrom, Tiebout, apd Waveia, 196]:
Ostrom and QOstrom, 1965; 197%; Soyns, 19761, Units of govermeont arge
the most common colleciive consumption units, but many other entiticn
are also providers within many public sevvice industrics.

The existence of providers as important elements for ovganiiing <:>
the delivery of public goods and services requires that the critevia
used to define industry mewbership be broadened for studies of public
industries, There ave additional reasons dictating this broadening
as well. Public service products are commonly amurphoﬁs, multidimen-
sional compasites. Output componsints are usually produced jointiy,
so that a tight focus on “close substitutes'" cannoi be maintained.
Morsover, very frequently consumers of public goods and serviees ave
intimately bound up in their production as well.

Bain, Caves, and Margolis went beyond the private, output-
substitutability, industyy definition in their study of the water
industry in Northern California. They included "all public and

private agencies that develop and manage water resources, use them
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to generate electric power, and capture and distribute water for
consumptive purposes' in their definition of that industry (1966: v).
The industry was defined by reference to a common raw material (water)
instead of substitﬁtable outputs.

Robinson argued that any of several common bonds might be used
to define an industry. He included: (1) a broad type of general
product, (2) common use of a given raw material, (3) common use of a

»given type of machinery, and (4) common use of a given process ofF
maﬁufacture as possible criteria foxr setting bounds on an industry.

He argued that industry definitions were best set out for the purposes
of the study at hand, with the key consideration that the definition

was useful for the study:

Industries as such have no identitvy. They are
simply a classification of fiyms whiclh may for
the moment be convenient (Robinson, 1958: 8).

Ostrom and Ostrom offered similar criteria to those proposed by
Robinson. They argued that public industries could be bounded by
"similarities in production methods, common knowledge, and similar
technology among enterprises coordinating their activities in the
provision of related services' (1965: .39). The similarities in
technology, methods, and products would, they argued, be reftected
in the organization of particular industries.

The Ostroms' reference to "related services" is a useful termino-
logical device. The products of public service industries (e.g.,
public education, police protection, public health services) tend to
be amorphous or, at least, highly multidimensional. Definitions

based on "'close-substitute outputs' may be much too restrictive.




What, for example, are the products of public cducat:on? Ave thev
limited to skills in the three R's? Should secioticstion in commmity
norms be included? Should skills useful for vorticular vrades {e.q.,
auto mechanics, woodworking) be counted as producte of the public
education industry? Public pelice, for another example, proaduce uany
services in addition to those focnused directly on erime-{fighting,
Some are closely related, as when intervention in Temily disturimces
may prevent assaults. Others ave Iess velated, as, for cuample,
getting cats out of treetops. By councing these and oiber exoupios
as related services rather tham close substitute outputs, industyy
boundaries may be drawn thai fit more comPortably with orvdinnsy soiioan
of what enterprises are involved in producing education services,
police services, or many other public services.l7

Studies of private sector industries generally limit the concept
of industry to the sellers or producers involved, bringing them
together with buyers o1 consumers in a separable conceptual grouping,
the markét (Bain, 1959; Caves, 1977}. But it is important to include
providers and consumers within the boundaries of public service
industries. In the public sector little or nothing might be produced
without attention to the financing and regulatory functions that lie
within the competence of providers. Furthermore, for many public
services, little or nothing of value can be produced without the
active cooperation of consumers as ''coproducers’ of the services in
question.18 It is hard to categorize, for example, what is produced
in classrooms where students do not actively cooperate in the production

of their own learning -- certainly it is not education. The role of




citizens as coproducers of police services has received increasing
attention in recent years, with many willing to identify citizen
input as the crucial element without which formal police efforts are
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of little value. Consumer coproduction roles have been identified

in such diverse public services as fire protection, sdlid waste
collection and disposal, and vecreational services as well (e.g.,
MacGillivray, et al., 1977; Savas and Stevens, 1977; Grodzins, 1966).
Given these considerations, I will define a public service industry
as a group of producers, providers, and consumers of a set of related
public services.zo For any particular study, industry boundariss can
be drawn by reference to the set of rilated services to be included
and, for most studiss, ihe geosraphlic bBounds of interest. In a
recent study of police service delivery in metropolitan areas, for
example, my colleagues and I iisted 10 distinct services supplied by
police agencies as comprising the related set (e.g., general area
patrol, traffic accident investigation, radio communications), and

used Standard Metropolitan Statisticul Avea (SMSA) boundaries estab-

. lished by the Census Bureau to delimit the geographic bounds of

interest (Ostrom, Parks, and Whitaker, 1978). Application of these
criteria enabled us to identify all of the producers and groups of
consumers in the police service 'ndustries of 80 different metropolitan
areas.21

Producers in a pﬁbliC‘industry may be agencies of local government,
agencies of other governments (e.g., county, state, or federal) with

concurrent or overlapping jurisdictions, agencies established under

the aegis of special assessment districts, private firms, or consumers



themselves, acting individually or organired av o voiuntary associaliog,

>

Providers, who arrange for service Tinancing ond nrvrompt o vepalate

production and consumption or use, may be units of local sovernment,
units of other, overlapping governments, poverning boards of speciad

districts or voluntary associations, or inbividnl cousumers.

may bé individuals, households or othor collectivities of individuals,
private firms, or govermment agencles. Within an induvtry some
entities may produce one of the defininy serxvices {e.g., aencvyal aven
patrol by police officers in radie diipatebed sutmmehiles) oult ba
consumers of another service {e¢.2., vadio cammumicationsy, dhethoey
or not production of services is vertically integrated in a single
production unit is a question to be establislied when describing the

structure of particular service delivery arrangements.

The Structure of Public Sexvice Delivery Arrangements

The structure of relationships among the elements of a public
service industry is inhevently more complex than the structure of
relationships among buyers and sellevs in private markets. As in the
private case, relationships of producer to producer, producer o
potential producer, ﬁroducer to consumer, and consumer to consumer
must be considered. But, with the additional element of providers,
relationships among providers and of providers ito producers and ¢o
CONSuUmers must'be considered as well. I will refer to the structure
of these relationships as the structure of service delivery arrange-

ments., Some arrangements in some public service industries may closely




resemble the market structures found in studies of private industries.
Other structural arrangements for the delivery of public services
are likely to be quite diffevent.

Important aspects of public service delivery structure are
analogous to considerations in studies of private market structure.

The degree of producer concentration, for example, is important as it
affects opportunities for the capture of economies and the avoidance
of diseconomies-¢f-scale in production. Producer concentration also
affects the opportunities for cooperation, competition, and conflict
among producers in a public industry. Froducer concentration in an
industry is measured by the nuwber and relative sizes of the producers
of a given service. The proporcion of industry production that flows
from the largest producer, or from the N largest producers can also
be used to index this concentration.

-Consumer concentration is an important aspect of public industry
structure also. Of particular interest, due to the geographic orienta-
tion of most public service delivery, is the extent to which consumers
cluster together in relatively homogenous social, ethnic, and economic
groupings (Cox, 1973). These homogenous clusters often have unique
patterns of demandvfor given public services. Thus, the extent to
which multiple and diverse clusters are grouped together in larger
jurisdictions will affect the diversity of the demand scliedule to which
providers and producers attempt to respond.

Another relevant aspect of consumer concentration relates to the
nature of the public service in question and the domain of its consump-

tion effects. Consumer concentrations that are well matched to the
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domain of.effects of residential police patrel may, for exampie, be
quite different from ones matched ro the Jomain oF efdects of o
service such as air peollution control. Where consumer copcentrations
are relatively similar in size to the domain of consumption eiiects
for a given service, it may be ecasier to establlish provision avionae-
ments than in cases whore sizes ave very different. D¥Werences in
the domain of service effects mav help to explain the presence of
multiple special districts for the delivery of particular services

in some areas and, perhops, joouvide Toosons tw censider the estabjiiche
ment of similar districts in areas whoere they are lacking (Ostrom,
Tiébout, and Warren, 1961; Bish and Ostrom, 1973).

Provider concentration is important as it affects the information
requirements of the providers. A single provider, attempting to
arrange the supply of services to all consumer groupings in an
industry, must consider a diversity of demand schedules in most cases.,
Ascertaining and aggregating & large numbsr of diverse schedules
places a great information acquisiticn and processing load on a
provider attempting to be responsive to demands. Various political
mechanisms (e.g., ward or district election of council members) and
administrative mechanisms (e.g., decentralized administrative centers
such as "little city halls") can be viewed'as attempts by concentrated
providers to confront these information problems. Multiple, smaller
scale providers may have greatly reduced information acquisition and
processing requirements if their provision activities are intended to
supply only one or a few diverse consumer groupings. - The number and

range of demand schedules to consider would be much reduced.’
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Another aspect of provider concentration is the number of distinct
industries in which providers operate. Mﬁltipurpose governments, for
example, commonly arrange the supply of several quite diverse public
goods and services to their jurisdictions. This cross-industry concen-
tration may facilitate some economies in operation for providers and,
perhaps, also for consumers as they attempt to monitor provider
activities. It may also facilitate cross-industry trade-off decisions,
avoiding problems that might arise through suboptimization in each
individual industry. Cross-industry concentration of providers may,
however, make it very difficult for consumers to signal their dis-
satisfaction with provider activities in any individual industry.

Where such signaling is accomplished Ly voting for candidates who
will make provision decisions in several diverse industries, a
consumer-voter is confronted with a “blue piate special of potential
provision‘activities. He cannot choose an a la carte selection of
ones he favors, but ﬁust pick a wix that comes closest to his
preferences from a limited number of offerings.

Barriers to entry in public service delivery arrangements must
be considered for both producers and providers. Barriers to new
producers may result from large-scale economies in production..
Examples include services that require large, fixed cost facilities
as a part of their production (e.g., water and sewer treatment plants)
and, to a somewhat lesser extent, those that confront high peak demands,
requiring substantial éxcess capacity during ordinary production
periods (e.é., hospitals producing emergency services, fire protection

services).



More common barriers to the entry of new producers or providers
in public service industries are those established by law. Lepal
authorization to produce police services, where suchk services involve
the use of arrest powers beyond those of an ordinary citizen, mav be
restricted to agencies of recognized mnits of local oy witnte jeveruwent
(Kyamer, Anechiarico, and Wagner, 1877). (Creation of a new production
unit in such cases is contingent on the right to create a new provision
unit. Barriers to entry of new providers may vesult frow historicad
developments as when all avalluble toreitevy lies within incorporared
municipalities and their dissolution (through deannexation. for exawplel
is not allowed. In some areas state legislation has given axisving
local providers a veto over the entry of any new providers that take the
form of units of local government. Examples include St. Louis County,
Missouri, where the county council must approve the formation of new
municipalities and, movre generally, throughout California, where Local
Agency Formation Commissions composed of local government representatives
can prevent establishment of new units of government (Martin and Wapner,
1976) . Légal barriers to new producers also include minimuﬁ standards
legislation that may mandate a production scale or startup costs beyond
those that new producers could generally manage.

Relationships between providers and consumers, providers and
producers, and producers and consumers arve critical elements of the
structure of service delivery arrangements. Private, competitive
market structures are characterized by "arms length" relationships
of buyers and sellers, but such relationships are the exception in

public service delivery structures. Most public service delivery

O
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urrengements link consumers, organized in a political jurisdiction,
to a single provider, the local government, and to a set of producers
which are agencies of that local govermment. The exemplar of this
common structural pattern is a municipality with its own governing
body and producing agencies that supply services exclusively within
the boundaries of the municipality. This pattern of autonomous
provision and production of multiple services, organized within
individual municipal units, probably accounts for more fhan half of

22 The

the local service delivery arrangements in the United States.
very ubiquity of this pattern should not, however, detract attention
from the existence and possible desireability of alternative relation~
ships.
One common alternative structural arrangement is the organization

of provision and, quite often, production of a single service through

a special district. Independent school districts with elected boards
are a frequent example. Special district arrangements are foﬁnd for

the delivery of water and sewer services, fire protection services,
recreation, and even police services. For some services in some areas,
special districts function as subunits of local governments having
broader jurisdictions. In such cases they may allow for differentiation
in service financing and supply that would not be permissible for the
broader government under ""equal protection" reduirements (e.g., the
separétion of DavidSon County, Tennesse¢e, into an Urban Services
District and a General Services District with differing service‘levels
and tax rates). Special districts may often attend to the provision
function only, contracting for service supply from one of several

alternate producers of a given service.



Contracting for service supply may be done hy Incal government
and special district providers and, occasiomuily, % individual or
small groups of consumers acting as their own providers (..,
contracting for selid waste collection in many areas). Centracting
quite often takes place within an oligopelistic structure ot best,
Only one or a very few viable producers bid for a given contvaei.
However, the preparation and review of such bids is thought by
contracting advocates to elicit considerably more informotion than
that which is available to providers who napgotiate with a single,
local government based producer. One intevesting feature of controctine
for service production is that it opens the way in many c¢oses {ov
production by private firms. Such firms may exhibit quite different
internal incentive structures than the more common, bureaucratic
public producer.

Other relationships are possibie as well. Individual consumers
or small groups may organize themselves to provide and produce their
own services. Housing cooperatives and homeowners' associations may,
for example, call upon the labor of their own members for essential
maintenance services with respect to their common aveas. Neighborhood
patrols by residents may supplement (or even replace) police patrols
from a local government police agency. Multiple providers might band
together to organize a single producing unit for the several consuming
groups they represent. A number of states have passed variants of
interlocal service acts, with the aim of fostering such cooperative
Ventures.23 Producers and providers may become coterminous when,

for example, agency heads (e.g., sheriffs) are directly elected by

O
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consumers, These arranpements all represent variations in structural
relationships linking producers, providers, and consumers. Such
variations in structural relationships are important to a public
service industyy framcwork as they can be expected to 3etexmine
variations in the conduct of their component parts and, ultimately,

in the performance of the industry.

Conduct in Public Service Industries

The behaviors that comprise corduct in studies of public service
industries are influenced by the structure of the service delivery
arrangements in an industryy and, in tuen, influence the performance
of the Industry. The behaviors of intercst are those of the several
elements in the industry, producers, providers, and consumers, as
they relate to one another and to the industry product,

It is possible to outline ideal conduct on the part of each

element in a public service industry.24 Consumers should have well-

defined preferences for the industry product and be forthcoming with

those preferences in the form of a demand schedule, indicating the
amount preferred at various prices, which they display to providers.
Providers should make themselves aware of the demand schedules of the
consumers, and aggregate the individual schedules into a collective
demand schedule. They should also develop a tax sharing scheme that
apportions costs of service delivery among the consumers. Producers

should seek out knowledge of production relationships and use that

knowledge to develop supply schedules based on most efficient production




methods. They should make these schedules available to providers,
indicating to the providers the amount of product they weuld be
willing to supply for given prices. roviders shonld then select
among potential producers to maximize the quartity of putput ehtnined
at prices consumers are willing to puy. ﬁdnue #obargain in strach,
producers should supply the quantity and quality of praduct opveed
to. Consumers should pay their apportioned share in the cost ot
service delivery, and should wuse tie product in ways that avoeld
needless degradation of the quality or quantity aveilable to other
consumers. Providers should arrange for and consumers should suppiw
coproductive activities where they centviliie to net bemefits,

It is likely, howevey, that actual conduct in public service
industries differs from these ideals. The extent of the differencos
is, at least in major pari, attributable to the structure of service

delivery arrangements. That structure offers incentives and provides

Py

constraints for the behavior of »articipants in an industyy. These
incentives and constraints may be mure or less well-designed to induce
participants to hehave in ways comsistent with their ideal behavior.
If we postulate that human beings respond rationally to the incentives
and constraints they confront, and if it is possible o understond
how the structure of service delivery arrangements in an industry
affects incentives and constraints, then to that degree it should he
possible to predict the behaviors of individuals in the roles of
producers, providers, and consumers and, subsequently, the performance

: =4
of the public service industry (V. Ostrom, 1976).20




The nature of many services that are publicly produced may also
work against the attainment of ideal conduct. Consumers, for example,
may not be able to develop a meoningful demand schedule because of
the amorphous or multidimensional nutuwc of the sexvice. Imagine
trying to specify how much you wouid be willing to pay so that your
child could read and write in English. How much more would you pay
for additional languages? How wuch for arithmetic skills? How much
for calculus? How much for integration into a community of his peers?
Even the most conscientious pavent would have substantial difficulties
with these questions, yet they are only a ainor part of what is wrapped
in the bundle of services called education.

Assuming for the moment thut o pareat might be able to develop
such a demand schedule, at leust over small ranges of differences in
quantity, quality, and price, what are the incentives and constraints
that affect whether he will display the schedule to a provider? In a
situation where the cost of provision was to be spread among consumers
in proportion to their willingness tuv pay, a parent might be motivated
to understate his preference, relying on other parents' payments and
the joint consumption nature of public educational services fo supply
him with his desired amount. Where tax shares were fixed in advance,

on the other hand, a parent might indicate a preference for more

educational services than he would if strict proportioning were maintained.

Assume, even more heroically, that a parent could state his
preference schedule and attempted to communicate it to providers with
complete veracity, If the communication process were limited to

electing members of a school board, the best the parent could do




would be to vote for those members whe articulated their intont o
offer o school program that came civsest to the parent's preferrvad
quantity, quality, and cost mix. Thus, even on ommiscient parent,
with the computational skills of a high speed computer and the honesty
of George Washington, might be prevented from exercising wdeci eombuwy,

This discussion of consumer conduct indicates seme volevant
dimensions of service delivery structure as it mipht affect difTorencen
between ideal and actual consumer conduct. The more serviees ayve
bundled together in multiattribuie er poorly defined poackapes, the
more difficult it may be for the consumer to develop amd dvliculeioe
a preference schedule. The greaver the divarce of finance {rom
consumption, the greater the incentives for preference concealment
and distortion. The more the consumer to provider commumication
process is limited to the election of members of a provider organiza-
tion, the harder it will be for consumers to portray their preforcnves
for public services accurately.

Providers' conduct may differ from the ideal for a variety of
reasons related to service delivery structure as well. Where consumers
hold very different preference orderings individually (e.g., as among
the efforts to be expended attempting to teach reading, writing, or
arithmetic), it may be technically impossible Yor providers io
aggregate these into a collective demand schedule that is responsive
to diverse interests (Avrow, 1963). Even where technical impossibility
does not hold, the effort involved in learning and appropriately
aggregating a wide range of preferences may be excessively burdensome

to providers who are not constrained to do so. Such diversity on
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consumer preferences, together with difficulties in developing a
collective demand schedule, are more likely to be found in service
delivery structures featuring high consumer or provider concentration.

Providers are commonly thought to be constrained by a desire to
zain and remain in public office. Downs, for example, characterized
politicians as,

motivated by tﬁe desire for power, prestige, and income,

and by the love of conflict, i.e., the fthrill of the

game' common to many actions invelving risk. However,

they can obtain none of these desiderata except the

last unless their party is elected to office. Therefore,

we do not distort the motives of party members by saying

that their primary objective is to be elected (1957: 30}.
Political representatives may, as providers, work for the good of their
constituénts (e.g., Pitkin's usage of "substantive acting for others"
as the meaning of political representation, 1967). Working for the
good of one's constituents may be the best means of maximizing political
support, thus gaining and remaining in office. But it is incorrect
te view provision arrangements simply as "users’' cooperatives'' that
"act in ways most advantageous' to ¢ usumers (e.g., Bain, Caves, and
Margolis, 1966: 9). At a minimum, the rules that constrain providers
to act in those ways must be considered {Nstrom and Ostrom, 1978).

Election constraints cannot work perfectly, however. If providers
can be elected by less than a majority, if elections are not exceedingly
frequent, or if elected providers attend to more than a single, separable
service, then providers can obtain some slack within which to pursue
their own interests (Breton, 1974). They can ignore the preferences

of some portion of the electorate. They can pursue their own interests

somewhat vigorously in interelection periods. They can force voters
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to choose a 'fuli line supply," guiniﬁg Flesinility by opeet inyg s
service preferences at the espense of others,

For many providers, elections may not supply any Jdivect censtraint,
They may, for example, be tenured civil servants, abie to acy for
not act) without immediate feavr of losing political support. R
actors, along with many elected officials in areas where compoetition
for their positions is not intense, may be able to pursue their "Jesire
for power, prestige, and income" in ways thot are at odds with the
good of their constituents. Negotiations with producers might, for
example, be undertaken with an understunding that a job would bhe male
available for the provider upon retirement. Ostensibly, unrelated
business might be directed to a provider's brother-in-law. To recomnize
that these repreéeht corruptions of the way things are "supposed" to
work is not to denyithat they occur with some frequency,

Without imputing corruption to provider actions, it is possible
to point to a common deviation of provider motivation from acting "in
vways most advantageous' to consumers. Actors in provider organizations,
like other humans, may prefer a substantial amount of peace, quiet,
and leisure. This entry in their utility functions may be increased
by not working too hard at their jobs. They may not attempt to
regulate use or monitor production of public services. A common
exaﬁple is the tendency for local political figures to declare that
they have a "harn.ls off" policy toward the local police agency. Whenever
one hears that elected officials have turned public service decision
making over to the 'professionals' in a producer organization, a

partial explanation may be their desire for peace, quiet, and leisure.
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Assuming that providers were motivated and able to learn consumer
preferences and aggregate them into a collective demand schedule, their
capacity to obtain and choose among producer supply schedules may still
be quite limlted. Producers in public service industries typically
offer a total output for a given budget, rather than individual units
of vutput at a price for each., Precise definitions of output and
accurate means to measure output are generally lacking as well.
Producers may be in a strong monopoly position vis-g-vis providers.
They may monopolize the legal authority to produce particular services
for particular consumers and they may monopolize information about
their own production relationships (Niskanen, 1971; Bish and Wexren,
1972). Producers may have as good or better information about consumer
demands as d6 providers, particularly for services requlring close
producer~-consumer interaction (e.g., policg, education).

Where such conditions hold, producers may be able to appropriate

all of the available consumer surplus in bargains struck with providers.27

Niskanen argues that they are able to do so by producing substantially
more output than full? knowledgeable consumers would prefer, extracting
a maximum budget from providers, but producing at minimum cost (1971).
Others argue,.more realisticaliy, that producers extract the available
consumey surplus through higher than minimum production costs (Migue
and Belanger, 1974; Breton, 1974). A number of scholars have suggested
thatAbureaucratiﬁ producers, as well as private firms where ownership
is separated from management, may exhibit a preference for highér than
efficient labor usage (Maris, 1964; Williamson, 1964; Orzechoﬁski,

1977). Large staffs lead to high administrative salaries through a
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proliferation of ranks with salarv differentials in o hicrarchy.
Excess personnel provide fat to be trimmed if orvganizational vetrench
ment is mandated. Bureaucratic producers may have additional prefevence
for personnel inputs as these personnel may be friendly voters in
elections for members of provider organizations ({Borcherding. Dok,
and Spann, 1977)', Breton and Wintrobe sugpest that either meanus ot
extracting surplus (i.e., oversupply or inefficiency) may he ymp%mycﬂ
and that producer choices will be made in light of provider atieapts
at control which in turn depend on: the cosi of such contyal (1040

28
201-202).

Providers can reduce the moﬁopoly of producers by abtaining
information. If they are able to find out the producer's cost finmction,
they may be able to counter the producer's all-or-nothing bid by
commanding a given output amount and cest. If the production unit is
an agency of the provider, a recalcitrant agency head can be yemoved
and replaced with one who will attempt to carry out the cormmand, If
providers are able to determine production functions, they can go even
farther with their commands. Again assuming the production unit as an
agency of the provider, minimum ¢nst combinations of inputs could be
commanded along with output specifications. Given the possibilities
for control entailed by knowledge of cost and production functions,
it is not surprising that a tendency to conceal such information has
been suggested as characterisﬁic of bureaucratic producers (e.g.,
Stockfish, 1976).

What structures of service delivery arrangements are likely to

produce information for providers to use vis-a-vis producers? Where
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providers can exercise some degree of hierarchical control over producers,
they may install their own cost monitors or purchase information from
members of the producer organization (e.g., by offering to replace
top administrators with those who supply useful information or the
promise of more efficient operation). In instances where production
is widely dispersed, even if each producer is tied to a single provider
and group of consumers, information may be generated by comparison with
arguably similar production and environmental conditions.29 In instances
where praduction is dispersed and competitive bids for service supply
can be entertained by providers, information with respect to cost and
production functions may be available from such a bidding process.

None of these alternatives may, in practice, produce a great deal
of useful ihformation. Production relationships may be inextricably
tied up in the activities of low-level members of a producer hierarchy,
the '"'street-level bureaucrats' to use Lipsky's term (1976). Top
administrators may be unable to learn or to change these relationships.
Attempts to do so may result in purpuseful degradation of output
designed to discredit them (e.g., the experiences of "reform-minded"

0 Producers may band together in

police chiefs, see Kleinman, 1979).3
professional associations to set standards of good practice. Where

this occurs, much of the information generating potential'of a structure
of dispefse& production may be lost through reduced variance in methods
and costs. Competitive bidding may take place in a highly oligopolistic
or even monopblistic structure, where only one or a very few viable

bidders come forward. Their bids may have the same all-or-nothing

character as those of monopoly bureaus.
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Once a bargain has been struck between provider and producer,

whether by contract or budget negotiation, producers may fail to

deliver as promised. In many cases the promise is 50 vague as to
be undeliverable in detail (e.g., police the city, educate the children).
The promise is likely to be in fact what Simon ecalled an cmployment
contract, rather than one for specific output (1951)., ‘That is, a
producer will guarantee to employ X police officers and Y pelice vars,
or W teachers and Z classrooms, often indicating that these will be
used according to "'standards of professional practice.' If producers
do not know the production relationships (e.g,, how to deploy police
officers and cars to maximize public safety, how to use teachers nnd
classrooms to maximize education), then the promise may bear little
relation to what consumers prefer. Even in cases where the bhargain
specifies "performance," the problem persists. Police producers may
agree to patrol all streets at a frequency of N per 8-hour shift.
Education producers may agrse to offer K hours of student-teacher
interaction in a classroom each week. Whether consumer preferences
for safety or for literate children are met by these agreements is
often unknown (Bradfdrd, Malt, and Oates, 1969). In production
monitoring, as in negotiations to reach provider-producer agreements,
structures of service delivery that maximize the genmeration of informa-
tion with respect to production relationships are desirable.

Finally, assume that all problems of demand articulation and
aggregation have been met. Assume further that providers have reached
agreements with producers that will, in fact, result in an efficient

matching of supply to demand and the producers will abide by such




41

agreements. The problem of consumer conduct in consumption remains

to be addressed. Goods and services that are publicly supplied tend

tc be viewed as the common property of a group of consumers. The

group of consumers who view themselves as entitled to these goods

and services may be large or small, with well-defined or ill-defined
membership., The important point here is their perception of common
entitlement. Aristotle spoke to the problem of this common entitlement
when he observed: '"that which is common to the greatest number has

the least care bestowed upon it." More recently Buchanan has referred
to the problem as the “érosion of public goods" (1970). Individuals
who consume a publicly supplied good or service with attention to their
own self-interests may seriously degrade the good or service for others
who may be similarly entitled to its enjoyment. Anyone who has spent
an evening in a public campground within earshot of blaring television

sets from circled wagon trains of vecreational vehicles will be familiar

with this phenomenon. Public recreational facilities, housing facilities,

highways, educational facilities, virtually anything that is commoﬁly
available to a large group of consumers may be subject to such érosion
if individuals, acting in their own self-interest and taken in the
aggregatg, degrads the facility or service for others,

Buchanan noted that very little attention had been paid to the
structures of service delivery arrangements (his term was "institutional
arrangements') that would contribute to the maintenance of public goods
and sarvices once they were supplied. He suggested that substantial
payoffs might accrue from such attention. '"More effective usage of

facilities" resulting from careful attention to rules designed to



prevent erosion would improve public service delivery more than
"enlarging the quantities of the facilities thomselves®™ (19701 o9y,
Some suggestive material can be drawn from literature on the
design of public facilities that bears on rules for use of public
facilities and services as they impinge on joint consumption ({see

also Oakerson, 1978; Ostrom, 1973). Oscar Newman, in his hook,

Defensible Space, identifies architectural design procedures wherchy
a groﬁp of consumers can relate to a common area as an extension of
their propertiés and, thus, can come to "set the norms oif behavior
and the nature of activity possible within a particular place"
(1973: 2). He argues that design features .can take advantage of

the "latent territoriality and sense of community" of individuals in
public housing projeéts such that they will take responsibility fox
maintaining the common good. Earlier, Jane Jacobs advanced a similar
argument with respect to street patterns and land usage in city
neighborhoods. She noted the necessity for "eyes upon the street,
eyes belonging to those we might call the natural proprietors of the
street" (1961: 35). These were essential if pedple were to be safe
when using public streets and sidewalks.

The common ingredient in both Newman's and Jacobs’ discussions
is the need to foster a sense of proprietary interest among a group of
consumers with vrespect to common property. They must be able to
recognize their common interests in preventing the erosion of the
commoi good and must feel empowered to take action to prevent such

erosion.51 They must feel individually that they should act to protect

the common good and have the expectation that others in their group

will support them in such actioms.




Olson's discussion of small groups points out that as groups
get larger, voluntary provision of public goods becomes less likely
(1965). Similar dynamics with vespect to maintenance could be expected.
Important additional considerations include group homogeneity,
frequency of interactions with respect to the common property, and,
perhaps even more important, frequency of interactions with respect
to things other than the common property. Oakerson refers to mutuality,
reciprocity, and re-establishment of community as important elements
preventing the erosion of public goods (1978).

With respect to the structure of sevvice delivery arrangements as
it affects the potential for erosion of a public facility or service,
then, important considerations are the concentration of consumer groups
and the composition of such groups, their homogeneity or heterogeneity.
Also important is the spatial orientation of consumer concentrations
with respect to the location of common facilities and services. It is
useful in this regard to align users of a common facilitf or service
into consuming units coterminous wii.: the domain of the facility or
service in question. This is important with respect to financing and
provision of public goods and services (Olson, 1969; Ostrom, Tiebout,
and Warren, 1961). It is probably equally important with respect to
their maintenance (Oakerson, 1978).

The last consideration with respect to consumer conduct is whether

consumers have incentives to engage in beneficial coproductive activities.

Some relatively inexpensive consumer activities might have substantial
cost or effectiveness payoffs for public service delivery. If drivers,

for example, always removed their keys from their automobiles when
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leaving it unattended, the incidence of auto theft and the cost of

attempting to recover stolen vehicles would drep mosledly. 1§ citizens
call police when they see something suspicious in their neishborhoods, : ‘ ’3
police activities aimed at apprehending burglars may be wmuch nore
effective. If consumers of waste disposal services ave wiliine (o

separate some components of their wastes prior to disposal, thev may

greatly reduce disposal costs and make recycling ef{forts eifeetive. ,h

i

The structure of service delivery arrangements may discounroge
coproductive activities, however. If a person is not chavged tor
efforts aimed at recovering his stolen vehicle, and is otherwise
insured against its loss, he may take no copnizance of the socicial
costs of leaving a key in the ignition. If services are supplied hv
large, professional production units, citizen coproduction may be
discouraged. Indeed, budget-maximizing producers have a direct
incentive to discourage coproduction if it makes a noticeable change
in their cost of production.32 Police or educational professionals
may, for example, characterize citizen coproductive acts as inter-
ference in their assigned missions. Or they may, at best, treat it
as a mixed blessing, not really hurting anything, but certainly not
affecting their costs or their output. By doing so they probably

discourage a great deal of otherwise available coproductive effort.

Performance in Public Sexrvice Industries

Suppose two different structures of service delivery arrangements

" operate to supply one aspect of public safety, minimization of risk of




heing mugged on the sidewalk, for example. Suppose further that these
two structures operate in identical environments, identical in terms
of all environmental factors relevant to muggings. Suppose finally
that the incidence of muggings is one per yeai in the area supplied
by one structure and 100 per year in the area served by the second.
Which structure leads to bhetter performance? Is it the ome with the
dramatically lower rate of muggings? Unequivocally so?

Add another supposition., In the arca with a low rate of muggings,
police ergage in extremely aggressive patwol. Any youth or minority
group member of any age encouniered on the street is taken to police
headquarters for extensive questioning., In the second area this is
not common practice. The difference in conduct can, by assumption, be
attributed directly to the difference in the structure of service
delivery arrangements. Now which structure leads to better performance?

The example, I hope, illustrates several points. First, the
performance of a given service delivery arrangement is not the same
thing as the output of the service supplied. Second, it is necessary
to specify criteria by which to measure performance. Third, criteria
may be brought to bear on things other than service output. Finally,
different persons might be expected to bring different criteria to
bear when discussing performance.

In order to discuss intelligently whether one structure of service
delivery arrangement is conducive to better performance than anbther
structure, two things are needed, First, one needs an array of the
consequences that are likely to result from the uée of each structure.

Second, one needs an array of criteria that are to be applied to those
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consequences in the determination of which consequences are cvaluated (W
as '"better! (McKean, 1958). Conscquences that are relevant to “;)
discussions of performance are not limited to the intended outputs
of any particular public service industry, but must inciude consideration
of conduct and unintended outputs as well (Ostrom, 1079 Connolly ol
Deutsch, 1978).

In the example used at the beginning of this section, velevont
outputs include the mugging rate in the two altornative structinees,
but, at a minimum, also include consumer attitudes toward the police,
These attitudes might be valued as consequences in themselves or as
precursors to more or less favorable consumer activity with respect (o
policing in the future. Conduct of the police in the two different
structures is an important consequence to include if criteria bearing
upon due process and protection from illegal detsntion are used. :
Any consequence of the structure of a service delivery arrangement, <i)
including intended or unintended outputs and intended or unintended
conduct, is relevant to a discussion of the performance of that
structure if any individual or group of individuals, employing ono
or more performance criteria, would recognize 2 change in 2 measure
of that consequence as indicating a change toward better or worse
performance according to any of the criteria.ss Attention to the
likelihood that different individuals or groups may bring‘different
criteria to bear on the same phenomena is important in avoiding sub-
optimizations based on the consequences and criteria of one or a few

participants. As V, Ostrom indicates, for example, "producer efficiency

in the absence of consumer utility is without economic meaning" ({1973: 62).
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wwiteria that might be brought to bear in assessing the performance
of alternative structures of service delivery arrangements are legion,
Cowpbell, et al., in a Wide~ranging survey of literature on organizational
effectiveness, identies some 26 distinct criteria that have been
employed (1974). These include familiar criteria such as effectiveness,
productivity, efficiency, and profit, but include others, such as
absenteceism, conflict/cohesion, flexibility/adaptation, and internaliza-
tion of organization goals, that may be less familiar., Even this
extensive list does not include criteria that may be important in
public industry studies. In such studies, criteria like equity of
output distribution, compliance with legislative and constitutional
mandates with respect to conduct, and responsiveness to consumer
preferences can be coequal in the minds of many with concerns for
effectiveness, efficiency, or productivity.

Performance assessment is inherently normative and is usually
political. The choice of activities and consequences to measure and
the specification of cxiteria to be upplied to them in assessing
performance are not independent of the values held by fhose choosing
and specifying. Further, the criteria applied, even by the same
individual, but especially by different individuals, may be incapable
of being made commensurable. That is to say, for example, that a
criterion such as fairness in trials cannot be mechanically traded-off
against a criterion such as efficiency in disposing of a court's caseload
(Reich, 1877). The values brought to bear in making any such trade-off
are likely to be different as a function of one's current or anticipated

future position in the delivery of court services. Moreover, those




vho anticipate no direct contact with the delivery ot court servives
may still hold diverse values with respect to vourt pyocedures ond
their consequences.

Despite the normative nature of specifying performance eyriteria,
it may be poseible to advance several on which common apreement wonld
be found. I suggest as a minimum set that responsivenens, efticicncy,
and equity aie important criteria to apply to the output and ihe coiwdues
of any public service industry. Procedural regularity is un importost
additional criterion for assessing conduct,

The structure of service delivery avrangements for a public seeviee
industry should be such that the industyy is responsive to consumer
preferences. Consumers band together to form collective consumpiion
units to secure goods and services via a public service industry vhere
private market structures have failed to supply them or have supplied
them inefficiently. If the industry does not deliver the preferred
goods and services at prices the consumers are willing to pay or, ai
least, to come closer to their preferred quantities, qualities, and
prices than market arrangements, the efforts involved would seen wasted.
Responsiveness as a criteria of performance subsumes adaptability also,
as consumers and their preferences change with time, and industry outpui

ought to track these changes.

Fery
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E. Ostrom defines the responsiveness of a given structuve of sery
delivery arrangements as, '"the capacity of those who are acting within
the constraints of a set of decision rules to satisfy the prefercnces
of other individuals who are dependent upon these institutional arrange-

ments to gain soumething of value" (1975: 274)., She refers to incentives

o
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to satisfy preferences as well as capacity. This usage is consistent
with my own and, I believe, with Pitkin's discussion of political
vepresentation in representative government. Pitkin emphasizes the
requirement for "institutions that are designed to, and really do,
secure a government responsive to public interest and opinion® {1967:
234). Responsiveness does not require that participants pursue the
interests of consumers altruistically. Their motivation may be pure
gelf-interest. But, the incentives and constraints should be such that
their pursuit of self-interest results in activities and consequences
that are closely related to the preferences of consumers.

Service delivery arrangements should be efficient also. Following
Simon, '"the efficiency of 2 behavior is the ratlio of the results obtain-
able from that behavior to the maximum of results obtainable from the
behaviors which are alternative to the given behavior" (1961: 179).54
Efficient production requires accurate information about the transformation
of inputs intv services, the production function. It also requires
information about the re¢lative prices of inputs and the budgetary
constraint under which a producer operates.35 Inefficiency in public
service delivery arrangements may result from information deficiencies
in both areas. Production functions may be concealed to increase
producer felixbility, thus fostering technical inefficiency. Monopson-
istic purchase of inputs, or preferences for inputs that operate with
partial independence of their relative prices, may lead to price
inefficiency. Moran suggests an important additional information
requirement, posing a third source of inefficiency in public service

delivery arrangements. This is knowledge of the transformation between




services produced and their benefit to consumeprs (19773 coe alse <@
L
)

Bradford, Malt, and Qates, 19¢9). In coses whore cousumers may hove -

little option but to take as given whatever a producer supplivs, 1t

may be very difficult to obtain information to meet this latter

re- ‘rement.36

Providers and consumers may also contribute to incfficiencies

in public service delivery arrangements. Providers may fail to tale

advantage of low cost means for obhtaining information on consumer

preferences and valuation of output (e.g., user chargesy. They may

not pursue information on imput factor prices or supply and prodocyion

relationships (e.g., through competitive bids or monitoring}l, velying

instead on single source supply from their own bureau. Consumers may

contribute to inefficiency by failing to supply coproductive activities

or by the use of services in ways that degrade them for other users. CT}

Service delivery structures should fester equitable distributions h

of activities and consequences. Equity has any differing meanings in

contemporary use. It can refer to: (1) equality of inputs for service

producfion; (2) proportioning of inputs to tax or other contvibutions;

(3) equality of‘se:vice outputs; (4) proportioning cf outputs to tax

or other contributionsy (5) equality of outcomes or benefits received;

(6) proportioning of outcomes to tax or other contributions; or (7)

limitation of the allowable ranges for distributions of inputs, outputs,

or outcomes. Any of these meanings might be applied at the level of

individuals, or to groups of individuals aggregated by social, economic,

37

geographic, or other criteria.

If a choice among these several meanings of equity in service

delivery were made by the average consumer, the plurality choice
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might well be the third meaning, equality of service outputs. For

many services that are publicly supplied, it may be just this preference
for equality ian the distribution of outputs or, at least, a strong
preference for limiting the range of service outputs, that leads to

the establishment of public provision arrangements (Margolis, 1968).
Certainly one explanation for the ubiquity of public education delivery
arrangements is a preference by a large majority that all potential
students receive some specified minimum amount of educational outputs.

' In a study of the performance of any given industry, however, it
is preferable to apply multiple meanings of equity simultaneously.
Miller demonstrates that use of any single meaning is biased from the
perspective of other meénings (1977;. Therefore, the use of multiple
meanings of equity in a given analysis is more likely to be politically
neutral., This use of multiple perspeciives for viewing equity should
offer valuable insight into internal operations of the industry as
well (e.g., Levy, Meltsner, and Wildavsky, 1974; Linebexrry, 1977;
Jones, 1977). '

Procedural regularity is a criterion that focuses on the extent

to which the conduct of all elements in the industry respects the

rules governing the service delivery arrangements. It is broader than
legal compliance in that it includes attention to customary or traditional
rules as well as laws. Procedural regularity does not require that
participants act in accordance with rules out of their innate goodness.
Rather, it measures the extent to which the incentives and constraints
embedded in the structure of service deliver& arrangements act to motivate

participants to particular patterned behaviors, that is, those behaviors




consistent with the rules. Where gross deviations oceur, it is likely -
O
to be a result of a poorly designed structure, and not the cupidity
of participants.
Other criteria might be advanced as well. Aspects of effectivencss
or productivity, for example, are embedded in the eriteviou of officionc .
That is, it would not be possible for a structure to be efficient in
an economic sense without simultzneously being effective and produciive.
Fiscal compliance is simply one aspect of procedural regularityf
Satisfaction, at least of consumers, is subsumed by responsiveness.
It may be important for some purposes to include criteria that focus
on attitudes and behaviors of participants, independent of their servieo
delivery implications. Criteria such as morale, turnover, or abseniceism
among producer employees, for example, are subsumed by efficiency and
responsiveness as far as their implications for conduct and output. (z}
But they may be valued independently by some individuals and, thus,
stand as additional criteria of performance. For purposes of the
present study, however, I will focus particularly on responsiveness,

efficiency, equity, and procedural regularity.

The Industry Approach Appiied

The application of criteria in assessing performance requires the
prior measurement of activities and comsequences. While it is possible
to discuss criteria without specifying the industry of interest, it
is generally not possibie to do so for activities and theiz consequences.,
Industry-specific procedures and time and place information provide the

sources for the activities and consequences of interest.
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In this study I attempt to use the framework of a public service
industry to analyze the structure, conduct, and performance of one
particular industry. First, however, in Chapter Two, I will elaborate
a model of the production process of public industries. This process
is sufficiently more complex then the production functions of private
industries to warrant this additional attention. In Chapter Three,
then, I will use the industry framework and this production process
model to organize the theoretical arguments over the structure of one
public industry, the delivery of police services, with particular focus
on their delivery in residential neighborhoods. I will attempt to
velate the recommendations of the many would-be reformers of American
policing end the arguments of critics of reform to the industry frame-
work, showing how they have argued that structural changes would affect
conduct and, thus, performance. Chapter Four presents the data base
for the empirical chapters. I discuss the difficulties in linking
structure and performance empirically in studies of public industries,
The requi&ements‘of studying a number of different organizational forms
and of obtéining in-depth evidence for each may best be met by combining
multiple data sets. in the chapter, I describe two sets that are used
together for much of the analysis in the following chapters.

Chapters Five and Six present empirical evidence of structure to
performance linkages. Chapter Five relates the structure of police
service delivery arrangements to the conduct of police service producers,
measured by their deployment patterns. Police deployment, then, is
related to performance measured by patrol frequenciés and by response

capability. Differences in these are perceived by consumers and are



reflected in their assessments of police performance. Chapter Six
explores several more linkages. DProducer supply decisions are related CZ)
to consequences for consumers in instances of criminal victimization.
Measures of consumer concentration are then linked to consequences
measured by spillovers of crime between jurisdictions and spillovers
in police officer attitudes within jurisdictions. Consumer concent vativg
is also relaﬁed to consumer perceptions of the responsiveness of theiv
service delivery arrangements.
Chapter Seven presents a summary of the evidence of Chapters Vive
and Six, showing that in the police industry, at least, structuve does
affect performance. Several directions for additional research using
the publiﬁ service industry approach for the study of policing are
suggested. Suggestions for industry studies of additional public
services are made also. An avgument for the use of comparative research
methods in such studies is presented, contrasting the possibility of CZ)
gains using these methods to claims made for experimental or evaluative

research.




@ FOOTNOTES FOR CHAPTER ONE

166dwin and Shepard point out the important distinction between
these questions in their article, "Political Processes and Public
Brponditures' (1976).

ZTwo earlier studies of expenditure determinants are sometimes
cited. These two, Beroltzheimer (1947) and Colm (1935), do not seem
to have "caught on' as starting points for other students of expenditure
determinants. Most of the latter trace their roots to Fabricant (1952).

3Prcmi,nent among those critiquing the ad hoc nature of expenditure
determinants research are Miner (1963), Fisher (1964), Siegel (1968),
Hirsch (1968), Melstner and Wildavsky (1970}, Dajani (1973}, and
Scott (1976). As Scott notes, such criticism has become de rigeur
(1876: 53).

4A good review of much of this research may be found in Hofferbert
(1972).

sThe quintessential statement of the findings of such research is
by Dye, ". . . political variables do not cmu.c for much in shaping
public policy'" (1966: 297).

6Those who have critiqued the ad hoc nature of the work of political
scientists in this area include Jacob and Lipsky (1968), Clark (1969),
Fry and Winters (1970}, Uslaner and Weber (1975), Godwin and Shepard
(1976), Swant (1977), and Frey and Pommerehne (1978).

7Two other very important assumptions focus on measurement error
and upon the intercorrelation of the influences. To compare the
importance of two concepts in accounting for variance in a third, each
concept must be measured with equivalent accuracy. In a situation where
two concepts are, in reality, of equal importance, one more accurately
measured will appear more important through the mathematics of the
statistical calculation. This assumption applies to concepts, thus
requiring accurate operationalization as well as accurate measurement.
Hanushek and Kain, for example, fault the Coleman Report (Coleman,
et al,, 1966) for major operationalization errors with respect to the
concept 'schools.'" This, they argue, suggests that the no school effect
finding in the Report was partially an artifact of poor operational

_ indicators (1972).

Intercorrelations among measures of two (or more) influences make
it impossible to separate their relative importance. This is obvious
in a case of perfect correlation among two influences, one could easily
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be substituted for the other in any statement of importance. It p
remains true for less than perfect intercorrelation. ‘The fact thar iij
computation of presumed "importance" indicators, sneh as standardized -
regression coefficients or changes in variance, i¢ pessibie in the

absence of perfect correlation should not lead analvats to bellieve that

the practice has any substantive meaning. Clear exampies of' the

difficulties in such cases are available in Darlington (19081 or

Duncan (1970).

8 . . . . . .
Godwin and Shepaxrd (1976} provide a brief roview o o pumlor of
studies adopting this point of view.

9Ashford (1978) critiques previous researchers for not using o
definition of structural effects that is similar to Prooworshi and
Teune's statement of system effects.

1OThe data bases for these studies are quite different. Fried
examines a cross-section of cities while Frey and Pommerehne omamine
national policy longitudinally. Direct comparison of findings is thus
unwarranted for making substantive statements. It is done heve to
offer an example of the advantage of thecorv--rsed analyses in anuthey
setting than the American context of most such research. Frey and
Pommerehne's analysis would have been even more germane to this discussion
had they explicitly considered whether the relationship between the
state of the economy and government expenditures changed as different
parties were in power, using an interactive rather than an additive <:}
model. : -

11Summers and Wolfe's work is useful in that it draws upon data
for the influence of school factors as received by individual students.
They are able to avoid the (often implicit) assumption that all studenis
in a given school or district receive equivalent school inputs.

12Recent methodological statements by several authors have made a
similar point. See, for example, Wright (1976), Miller (1977), and
Stonecash (1978).

15Politica1 scientists studying policy determinants have often
referred to David Easton's ''systems analysis'' as the framework under-
pinning their work (BEaston, 945). This underpinning is ravely
developed, however.

14An early suggestion of the applicability of industrial organization
concepts to the public sector can be found in Ostrom, Tiebout, and
Warren (1961). More detailed discussions of this application include
Ostrom and Ostrom (1965) and, most recently, Ostrom and Ostrom (1878).
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IJBrand overvisws of the industrial organization framework may
he found in Bain (1959: Chapter 1) and in Caves (1977: Chapter 1).

lﬁA?guments over why markets may be inefficient or fail in the
supply of particular goods and services have been common among
geonomists and others. DBowen offered an early discussion in the
American literdture (1943). Samuelson (19544 1955}, Bator (1958),
and Musgrave (1959) provide other eurly contributions. Many focus
on the nature of purticular goods and services as forcing market
inefficiency or failure ({Samuelson, 19543 1955; Bator, 1958; Head,
1962; Olson, 1965; Ostrom and Ostrom, 1978). They focus, but not
without disagreement, on attributes of appropriability, indivisibility,
and jointness in consumption. Others have argued that considerations
in addition to the nature of goods are requived. Musgrave (1959)
and later, Steiner (1969), discuss instances where goods or services
might be efficiently supplied through market arrangements, but where
a substantial number of consumers desire, and would be willing under
appropriate rules to pay for a diffevent distribution of output than
the efficient market would supply. 1 «o not believe a definitive
statement is possible (or necessary} for the purposes of this study.
I will use arguments based on the nature of goods and services to
develop the case for public supply. But, recent attempts to estimate
the "publicness" of goods and services that are typically supplied by
public industries in the United States suggest that other important
influences are at work as well (e.g., Borcherding and Deacon, 1972
Bergstrom and Goodman, 1973).

17Several recent studies funded by the National Science Foundation
have focused on particular industries in the public sector. These
include police (Ostrom, Parks, and Whitaker, 1978), fire protection
(MacGillivray, et al., 1977), and sclid waste collection (Savas, 1976).
Each of these efforts involved the : ecification of industry boundariges
in ways that facilitated the research objectives. Others who have
characterized public service delivery systems as industries include
Grodzins, discussing recreation (1966), and Froomkin, Jamison, and
Radner for education (1976).

1BFuchs wrote of 'the importance of the consumer as a cooperating
agent in the production process' for service industries generally
(1968: 194). Garn and his colleagues emphasize the importance of
client/consumer roles in production also (1976). Coproduction, as it
is labeled here, is an essential research interest of colleagues at
the Workshop in Political Theory and Policy Aralysis, Indiana University.
Recent works in our development of this notion include Bish and Neubert
(1977), Ostrom and Ostrom (1978), Whitaker (1978), and Percy (1978).

lglt has become quite popular to emphasize the citizen's responsibility
for crime control. Statements by the National Commission on the Causes
and Prevention of Violence (1969: 278) and the National Advisory



(53]
(743

Commission on Criminal Justice Standards and doals (1073h: 1-2)
emphasize citizen importance. The National Institute of Low
Enforcement and Criminal Justice has recently identif'ied citirens

as the "linchpin of the crime control apparatus™ (1977: 7). A
cynic might note that these statements have be-uvme iacreasingly
popular as heavily-funded professional actions to control erime have
proved to be less successful than promised.

20 : . s
My use of these terms derives from earlior dovelopments in
Ostrom, Tiebout, and Warren (1961Y; Ostrom and Oatrom {196k 107Ky,
and Savas (1976).

ZlThe defining services were general area patrol, troffic pntral,
traffic accident investigation, burglary investigation, homicide
investigation, radio communications, narcotic and chemical laboratogy
analysis, entry-level training, and adult detention. The st wos
limited to small- and medium-sized Standard Metropolitan Statisticud
Areas by the original program solicitation, National Science Foundudion
73-28. The intent of that limitation was ta focus attention on less
studied areas of the nation. Providers were not explicitly identifisd
in the study, though their presence was implied by the definition of
consumer service areas, requiring "some way of making collective
decisions about police services in the avea' (Ostrom, Parks, and
Whitaker, 1978: 27).

oy

22 . s ‘ .
Autonomous provision and production of general area patrel and

burglary investigations was found in more than half of the service
areas identified in a recent study of police service delivery arrange-

ments in metropolitan areas (Ostrom, Parks, and Whitaker, 1978: 171-

172). Lesser amounts of autonomy wers found for other direct services

(e.g., traffic patrol, traffic accident investigation, or homicide

investigation), oxr for any auxiliary services.

23Kramer (1977) provides a listing of state statutes governing
such cooperative, interlocal agreements.

2 ..
4"Ideal conduct" as used here means conduct that would maximize
the responsiveness and efficiency of service delivery.

251 do not wish to appear overly cynical. It is true that many
participants behave in ways that are not greatly at odds with what
would be ideal. If a great many did not, probably no structure of
service delivery arrangements would work very well. But,; as the road
to hell is paved with good intentions, so the road to institutional
failures may be paved by the belief that all participants have a
desire for ideal conduct as their sole or major motivation. Adam Smith
warned us not to rely on the goodwill of the butcher for our meat, but
rather to attend to his self-intersst. We ought to be similarly attentive
to the self-interest of participants in public service industries.
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ZGTO say that election constraints are imperfect does not mean
ve should not use them. Just as weak markets may be better than
possible alternatives, so electoral constraints may be the best of
an admittedly imperfect set of pogsiblities. Weakness in one
alternative arrangement does not imply t¢hat there is necessarily
a better one to be found (McKean, 1965).

2769nsumer surplus is an economic concept that can be understood
by reference to the simplified demand curve in Figure 1. This line,
DE, shows the amount or quantity of a good that consumers would buy
at each price. In a competitive market, price might be Py and the
quantity purchased Qu. In that market 211 units of the good would
sell for price Py, even though, as the curve shows, consumers would
have been willing to pay higher than Py for some units. At price Py,
producers get & total revenue represented by the area OPyRQm. Consumers
would have been willing to pay as much as ODRQp. The difference,
represented by the triangle PyDR, is what is called consumer surplus
(Mishan, 1973}. Supposing that a public producer knew the collective
demand curve, DE, he might offer an all-or-nothing package of output
to & provider at a total cost equal to the triangle ODE, thus capturing
every bit of value that consumers would be willing to exchange for the
service in question, leaving no consumer surplus (Niskanen, 1971).

Figure 1. Demand Curve and Consumer Surplus
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28Where the costs of controlling producer behavior (e.g., through

monitoring) are very high, it may be in the provider's interest to put
loyal followers into positions in the producer organization. If the
fortunes of these loyalists are tied to those of the provider, they will
be less likely to exploit the producer's advantage. This may result

in some inefficiency, but the net loss to the provider (and, ultimately,
t0 consumers) may be reduced (Breton and Wintrobe, 1975: 201). This
logic may offer a compelling argument for the return of patronage
systems to many reformed public bureaucracies.
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29 . . , . . N
Publications of the International City Manugewsnt Acsoeiation

@ i
such as The Municipal Yearhook or those available from the Census of (YE
Governments may be used for just such purposes, friijes point ous T

that this usage tends to sanctify e “golden memn” omd, often
generates pressure for ever increasing public emplovment. Publiv
managers who are able to show that their organization is below the
average number of employees per capita, for example, may argue that
this is prima facie evidence of the need to hire more. Sinee hiving

is usually much easier than firing for most public peadocers, #17
producers may find themselves in comstant pursuit of an ever.apeeposing
average,

SOA further source of inefficiency may be endemic to mablic peaduees,
This is a conversion of the principle, "equal pay for ewmwl worh,”
to a pernicious variant, "equal pay for equal ranl.'  in pyactice,
then, a police officer working in 2 hish demand bent assiowment,
perhaps involving substantial pewrsonal danper, must be paid vhe sane
as other officers in the same jurisdiction who patvol quiet, snburben
beats. A teacher working in a difficult imner-city school can be puid
no more than one in a quiet, neighborhood school. As a vesult, all
salaries must be posted at a level that wil! secure npersonnel o noel
in the most difficult ass’ments. Movceuws. . as publie employees gain
skills associated with longer time on the job, their seniority may pgive
them preference in selecting assignments. Perversely, this wmay lead o
the assignment of the best personnel to the easier jobs, with the less
skilled, junior personnel forced to handle the most difficult areas
(Katzman, 1971; Reiss, 1971). <i>

Sy friend gave me an example from Sweden. Passers-by on a public
street would not allow him to park in a space labeled with a "No
Parking' sign. They insisted that it was illegal for him to do so and
appeared to feel that he either could not read the sign or was mentally
disturbed. This particular proprietary interest in a common property
is not much in evidence in most American cities.

3zProviders too may have incentives to discourage coproduction if
it reduces the amount of funds available from extrajurisdictional
sources. To the extent that such funds are tied to cash expenditures
by local governments, coproductive efforts by citizens that reduce
local expenditures cut into the base for determining the amount of
external funds available,

33This attention to diverse constituencies for measures was suggested
by Connolly and Deutsch (1978) and, earlier, by Whitaker (1974). The
identification of diverse criteria to apply to activities and consequences
in assessing performance has been a continuing concern of the author
and colleagues (e.g., E. Ostrom, 1973; Ostrom, et al., 1978; 1979).
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”4One of Simon's many insights was that choices could always be
made among equal cost alternatives. If one alternative was initially
less costly than another, the former should be converted into a new
alternative, incorporating the costs and results of the first, plus
the difference in costs between the two original alternatives and
the maximum results that could be obtained by applying that difference
in any way. This supplies a common measure for at least half of a
given comparison. Of course, value must be attached to diverse results
50 as to make them commensurable also before determination of the
preferred alternative is possible (Simon, 1961).

B .
3”M. J. Farrell refers to the attainment of maximum outputs with

given inputs as "technical efficiency," while the attainment of a given
output with the least cost combination of inputs given their prices he
calls '"price efficiency'" (1957). Farrell's article is an excellent
discussion of efficiency, particularly of the empirical difficulties

in measuring or comparing the efficiencies of diverse firms or industries.

BﬁMoran argues that this third requirement, linking services to
benefits for consumers has been virtually the sole focus of evaluation
research as it is currently practiced. While recognizing the importance
of this 1link, he argues that such research must consider two prior
links as well, those that Farrell characterized as technical and as
price efficiency (Moran, 1977; Farrell, 1957). Evaluation efforts
that do not account for the costs of the evaluated alternatives,  for
example, are certainly less useful than those which are concerned with
relative costs.

37Concern for the diverse meanings which may be appropriate for
considerations of equity is evident in several recent works. Miller
offers a set of meanings that is quite similar to my own (1977).
Whitaker and Mastrofski offer an exticaded list ond operationalize
the several meanings in a study of police services (1976). Others
dealing with the meanings of equity in diverse situations include
Linebexrry (1977) and Levy, Meltsner, and Wildavsky (1974).




CHAPTER 'TW

THE PUBLIC SERVICE PRODUCTTON PROCESS

In studies of private sector production arrengements, it is
common to speak of produrtion functions and cost functlons., The
former states the relationship between units of outpur and quanvitios
of inputs, indicating the combinations of inputs required to produce
given amounts of output. The latter states the relationshiy between
units of output and the cost of their production, taking into aecrant
the prices of input factors under the assumption that thev ave npeiunails
combined. Production function information is necessury to discuss the
technical efficiency of a firm or an industry. Technical eificiency
the degree to which inputs are combined so as to achieve the maximum
output obtainable with a given array of inputs. Cost function iniormn .
tion is necessary to consider price efficiency. The latter is the
degree to which a firm or an industry chooses and combines inputs in
proportions that reflect both their relative productivity for cutput
and their relative prices in the market. Both technical and price
efficiency and, thus, knowledge of production and cost functions, ave
necessary for productive efficiency in private industries.

In public service production, the picture is more compiex. For

one reason, knowledge of an additional functional relationship, linking

.service outputs to benefits that are received by consumers, is required

for efficienct production. For another, consumers play an integral role

in production itself in the public sector. They act, for many services,
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as essential coproducers of an industry's results. Finally, service
conditions, the environment in which services are produced, often play
a much larger role in constraining industry production possibilities in
the public sector than they do in the private, :For these reasons, then,
it may be more useful to speak of a production process wheh studying
public service supply, rather than production and cost functions. The

latter functions, then, are a part of this production process.

A Model of the Public Service Production Process

Viewing public service production as a process serves a heuristic
function, drawing attention to a number of imynrtanf elements in the
process that might be overlooked in specifying production and cost
functions., The essential elements of a model of public service production
include the following:

Organizational arrangements,
Service conditions,

Input factors,

Production strategies,
Producer activities,
Consumer activities,
Outputs, and

Outcomes.

2 Q000006

Putting the model that links these elements together in words, the organi-
zational arrangements for production in a2 given area, together with the
zervice conditions in which those arrangements must operate, act to
influence the level and the types of inputs made available for production.
They also influence the ways that inputs are employed, the production
strategy that producers choose to follow. The choice of’production

strategies, in the context of given inputs and service -»ndltions, influences
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and constrains the activities of producer personnel. The activities

of the citizens served by given arrangements, in their roles as con-
sumers and as coproducers of the service, are influenced by their own
eharacteristics, by the organizational arrangements, by the service
conditions, and, perhaps most importantly, by the activities of producer
personnel, Citizen and producer activities, in the context of the area's
service conditions, iead to results that may be grouped as outputs and

. outcomes .

Figure 2.1 presents a pictorial view of these relationships. Each
of the elements in the model consists of a cluster of variables. Thus,
each of the linkages shown is actually a set of relationships. The
arrows represent general directions in which influences are presumed to
flow,.not simple causal 1inks. The heuristic function of the model is
to draw attention to each of the multiple elements and to provide a
systematic way of considering their relationships. The model is not one
that might be operationalized and tested as such. Specific organization,
environment,'activity, and result msasures, among others, aive necessary
to empirical investigations of the relationships among the elements. But
attention to the complexity of the model as shown may help to avoid over-
looking important relationships or drawing unwarranted generalizations
from analyses of partial relationships.

In the remainder of this chapter, I will discuss each of the clustefs
in this process model. The discussion will focus on variables that are
characteristic of each cluster across diversé public services and how
they might be expected to be related across clusters. In the following
chapter, I will focus more directly on variables appropriatz to the study

of police service production.
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Figure 2.1. The Public Service Production Process
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Organizational Arrangements

Organizational arrangements for production in an industry include
the nuﬁber and types of agencies producing one or more related service
and the range of related services that each is authorized to produce,
Other aspects of organizational arrangements include the ways through
‘which producers are related to one another for purposes of service
-exchange or purchase, and how producers are related to consumers and to
providers.

Organizational arrangéments for service production might, for
example, be such that a single production unit supplied all related
services in the industry.2 This unit would produce all of the services
that were supplied directly to consumers and would produce its own
auxiliary services, those necessary to the production of direct services.
This model of organizational arrangements is often proposed by advocates
of the reform of service delivery arrangements in American metropolitan
areas (e,g., Committee for Economic Development, 1966; 1972)., It would
imply a single{ cunsolidated police ageacy for a metropolitan area, for
example, and a single school corporation, fire department, solid waste
collection agency, and air pollution control department, among others.

As an alternative, service production might be vexrtically ox hori-
zontally différentiated. Vertical differentiation‘might exist for
services using highiy trained specialists or expensive, special purpose
equipment for their production,3 Separating the production of these
services and assigning them to focused, single purpose producers could
leéd to improved production. Their separation would allow increased

attentlion to the production and cost functions of these specialists.




67

Vertical differentiation of specialized services might, in turn,
facilitate horizontal differentiation of industxy production.4
Separate producers for less specialized services could be established
at scales below that of the entire industry, and could draw on services
from the vertically differentiated specialists when needed. In such an
orgénizational arrangement, local police agencies might produce patrol
and immediate investigation services, but draw on specialists from
séparate agencies for laboratory analyses or recruit training. Local
school districts might supply basic instruction in reading, writing, and
arithmetic, but call on specialists from another producer for art
instruction, music, or student counseling. Such arrangements are, in
fact, common among many public service industries.

Where industry differentiation occurs, important consideration§
are the number‘and relative sizes of the multiple producers and the
relationships among them. Many horizontally differentiated industrigs
are simply collections of small, local monopolists, at least with respect
to production of the bulk of their related services. Yet even these may
have extensive agreements for cooperation and coordination of production
for some services, especially in prespecified circumstances. Mutual-
aid agreements, for example, are common among otherwise distinct producers
of emergency servicesf

Competition among producers may exist too where industry differentia-~
tion is found. Production units may bid against one another with particu-
lar providers to supply pért or all of their required services to their
consumers. Where competition among producers is possible, private,

for-profit firms may be led to enter the industry.
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Organizational arrangements are important for service production
in two ways. First, the horizontal and vertical differentiation of
the producers in an industry and the resulting distribution of production
unit sizes and functions determine the extent to which economies-of-
scale can be captured and diseconomies avoided in the production of the
related services that are supplied by the industry. Where the efficient
production scales of several related services ave quite different in a
given industry, some vertical differentiation is required to match
production units to those scales. Where the efficient scale of production
of some services is less than the output of the entire industry, hori-
zontal differentiation among parallel producers is necessary to avoid
scale diseconomies.

Second, organizatiaonal arrangements are important as they provide
incentives and constraints to individuals in the industry. As argued
in Chapter One, the structure of an industry exercises important influences
over the conduct of industry participants by affecting their strategic
choices through the incentives and constraints presented by the structure.
The organizational arrangements for production are a major part of any
industry's struFture. They can be expected to exercise substantial

influence over the strategic choices of producers in particular.

Service Conditions

Service conditions include the social, economic, and demographic
characteristics of consumers in an industry, the geographic and climatic
characteristics of an industry's service area, and the activities and
outputs of other industries where they affect demand for its products or

its cost and production functions. Service conditions are variables that
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are exogenous to an industry, but affect variables or relationships
that are endogenous, 7To bs a relevant service condition, a variable
must appear as an argument in the industry’s cost function, production
function, demand function, or in the function specifying transformation
of industry services into benefits to consumers. So, fbr.example,
geographic conditions such as terrain roughness and areal exteﬁt of

the industry may affect the cost functions of many service industries
through increased transportation requirements. Consumer income may
affect the demand for an industry's output, with demand for industry
products rising along with demands for all other goods and services as
income rises. On the other hand, increased consumer income may reduce
the demand for services of some industries if consumers have preferences
to substitute services from extraindustyy sources as their income rises
(e,g., wealthiér consumers may prefer to call on marriage counselors

or psychiatrists to deal with family disputes, rather than calling police
or welfare workers). Outputs of other industries can have major effects.
For example,. constraints on fire suppression production functions are
iﬁposed by the output of the local water industry. Where water lines
have not been extended or are of insufficient capacity, a different
technology reiying on large tank trucks for water or for chemical fire
suppressants must be substituted for conventional pumpers.

Without consideration of a specific industry, it is impossible to
consider all of the types of influences that fall under the service
condition rubric. These exémples may give the flavor of what is meant.
In Chapter Four the service conditions relevant for police services in

residential neighborhoods will be explored in morefdetail. That exploration




may help to further illustrate the kinds of variables that comprise

this cluster.

Input Factors

Public service industries may be partially divided among those that
are very labor intensive: police, education, or welfare services, for
example; and those that rely quite heavily on capital inputs: water
development and supply or sewage disposal are examples. Some may be
intermediate where techmnology dictates a substantial mixing of person-
nel and equipment for their production. Fire protection services and
solid waste collection might fall in this range. Such differences in
types of input factors employed in an industry may have important
influences on producer strategies and conduct,

Those industries that employ large numbers of personnel in their
production activities are typically those where face-to-face interaction
with consumers is an important component of the production process. In
these industries, consumer coproduction is much more important than it
is, for example, in those industries where consumers can be viewed as
essentially péssivé recipients. Without active consumer cooperation in
the production process of these labor intensive industries, the efforts
of prodﬁcer personnel may be wasted.

Labor intensive service industries are problematic from another
}perspective as well, Typically their productive activities are very
widely'diSPersed; examples include; police activities at the scene of
a4 crime or call for service, teacher activities in individual classrooms,
or welfare worker activities in the homes of consumers. Supervision by

superiors in 4 producer hierarchy may be very costly and, often, impossible.
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Those at the lowest level in the hierarchy, what Lipsky (1976) called
the "street-level bureaucrats,' thus may exercise the’most control -
over the production process (see Prottas, 1979).

In labor-intensive industries with dispersed production, a great
deal of attention may be paid to the quality of the personnel inputs,
emphasizing extensive training in standards of '"professional" conduct
with the aim of regularizing production activities in the field. Of
course, such training, if it is to have beneficial effects for service
production, must be based on knowledge of how producer conducts of
various sorts affect service outputs in diverse situations. That knowledge
may be seriously lackinrg in many public service industries. Indeed, the
very diversity of situations that producer agents confront may dictate
that on-the-job training is the primary means of learning in practice,
although not always acknowledgad.S Where that is the case, service delivery
arrangements that facilitate feedback from consumers to individual
producer agents as to the efficacy of their activities may be very important
for this training. If such feedback is short-circuited, even the best
trained producer agents may become ineffective, engaging in activities that

produce net costs rather than benefits.

Production Strategies

Production strategies are a key cluster in tbe production process
model, They are the choices made by producers with respect to the employ-
ment, allocation, and deployment of input factors in light of service
conditions. The choice of production strategies constrains the range
of activities in which producer agents may engage. By choosing to

emphasize production of particular types of services, other, related
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services may suffer resource reductions. In the production of police
_services, for example, emphasis on the production of specialized investi-
gative services may lead to the assignment of many officers to special
squads that do not have regular, on-street duties. This may dramatically
reduce the number available for patrol and immediate response activities
(Ostroﬁ, Parks, and Whitaker, 1973; 1978). Similar choices may be made
by educational producers. They may choose to offer particular mixes of
enrichment or skill training at the expense of some basic teaching of
reading, wrliting, or arithmetic,

Produétion strategy choices are not made in a vacuum, however.

They are responsive in varying degrees to service demands. They may

be responsive to the availability of service spill-ins from other producers
in an industry, or to requests for service spill-outs to other producers.
Choices may be influenced by the availability of external funds for some
subset of assignments or activities. They are also likely to be responsive
to the internal demands of prbducer personnel and the preferences of top
administrators in producer organizations.

Service conditians may pose demands that constrain the range of
production strategy choices that can be made. Where, for example, high
volumes of through traffic flow are present in a jurisdiction, the police
producer for the jurisdiction will probably allocate a larger proportion
of personnel to traffic control than would otherwise be the case. A
school district with a large proportion of students whose primary language
is not English will often assign extra teaching resources to bilingual
classes. Welfare agencies serving a predominantly elderly clientele
may adopt very different production strategies than ones with a younger,

more mobile population.
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Producers may take service spill-ins into account in choosing
their production strategies. Small police agencies that assign the
great majority of their officers to on-street patrol duties are some-
times sald to exploit lafger police producers in the same industry by
relying upon them for specialized investigators, training, laboratory
analyses, and the like. Where large producers make such services freely
available to other, éﬁaller producers, the latter are clearly less
constrained in their allocation choices than might otherwise be the case,
Larger producers, on the other hand, may use the service requests from
these smaller producers to justify resource allocations that providers
might otherwise question. They may be better able to respond to internal
demands as a result of these service spill-out opportunities.

There may be attractive financial incentives for producers to adopt
particular production strategies. Police agencies in recent years have
been offergd incentives in the form of additional patrol vehicles and
at least partial reimbursement for the salaries of officers assigned to
traffic control duties. At the postsecondary school level, educational
producers have been offered substantial financial incentives to establish
specialized programs in a number of academic areas. In fact most grant
programs of a categorical nature are aimed at altering the production
strategies of the producers who receive them, inducing them to emphasize
particular activifies that are different from what they would otherwise
choose,

Finaliy, production strategy choices are likely to be influenced by
demands from internal producer personnel, In many public producers,

opportunities for differential reward systems are severely constrained




by civil service or similar regulations requiring equal pay for equal
ranks. Proliferation of ranks through creation of specianlized assign-
ments, or the attachment of bonus payments to specialized assignments
within ranks may be the only means for administrators to wvespond to the
preferences of their personnel for differential rewards.

The ways in which producer administrators respond to various influences
"in choosing their production strategies should vary with the structure
of service delivery arrangements. Where producers are constrained to
" attend closely to the preferences of consumers or providers, it may be
that service conditions affecting demand are the most important influences.
Where these consfraints are weaker, internal demands may have more
influence. The availability of service spill-ins and financial incentives
may act to reinforce these patterns or, in some circumstances, to countey-
‘act them. Attention to these separate influences on the choice of
production strategies under different service delivery arrangements is

most important for examining how structure influences conduct.

Producer Activities

Producer activities are the processes involved in converting inputs
to outputs. In the production of private goods, activities comprise the
technology that is summarized by the production function. The essential
nature of activities is that they are perceived to be instrumental to
achieving some objective and, thus, are not, at least in theory, valued
objectives in and of themselves.

Police officers drive about their assigned sector or beat and respond
to dispatcher-assigned service calls, Teachers prepare lesson plans and

draw up course syllabi for their students. Welfare -nrkers interview
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their clients and may contact potential employers for them. These
are all activities of producer agents. Several aspects of these
producer activities‘are particularly interesting in public service
production,

For many producer activities, their instrumental nature is assumed,
but often not proven. In policing, for example, rocent research in
Kansas City, Missouri, on the efficacy of police patrol activities has
called into question the usefulness of conventional patrol practices
(Kelling, et al.,, 1974). A RAND Corporation study of common police
investigatory activities has questioned their utility also (Greenwood
and Petersilia, 1975). Practices that are employed by most policg
agencies in the country and that have been prescribed by police administra-
tion experts over the years were argued by these researchers to be
basically ineffective at producing their intended outputs. These
research results have not been accepted uncritically, particularly by
police practitioners (e.g., Davis and Knowles, 1975; Larson, 1975;

Gates and Knowles, 1976), The interesting point about the research
efforts, however, ig that they represent perhaps the first efforts to
examine empirically whether producer activities really were instrumental
to outputs as assumed. Whether conclusive or not, they demonstrated that
the relationships were not as clear-cut as proponents of particular
activities had assumed. It is quite reasonable to assume that similar
efforts in other service areas would raise similar questions as to the
efficacy of many common producer activities. This observation may reflect
the nature of pro&ucer and provider relationships in many public service
industries where, as argued in Chapter One, producers have strong motives

to conceal production function information so as to increase their
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bargaining strength vis-a-vis providexs.

Whether producer activities are instrumental or not, they often
become valued for themselves, particularly as they come to be used to
monitor producer employees' performance. Where use of internal activity
measures for performance assessment is comron, ewployees are motivated
to engage in activities that may improve their scares,.rather than those
that might be more instrumental to preferred outputs. Such goal displace-
ment, from outputs to often more measurable activities, is frequent
enough to have received regular éomment from students of bureaucracy over
the years (e.g., Selznick, 1943; Etzioni, 1964: Peter and Hull, 1969).
Its occurrence in police work, for example, has been detailed recently
in Jonathan Rubinstein's vivid description of "activity" as the "internal
product' of policing in Philadelphia (1V73).

Finally, producer activities ought to be the focus for application
of some performance criteria, Attention to procedural regularity in
the conduct of activities may have important symbolic value as well as
instrumental '(e.g;, Reicli's discussion of trial procedures as symbolizing
the impoftaﬁce attached to any possibility of removing an individual's
- liberty, 1977).. Where activities are shown to be instrumental to the
production of &alued outputs, it is still possible to inquire as to
their efﬁiciency as compared with alternative activities aimed at
producing similay outputs. Moreover, questions of the equity of service
delivery may focus on the distributions of various producer activities,
as well as on inputs, outputs, or outcomes (e.g., Mladenka and Hill,
1975; Lineberry and Welch, 1974),

Producer aétivities are dictated in part by the production strategies

employed. The quality of activities may, for example, be enhanced if,
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through specialization in one or a few routine activities, agency
personnel become particularly proficient in them. Obviously, the
availability of personnel to conduct particular activities will be
constrained by the deployment strategies of a producer. Thus,
specialization in ons or a few activities, while perhaps beneficial
for the conduct of those activities and the production of outputs to
which they are instrumental, may be detrimental to the conduct of
other activities of equal or greater importance to the production of
outputs valued by consumers. Whether this occurs in particular
industries is, in turn, partially attributable to the structure of

those industries as it affects consumers' ability to constrain producers

to preferred outputs.

Citizen Activities

Until recently the activities of citizens as consumers and, more
important, as coproducers of public services have been substantially
ignored. Fuchs (1968) noted the role of consumers in service economies
renerally, but few, if any, studies of the production of public services
have included much attention to the contributions of citizens. Yet, for
many services, particularly those which require face-to-face interaction
of producer»agent and consumer, virtually nothing of value might be
produced without a good deal of citizen activity.6

Parents coproduce their children's education when they insist on
hours devoted to study or review the children's lessons. Children co-
produce their own education when they pay attention in class and read
their assignments. Citizen. coproduce their own safety from crimin-

activity when they call the police to report suspicious circumstances
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in their neighborhood, patrol with neighborhood groups, and install

home protection devices (Pennell, 1979; Percy, 1978). Reiss reported
how the great majority of police activities were initiated by citizen
requests A(1971). In actual encounters between police and citizens,

the activities of citizens‘m;y‘be as important determinants of outcomes
as those of the police officers (e.g., J. Goldstein, 1960; Black, 1970).
Coproduction by citizens is probably an important element in the delivery
of most public services (Garn, et al., 1976; Whitaker, 1978).

The likelihood that cikiiens will engage in coproductive activities
and the character of their activities is influenced by characteristics
of citizens themselves. Wealthier persons may, for example, feel that
they have more to protect and more to invest in self-protective devices

such as watchdogs, dusk-to-dawn 1ight, or burglar alarms. Older,

retired persons, or those who are otherwise unemployed may have more

time to devote to group coproductive activities. Clearly, parents
of school~age children are more likely to serve as teacher's aides or

to otherwise engage in educational coproductive activities than persons

" without children.

In addition to characteristics of citizens, however, the structure
of service delivery arrangements and the activities of produger personnel
are likely influences on citizen coproduction. 'Citizens confronting
a large, impersonal bureaucracy may find themselves changed from consumers
to clients in the eyes of producer agents (Prottas, 1979). As such they
are viewed ds raw material to be worked upon and not actors in the
production process. Any coproductive acts are likely to be discouraged.

On the other hand, a certain minimum producer activity may be required
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before citizens will volunteer coproductive efforts of particular
kinds. Citizens who perceive a high level of police patrol and,
thus, the ready availability of patrol officers, are more likely to
call the police to report suspicious circumstances than those who

perceive a very low level of police activity,

Qutputs

The activities of producer agents and citizens lead to consequences.
Consequences may be separated conceptually into outputs and outcomes.
This distinction involves two underlying dimensions. The first has to
do with the degree of producer influence on the consequence. The more
it may be attributed to the activities of producer agents, the more a
consequence partakes of an output. Where producer activities are necessary,
but substantial consumer activity is required, or where attributes of
service conditions are stréngly predetermining, the vonsequence becomes
more of an outcome. The second, not necessarily orthogonal dimension
has to do with whether the consequence is one to which consumers would
attach vaiue, or is one.of primarily internal relevance for a producer,7
Police outputs might include the number of arrests made or the distribu-
tion of response times to citizen calls for service. Outiomes paralleling
these might include a jurisdiction's crime rate and the perception of
their safety ameng jurisdiction residents. Outputs of a school might
include the number of students receiving a specified amount of in-class
instruction., Outcomes would include the achievement improvements of
those sfudents.

Outputs are not direct indicators of performance. As with all

measures, they require the application of performance criteria by
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interested constituencies to be so considered (see Chapter One).

Many outputs of public service industries are characterized as work-
"load measures (Urban Institute and International City Management
Association, 1974). They constitute aggregations of the volume of
activities and, as such are often criticized for their lack of evalua-~
tive content. The American Bar Association, for example, argﬁed that
the number of arrests made by police officers was analogous to the
number of operations performed by doctors (1973: 279-280). Without
accompanying measures of arrest quality and dispositiom, they argued,
it was a meaningless figure.

In spite of these criticisms, outpuis ave im?ortant elements in
the public service production process. Measures of output quantity,
whether simple aggregations of activities or measures of the immediate
consequences of those activities, are the substance of producer reports
to providers (e.g., Parks, 1971). Producer outputs are those things
that producers aie osfensibly trying to accomplish with their activities.
Often all participants in service delivery may agree that outputs are
valuable only as they contribute to valued outcomes, but when pressed
to demonstrate their productivity, producers are apt to supply lists
of outputs. Just as it is often unclear whether producer activities
actually contribute to the production of outputs, however, it may often
be unclear how those outputs contribute to the outcomes of public service

production.

Qutcomes
Outcomes, to borrow a phrase from Levy, Meltsner, and Wildavsky,

are the ''so what" of public service production (1974: 1). They are the
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consequences of primary interest to consumers, As such, they are the
valued objectives that lead to the establishment of public service
industries, They are rarely, if ever, the sole result of producer
activities and outputs, Usually service conditions and consumer
activities are important influences on them, more important influences
than anything producers may do in some cases.

Because outcomes cannot be directly attributed to producer
activities, some have argued that they should not be considered in
assessing producer performance or, by extension, the performance of a
public service industry. Levy, Meltsner, and Wildavsky (1974), for
example wish to restrict the term "outcomes" to the distribution of out-
puts. They argued that the effects of such distribution on the lives
of consumers (what they called "impacts") were essentially unknowable.
However, by restricting attention to outcomes that are thought to be
closely related to the activities and intended outputs of producers and
consumers in an industry, those outcomes should be useful in assessing
performance.

To argue that ontcomes cannot be used in assessing performance is
to miss the point of why public service industries are established.
Consumers, who are often financing taxpayers as well, value the outcomes
of such industries, nbt their outputs. Citizens want to purchase safety
from criminal attack. They may believe, along with many police producers,
that frequent patrols are important contributors to such safety. But
the service they want is safety, not patrols, Likewise, they want to
purchase education for their children, not hours of lectures by teachers.

They want some quantity of relat’vely smooth streets, and not so many




miles of paving by road crews. Thus, given the use of the industry

metaphor, it seems important te include the services as preferred by
consumers, the outcomes, as well as those supplied by producers, the
outputs, in this discussion of the production process.

Outcomes may be convenierntly seporated into objective and subjective
categories. No valuation is intended by this split. Subjective outcomes
are just as 'real' as objective, though they may be less amenabls to
measurement. Objective outcomes are results of producer and consumex
activities and outputs in particular service condition environments,
where the results exist independent of consumer perceptions or evalua-
tions of them. In policing, objective outcomes include crime or victimi-
zation rates, crime-related insurance costs, police warrant success and
arrests that survive initial jpdiciai screening, traffic flow r;tes and
accident rates, the volume of family distuvbances quieted (at least
temporarily) by police intervention, and the number of general service
requests where police officers are able to help with the problem at
hand. In education, objective outcomes include student achievement
improvements in a variety of subjects and improvements in their observed
adaptation to their school znd community environments. In welfare
industries, objective outcomes include job placements that last for sohe
period of time, increased family stability, and, perhaps, withdrawal of
a famiiy from welfare ro;ls.

‘Subjective outcomes invoive consumer perceptions and evaluations of
the contenf and results of the services they receive. In police, again,
subjeétive outcomes include citizen perceptions of the likelihood of

criminal attack in their neighborhood and, more generally, of the job




done by local police. 7The latter includes perceptions of officer
courtesy and fairness and well as technical skill at their work.

In education, subjective outcomes would include students' perceptions
of their own competency in various skills and their feelings of inte-
gration into their school and community, Subjective outcomes in
welfare may include consumers' perceptions of competency to handle
their own affairs. The fact that subjective outcomes lie within the
minds of consumers rather than existing as physical objects that might
be counted should not obscure their importance for assessing industry
performance. Feaf of crime may, for example, be as costly and debili-
tating as actual criminal depredation. As such, it should have equal

. . c s e . . . 8
standing with crime or victimization rates in assessing performance.

The Process Model Applied

The model of the public service production process that has been
presented in this chapter is complicated. Yet any model such as this
is a simpiification; thg real world is more complicated. A modeler
confronts a tension between overly complex models that may'be more
isomorphic to the real world and overly simplified models that are too
abstract for their implications to have real wdrld applicability, By
vieWing public service production as a process as has been done here,

I hope to move closer to a realistic representation of such production

than would be possible by a focus solely on cost and production functions

for industry outputs. At the same time, by including outcomes in the
process, I wish to move beyond the claims of "strict constructionists"

who might argue that, since influences beyond those of producers affect
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outcomes, outcomes should not be considered in assessing industry
performance., I hope that the added complexity will pay off in fruit-
ful analyses based on this conception of the production process,

In the chapters to follow, operational indicators will be attached
to variables in the clusters of this model. Relationships among these
indicators will be specified and those wvolationships will be explored
with empirical data from a single sexvice area. The analyses of these
relationships drawn from the model will be informed by the broader
structure, conduct, and ﬁerformance framework presented in the pfeceding

chapter. As the proof of any pudding lies in the tasting, so the useful-

ness of these conceptions of public service industries and public service

production processes may be demonstrated in those chapters.
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FOOTROTES FOR CHAPTER TWO

l?his conception of a production process model iz a modification
of the model shown in Ostrom, et al, (1978). 1t derives from a series
of increasingly complex conceptions of a production process that has
been developed over several years. For an early statement of the model,
for example, see Qstrom, Parks, and Smith (1973).

zInduxtry houndaries might, fur ecianple, be drawn to include all
residents of a given metropolitan area, While boundaries, as argued
in Chapter One, arc somewhat arbitrary, this usage would be consistent
with that of many would be rveformers of metropolitan government and service
delivery.

SVertical differentiation (or vertical disintegration) in an industry
is often found where a given part of the production process requires a
scale of production larger than that offered by any of the production units
in the industry in order to exhaust economies~-of-scale. In such cases, a
specialist production unit may come to be established to supply this particu-
lar part of the production process to all pawicipating production units
(Robinson, 1958). In the lawn mower industry, to supply a homely example,
Briggs and Stratton may supply gasoline engines to a very large number of
otherwise independent producers. In public services, a state division of
cooperative education services or a state police force may supply some
services to all of the independent school districts and police agencies
in a state.

4Horizontal differentiation, as used here, means there are multiple
units producing the same services in a given industry. As noted in the
text, the most common pattern of horizontal differentiation in public
service industries is a mutually exclusive set of local monopolists.

5The importance attached to on-the-job training, often as a relearning
process following formal training in approved conducts, has been illustrated
most often in accounts of policing. Rookie officers are most often assigned
to experienced patrolmen for their on-street training and the first lesson
they are given is, in effect, '"forget all that crap they taught you in the
academy." See, for example, the descriptions of this phenomenon by
Rubinstein (1973) and the very similar account by Van Maanen (1974).

6Colleagues at the Workshop in Political Theory and Policy Analysis,
Indiana University, and myself have been wrestling with defining coproduction
in a rigorous sense. Our most recent view is that coproduction occurs
when a functional relationship of the following kind represents the quantity
of good or service j available to consumer i:

. =fp-, H.- »
le ( ; ujl) where

Q; = 0 if Py =0 or Cy; = 0.
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In this function, P, represents the quantity of input supplied by the
nominal producer»ofjthe good or service, and C,. represents the quanti-
ty of input supplied by consumer i. Many comndfi public services may
require strong input of Cji's for much jS to be forthcoming.

7This distinction between outputs and outcomes is similar to that
of Jacob (1971) and of Clark (1972). Bradford, Malt, and Oates make
the same distinction, but use¢ somewhat different terminology (1969).

8Subjective outcomes are often rejected by producer agents as
irrelevant. Where they view themselves as "professionals'" in the
production process, consumers' perceptions may be dismissed with a "what
do they know, anyway'' stance (e.g., the Chicago police referred to by
Wilson, 1967). Some professionals have argued that cltizen perceptions
of poor or inadequate service are indicative of the need to educate
consumers as to the tvruly good service that they receive (e.g., Mihanovich,
1967). This attitude on the part of producer agents is most likely where
their view of consumers is as clients (Prottas, 1979).




é@ CHAPTEER THREE

ORGANTZATION AND PERFORMANCE IN POLICING:
THEORETICAL ARGUMENTS ARGUT INDUSTRY STRUCTURE

hoes the organization of agencies and systems of apencies for

the delivory of public services affect the guantity and quality of
¥ g

o services supplied? If so, in what ways? Do different forms of

organization lead to diffevences in costs for the same quantity and

gquality of séfvice? Can, for example, chonges in the current structure
of the police industry in metvopolitaa areus be expected to produce
changes in police performance ov the cost of policing? If so, in

what directions?

These are important questions. The production of services by

1!9 agencies of local government has been a major growth industry in
twentieth century America. There is little veason to predict a
reversal of this trend. At the same time, an increasing awareness
of budget constraints i the preserns of growing service demands
has led to redoubled efforts to determine ways of supplying services
more efficiently. Public sector productivity has become a major
concern of national commissions, scholars, and public officials.

Many endeavors to improve service delivery or to reduce service
delivery costs have focused on the organization of agencies that
produce publie services and on the patterns of interorganizational
arrangements among such agencies. Many recommendations for the reform
of organizational and interorganizational arrangements for the delivery

;;?i of public services have been made. Advocates of structural change

clearly believe that organization influences performance.
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Policing as the Substantive (ontest

Policing, in particular policing in residentivl neighborhonds,
provides the substantive foecus of this study., Policing is an

i8]

important public serxvice, Tt deals in part with enc of vhe pabaw

b
concerns of Americans over the past two decades, erime and diverdey.
In fiscal year 1976, an estimated 11 hillion dollare were spent Yoo

police protection, nearly 8 biilion dollars by loeal goveriments

(U.S. Department of Justice, 1978}, The rapid risc in pulice s bartes

»

and pension benefits in recent years suggest that these espenditures
will continue to increase at a steady pace. In 1977, mopre thon
450,000 full-time personnel wove employed in cpgencies supplying
police services, This places policing second only to education as 2
public employer at the local level (Y.S. Bureau of the Census,
1978: 9).

As one of the common services supplied by local governments,
policing has been the subject of many studies and recommendations,
Much of the debate surrounding the delivery of police services has
focused on policy variables that concern the organizational and
interorganizational structure of police sevvice delivery. The size
of police agencies and the number of -- and relations among --
agencies in any given area have been frequent subjects for debate,
The large number and the diversity of police agencies in America
offer a wide range of policy choices from which to draw empirical

data relevant to this study.

O
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For at least 50 years, critics of American police organization
have believed they knew the answers to the questions posed at the
start of this chapter. Their answers have been that organization
does influence performance and costs, and does so in specific
directions. Changes could be made to present structures of service
delivery arrangements that would lead to improved performance and,
often, to reduced costs. The recommended changes have asually
been the same; eliminate small police agencies and fragmented policing
through consolidation of departments, and reorganize the remaining
large departments according to management principles emphasizing
specialization of assignment and hierarchical control. Reformers
believed that these changes in industry structure and producer
agency organization would result in more effective police agencies,
that costs would be reduced through the capture of economies-of-scale
in production, and that consolidation would eliminate spillovers of
crime from jurisdiction to jurisdiction that were seen as hampering
law enforcement. Despite these remariibly uniform prescriptions,
few changés consistent wiéh their thrust have resulted.2

In recent years some scholars have come to question such
prescriptions. Agreeing that organization is likely to influence
performance, these scholars have argued that the direction of
relationships is different from that advanced by earlier reformers.
These scholars suggest that smaller public service jurisdictions
organized in less concentrated service delivery arrangements might
often be more effective than large, consolidated structures for

the delivery of some services. They can be more responsive to citizen
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preferences, offering, through their numbers and diversity, a choice
amony service mixes and tax costs. Smaller producing agencies

might be able to avoid some of the bureaucratic pathologies seen to

plague large agencies, If structures of service delivery arrangements

for police services were in need of reform, those reforms might
better involve vertical and horizontal differcntiation of the mdre
concentrated industry structures, Large jurisdictions might be
maintained or even increased for the production of some specialized
services, but other services would benefit by the disaggrepation

of iarge production units.

Critiques of the American Police Industry

A continuing theme among critics of local police service in the
United States has been concern over problems argued to result from.
the existence of small pelice departments. Small departments, it
has been argued, produce inadequate services for residents of their’
jurisdictions. They are said to contribute to policing problems in
metropolitan areas by fragmenting law enforcément efforts among a
large number of departments.

Small police agencies are said to be inefficient, allocating amn
inordinate amount of their resources to administfative overhead.
They are said to be unable to recruit, train, or retain competent
personnel, particularly in their top management positibns. If is
claimed that they often do not produce many essential services,
and that those that are produced are inferior to those of larger

agencies. Fragmented police sertvice industries are said to cause
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competition and duplication of effort among uncoordinated police
departments. Departmental jurisdictions are said to be overly
complex and frequently overlapping, thus causing confusion for police
officers and citizens and offering sanctuaries for criminals. Charges
of this nature have been advanced for at least 50 years with respect

to American police service delivery.

In 1931 the National Commission on Law Observance and Enforcement

claimed that,

The multitude of police forces in any state and the varying
standards of organization and service have contributed
immeasurably to the general low grade of police performance
in this country (1931: 125).

Summarizing "American Police Administration at Mid-Century,' Donal

MacNamara argued that,

We have in the United States a multiplicity of police agencies
with a bewildering variety of organization patterns,
competing, duplicating, and overlapping, differing greatly

in size and jurisdiction, and totally lacking in machinery
for the coordination of their efforts (1950: 189).

MacNamara found "substantial unanimity among specialists in police
administration that the major trouble is the total disorganization

resulting from the concept of local automomy in police matters'
(ibid.).

The least efficient and therefore most expensive police
agencies are the small ones. There are notable exceptions,
but in general these miniscule units of five, fifteen, or
fifty-odd officers cannot attract the most desirable
recruits, cannot afford the services of top administrators,
cannot provide adequate training facilities, and must

allot so large a share of personnel to administrative

and housekeeping tasks that they weduce effective police
streéngth to the vanishing point (ibid.: 184).

JE .
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In a discussion of “"Recent Developments in Metropolitan Law
Enforcement,” published in 1960, Gordon Misner charged that,

The total police resources of our metropolitan areas are
dissipated by the very nsoture of their organization. . . .
Police efficiency is impossible . . . under the presently
confused pattern of metropolitan police ovganization
(497-498) .

The culprit was found, once again, to be the small department. Misner
deplored,

the existence of a large number of miniscule law enforce-
ment agencies. Many of these smaller agencies are -- to
put it rather bluntly -~ incapable of rendering an
adequat ~~vel of law enforcement (ibid.: 499).

The President's Commission on Law Enforcement and Administration
of Justice, in a report by its Task Force on Police, stated that,

A fundamental problem confronting law enforcement today
is that of fragmented crime repression efforts resulting
from the large number of uncoordinated local governments
and law enforcement agencies (1967b: 68).

In the report of the full Commission, The Challenge of Crime in a
Free Soclety, Amevican law enforcement is described as being "fragmented,
complicated, and frequently overlapping." The Commission noted that,

America is essentially a nation of small police forces,

each operating independently within the limits of its
jurisdiction. The boundaries which define and limit police
operations do not hinder the movement of criminals, of
course. They can and do take advantage of ancient political
and geographic boundaries, which give them sanctuary from
effective police activity. Nevertheless, coordination

of activity among police agencies, even when the areas they
work in are contiguous or overlapping, tends to be smoradic
and informal, to the extent it exists at all (1967a: 301).

The Task Force Report included their finding that,

Not every police department is capable of providing needed
staff, auxiliary, and selected field services; nor is

every local government capable of providing a desirable
quality of police services generally. . . . Many jurisdictions,
for one reason or another, cannot provide even basic patrol
services (1967b: 72).
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High émong the implied reasons was that many departments were too small.
Following publication of the President’'s Commission reports, a

rising tide of criticism of small departments and the alleged problems

of law enforcement fragmentation resulting froﬁ their existence can

be traced. In 1871 the Advisory Commission on Intergovernméntal Relations

issued a major report on State-Local Relations in the Criminal Justice

System (ACIR, 1971). The report was quite eritical of police depart-
ments employing fewer than 10 full-time personnel. Noting that "nearly
90 percent of all local governments have police forces of less than
10 full-time personnel,' the Commission claimed that,

These small police forces, in most instances, cannot provide

full patrol and investigative services for their citizens.

Essential police supporting servicves in these communities

are virtually non-existent, or difficult to obtain (ibid.: 14).
The Commission also claimed that "the cxistence of these small agencies
may work a hardship on nearby jurisdictions" through their requirements

for aid or by providing a haven for criminals (ibid.: 17).

A staff member of the ACIR, writing in The Police Chief in 1973,

claimed that,

Surveys of the efficiency of small and undersized police forces
indicate that their personnel are poorly trained, poorly
organized, and overworked. Consequently, small police agencies
frequently provide an extremely low quality of service,

Small police departments also prevent more efficient police
protection in metropolitan areas as a whole. Such forces,

in their desire for self-sufficiency, duplicate police
services, prevent the structuring of areawide police services,
and contribute to jurisdictional complexities in American
police protection (Callahan, 1973: 56).

In 1973 the National Advisory Commission on Criminal Justice
Standards and Goals adopted standards that were directly compatible

in many respects with the ACIR position. Specifically, in Standard,
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5.2, entitled, "Combined Police Services,!" the Commission stated that
"at a minimum, police agencies that employ fewer than 10 sworn
employees should consolidate for improved efficiency and effectiveness"
(110).

Coincident with these national statements regardimg police
agency and police industry organization ha&e been similar charges
at the state and local level. A number of states hava issued planning
documents containing recommendations consistent with (and, in many
cases, verbatim copies of) those of the national commissions. Many
metropolitan area good-government groups continue to press for police
reorganization and consolidation, also laying claim to the
recommendations of the commissions,3 Given the volume a;d consistency
of the charges against small police agencies and fragmented pelicing,
togethér with the recommendations for their elimination, one
remarkable aspect of American policing is the persistencé of the small
departments. Their persistence in the face of regular attack
over the course of at least a half-century requifes exploration and

explanation.

Counter Arguments

In the last 20 years, a tradition of scholarship has arisen
that has found some virtues in small jurisdictions and fragmented
service delivery structures. Such arrangements, it is argued, might
be better able to respond to the preferences of citizen-consumers.
than the larger, consolidated ones favored by administration experts.

Scholars in this new tradition have pointed to potential diseconomies-

of-scale in large agencies., As jurisdictions and/or the agencies
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that supplied them with services became overlarge, sexvices might
deteriorate and costs rise.

Charles Tiebout recognized the difficulties of attempting to
tailor the supply of services to¢ the diversity of demand in a large
jurisdiction, He suggested an altevnative model, one where a large
numbsr of small jurisdictions offered a supply package (services
and taxes) and '‘consumer-voters" chose the package most attractive
to them. In a system charvacterized as 'voting with his feet,'"

the consumer-voter moves to that community whose local

government best satisfies his set of preferences. The

greater the number of communities and the greater the

variance among them, the closer the consumer will come

to fully realizing his preference position (Tiebout,

1956 516). ‘

Tiebout was aware that all citizens were not equally mobile
and thus some might be unable to take full advantage of the
opportunities afforded by a fragmented local government system.

He also recognized that there were 1ikely to be aspects of service

delivery that required consolidated wrovision or production. But,

he argued, a fragmented solution with allowance for necessary

service integration '"is the best that can be obtained given (diverse)

preferences and resource endowments" even though "institutional
rigidities" made it less than perfect (Tiebout, 1956: 522-523).
Striking a similar note, Banfield and Grodzins argued that
differentials in service levels among jurisdictions in fragmented
systems enabled citizens to make choices as between public service
levels and such things as homeownership. Some who were able to

achieve the latter did so by virtue of lower cost public sexrvices

in some jurisdictions (1958: 37-38).

D S SO
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Williams and his colleagues presented evidence that fragmentation
served to preserve social, economic, and political values of residencs
in the Philadelphia metropolitan area. They found that urban
differentiation through the presence of multiple small communities
led to community specialization with respect to class or status,
lifestyle, and economic¢ function. The self-government powers of
the incorporated suburbs enabled citizens in these communities to
maintain their social, economic, and political values by "erect(ing)
barriers to changeﬂ (Williams, et al., 1965: 297). Local control
of the police power may be one of the most effective means of maintaining
life-style values available to small communities, thus partially
explaining their nearly uniform reluctance to give it up to consolidated
police agencies.

Scholars of large bureaucracies, including those that characterize
large police agéncies, have noted a number of problems that are the
concomitants of large scéle. Schlesinger, for example, suggested
that difficulties of information transmission, coordination among
individuals and subunits, and provision of appropriate incentives
to organization members increase geometrically with size. This
phencmenon, he said, provided "a partial explanation of why large
organizations are given to control by doctrines, which impress the
outsider as rigid and arbitrary, ard which inevitably grow otale
before being abandoned" (1966: 3).

Bittner argued that channels for information flow in police
departments almost un%formly allowed for only one-way communicationé -~

‘downward. This direction of information flow was the opposite of that
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required to provide useful feedback for management purposes. It
tended to isolate department administrators from the loci of useful
information, officers on the street, and citizens in the community
(Bittner, 1970: 67-68). Others have noted this tendency for police
administrators to be cut off from important information in large
departments (e.g., J. Q. Wilson, 1968; Rubinstein, 1973; and
Goldstein, 1977). A doctrine of large police agencies may partially
account for this information loss. That doctrine, the "mjlitary
model," emphasizes the importance of hierarchical control over
officer behavior and characterizes many large departments, The
proliferation of rules and regulations promulgated to exercise this
hisrarchical control "floods . . . all the channels to capacity"
(Bittner, 1970: 67).

Other scholars have noted the distortion of information flow in
large bureaucracies, and have found it to result from built-in
incentives in such agencies. Subordinates do well by pleasing theix
superiors, end are able to do so in iarge agencies confronting
uncertain conditions by supressing information that does not reflect
favorably on their own performance (Tullock, 1965; Downs, 1967;

E. Qstrom, 1971). The sheer volume of rules and regulations character-
istic of most large police agencies requires officers to bias reports
of their activities and conditions in their azssigned areas so as to
avoid conflict with the rules. This biasing occurs along with a
tendency for officers to hoard information that might ultimately
enable them to make an arreét, even to the detriment of their

supposed "crime-fighting" role (Bittner, 1967; Rubinstein, 1973;
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Silberman, 1978), As many have noted, officers are rewarded for

making arrests, not for passing on information.

Size and Fragmentation in the Police Service Production Process

The size of agencies producing police services and the fragmen-
tation or consolidation of service delivery structures are not usually
valued in and of ﬁhemselves.4 Critics of small police agencies have
not always argued simply that "bigger is better." Neither have those
who have questioned the reform logic simply claimed that "small is
beautiful." Instead, apency size and fragmentation of service
delivery systems have bien viewed as having consequences for the
quality and quantity of;police services made available. These
consequences result frﬂm differences in organizational arrangements,
in input choice, in production strategies, snd in the activities of
officers and citizens in differently sized police agencies located
in more or less fragﬁénted police service delivery systems. By
placing various arguments with respect to agency size and fragmentation
into the context of the police service preduction process model
of Chapter Two, it @ay be possible to draw cut the logics contained
in those argumentsg

#

The term, log.c, as used here might be replaced by model,
explanation, or theory. It refers to the linking of a series of
propositions that enables one to work through an argument so as to
understand how the proponént believes the world to operate.‘ Any

tenable argument must have such a logic, although most presentations
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do not spell out all of the linkages involved. By tracing the flow
of an argument through the process model, missing linkages can be
identified and added as necessaxy.

Disagreements with respect to the consequences of police service
delivery by small versus large police agencies or by fragmented
vérsus consolidated police service deiivery systems are of two
varieties. One set of disagreements turns on the perceived
differences‘in consequences, in the outputs and outcomes expected
to result from differences in these organizational arrangements.
Another set occurs where there is some degree of agreement with
respect to many outputs and outcomes, but where different criteria
are applied in evaluating these consequences.

In the following sections, I will attempt to develop the logics

‘contained in several of -the arguments surrounding police agency

size and the fragmentation of police service delivery structures.
These logics will be developed within the framework of the production
process model as much as possible. iue particular logics to be
developed link the organizational sxyrangement variables of police
agency size and service delivery fragmentation to: (1) police
agency specialization and the predicted consequences of Specialization,
(2) the existence of inter- and intrajurisdictional spillovers, and
(3) the responsiveness of'police service delivery to citizen-
consumers preferences.

.There are, of course, many additional arguments that might be
devéloped in this exploration. The ones that have been chosen

encompass a large portion of thée charges and countercharges with
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respect to police organization in America, however. In particular
they focus heavily upon disagreements with respect to outputs and
outcomes of differently organized police service delivery structures,
In subsequent chapters, the logics developed here will be applied to
empirical data bearing upon police outputs and outcomes (and
intervening variables as well). The consistency or inconsistency

of the logics with empirical evidence is of immediate interest,

and may add simultancously to better understanding of how organization

influences performance,

Fragmentation, Police Agency Size, and Specialization

Fragmented or less concentrated service delivery arrangements
virtually by definition have smaller production units than
consolidated arrangements.s The most immediate consequence of
differences in the organizational arrangement, police agency size,
is often claimed fo be the choice of production strategy. In
particular, agency size is seen to constrain the use of specialized
assignments within police agencies, with larger agencies adopting
"ta$k~oriented" strategies emphasizing specialization, while smaller
ones utilize '"patrol-oriented" strategies with priﬁarily generalist
assignments (E. Ostrom, et al,, 1973: 62-65), Specialization as
a production strategy is said to have consequences for the skiil
levels of police officers and for the range of activities in which
they engage. This leads to differences in the capacity of police
agencies to produce particular outputs and, in the context of service

conditions that affect the instrumentality of those outputs, is
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,‘g’ thought to lead to differences in the outcomes of service delivery
of different organizational configurations.

The reform critique is usually focused at the level of individual
producing agencies. Small police agencies are said to be constrained
from giving their officers specialized assignments by a lack of
personnel. All officers are required for basic patrol work. This
constraint is not the scle reason for the lack of specialization
in smaller agencies, however. Their smaller jurisdictions do not
provide sufficient incidents to warrant specialization in particular
types of cases nor do they provide suificlont cases to keep specialists
in practice were they to be so assigned. Thus, organizational
arrangements and service cenditione zet vogether to specify the
choice of production strategles.

@ Whether for reasons of resource constraint or lack of identifiable
demand, small departments do not utilizc¢ gpecialized personnel
assignments as do their larger counterparts. A recent study of law
enforcement in the state of New Jevrsey by its County and Municipal
Government Study Commission states the issue well: |

Departmental size . . . provides an indication of availability
of personnel with specialized training to perform specialized

functions. . . . Larger local agencies . . . can and do employ
a. range of specialists in the discharge of their responsi-
bilities. . . . In smaller agencies, these functions may

be carried out as part of the vwoutine activities of agency
staff or may be carried out by the staff of agencies from
other jurisdictions. . . . Generally, the larger departments
have a greater range of specialized skills, and greater
opportunity for law enforcement officers to develop and
utilize specialized skills (1976: 15-16).

But the issue as stated to this point is not controversial. Large

departments are more likely than small to employ specialists in their

@
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own ranks, Small agencies are more likely to draw upon specialists from
other departments (for evidence on these points, see E. Ostrom, Parks,
and Whitaker, 1977; 1978). The controversy arises with respect to the
predicted consequences of this difference in production strategies among
departments of differing size,

The logic of the reform critique is that employment of specialists
within a given police agency enables better performance of activities
that lead to valued outputs and outcomes than does employment of generalists
together with reliance on specialists from extra-agency sources. An
extreme reform position (though scarcely credible) is that the absence of
internal specialists in a police agency denies residents of its jurisdiction
access to these activities ad thus the outputs and outcomes supplied in
part by such specialists. The issue here is the availability of special-
ists. Large departments are said to have more specialists readily available
and thus to avoid delays and coordination costs involved in obtaining
specialists from other agencies. Because internal specialists are argued
to be more accessible, large agencies using task—oriented strategies are
said to benefit more from specialists skilis in their activities. Smaller
agencies with patrol-oriented strategies often must use generalistsnfbr
these activities,

Carrying the argument {o outputs and outcomes, specialists are pre-
sumed to be more qualified to engage in activities that lead to beneficial
consequences. Investigative specialists are thought to be more able to
investigate crimes, leading to higher arrest, clearance, and stolen property
recovery rates, and thus, to lower crime rates through deterrent and

incapacitation effects. Traffic:specialists are thought more able to




103

direct the flow of traffic; thus avoiding accidents and increasing the
volume of through traffic. Family crisis intervention gpecialists are
better able to determine and deal with the underlying difficulties that
spark such conflicts, and thus are able to defuse them before more scerious
problems arise. The skill of specialists in conducting such activities
is thus an essential link in the argument.

Summarizing, then, larger police agencies are more likely to utilize
a task-oriented production strategy, emphasizing the employment of special-
ist officers. Their jurisdictions are more likely to exhibit sufficient
incidents where specialists skills are beneficial.' The internal cmployment
of specialists makes them more available in any given instance than obtain-
ing such skills from an extra-agency source, thus increasing the likelihood
that they will engage in the necessary activities. The application of
specialist skills to activities in many situations results in better handling
of those situations than possible from generalists. Aggregating across
many incidents where specialists handled the problem at hand, the outputs
and outcomes of service production b, specialized agencies are better than
those produced by nonspecialized agencies. As large size is a sine qua
non for speciqlization, so large size leads to better outputs and outcomes.

Counter arguments focus on three aspects of size and specialization.
First, while it is tzue that smaller police agencies are less likely to
employ police specialists than are larger agencies, this does not preclude
citizens of their jurisdictions from obtaining the services of specialists
when they would be beneficial. The choice of production strategies is
made by police agencies operating within the structure of service delivery

arrangements in a local police service industry. Instead of each agency's
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choice of production strategy alone determining the availability of

@
specialist officers for the conduct of specialized activities in its
jurisdiction, the combined choices of all producing agencies in the
industry affect that availability. In some cases (establishment of an
inteijurisdictional major case squad or a multiagency communications and
information center, for example) the choices of several producers are
explicitly coordinated. In oéhers, agencies may adjust their choices in
light of what others do, but not necessarily require explicit mutual
adjustment.

Virtually any police agency may call upon the services of skilled
specialists from adjoining jurisdictions, from state or federal police
agencies, or from interorganizational entities such as major case squads
or multijurisdictional crime laboratories (for examples, see E. Ostrom,
Parks, and Whitaker, 1977; 1978). It is an empirical question, for which @
virtually no evidence is available, as to whether obtaining specialists
from extraorganizational sources results in lesser availability in circum-
stances where their skills would be beneficial than does internal assignment
of officers to specialized units. It is also an empirical question, again
with little evidence available, as to whether or to what extent some
police service producers exploit others by relying on specialists from
those others.6 These questions must be addressed prior to making predictions
linking organization to performance through the choice of production strategy.

A second argument counter tc the claims of the would-be reformers
is“that internal specialization is not an unmixed blessing for police
agencies. Prominent scholar-practitioners of police administration have

warned that there could be serious problems resulting from specialization

<
LA
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as well as benefits (0. W. Wilson and McLaren, 1972: 82-86). Over-
specidlization cdn result in inefficient use of specially trained officers.
They can become incapacitated with respect to activities other than those
of their own speciality, thus reducing departmental flexibility. Non-
specialist officers may cut back their activities in areas where specialized
units are assigned (traffic control is a prime example), leaving all of
the activity to be done by specialists even when nonspecialists' activities
might be necessary as well. The multiplication of divisions, bureaus,
offices, and ranks that often accompanies the choice of task-orieated
production .strategies may cause inordinate difficulties for coordination
of activities within a specialized police“department. Commenting on police
reformers who advocated specialization, Fogelson notes that by the 1960s,
“'some reformers, who realized that many chiefs were having difficulty
staying in touch with all these squads and coming up with the manpower
to patrol the streets, started to wonder whether this process [specialization]
had gone too far" (1977: 177).

The reduced availai...ity of pers:nnel for on-street patrol duties
fhat results from specialization and accompanying growth in administrative
assignments is referred to by Richardson as '"the seemingly inexorable
logic of Parkinson's law. Those unfamiliar with this phenomenon would
be surprised, he says, by the *"large gap between the number of men in a
department and the number patrolling the streets at any given time
(1974: 121-122), This gap is substantially narrower in smaller, less
specialized agencies (E. Ostrom, Parks, and Whitaker, 1978: 89). Thesec
smaller agencies are thus able to deploy more personnel (in relation to

population served) for patrcl and immediate response activities than are

T g s

e



106

large, specialized departments. This higher patrol presence should enable
more rapid responses to service requests by the smaller agencies.

Another negative effect for the quality of police personnel in police
agencies with task-oriented production strategies may occur if the assign-
ments and activities of specialists are 'glamorized" to the detriment of
regular patrol officers. However specialized a department, the patrol
division constitutes at least a plurality of its strength and carries
out the bulk of the day-to-day activities of the department. If patrol
officers become demoralized by an cveremphasis on the attractiveness of
specialized units or if the patrol force is deprived of the best officers
through their assignment to such units, then the quality of thgse day~to=‘
day activities must suffer.

In this view the choice of a task-oriented production strategy has
a number of consequences for activities in a police agency that are
unaccounted for in the reform argument. Specialization leads to a require-
ment for additional administrative activities and it may lead to a reduction
in generalist patrol activities. The quality of the latter may decline
as well if specialized assignments acquire extraordinary esteem. These
additional activity effects in turﬁ lead to additiomal consequences not
included in the reform argument. These include the possibilities of reduced
on~street patrol presence and longer response times, and as a result,
poorer outcomes in terms of emergency assistanées, crime and victimization
rates, and citizen perceptions and evaluations of the services they receive.

A third counterpoint with respect to specialization focuses on the
presumption that specialists ére better able to deliver services than are

generalists. The issue here is whether sufficient specialized knowledge
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is available to warrant the training of many officers in the conduct of
specialized activities. A number of years ago, Hayek made a distinction
between knowledge of a generalized sort, such as that embodied in scientific
principles, und 'knowledge of the particular circumstances of time and
place! (1945: 521). The former is the realm of the specialist. Those
who are trained in a specialty may be led to overlook or to denigrate the
importance of the latter, thinking that application of the procedures in
which they have received training is sufficient for all circumstances. In
-the case of policing specifically, officers that have been assigned to
specialized units may find themselves removed from the time and place
information which is, in many instances, the prime stock in trade of the
patrol officer. This may seriously hampér the cuwpacity of specialist
officers to contribute to the valued outputs of their agencies.

Recent studies of the ways in which criminal cases are actually
solved (and not solved), for example, suggest that the need for investi-
gative specialization may have been greatly overstated (Greenwood and
Petersilia,'19755. The findings emphasize the importance of the activities
of victims and witnesses as well és those of the immediately resﬁonding
officer, and downplay the activities of follow-up investigators. To quote
one of the "major findings -- on how cases are solved':

The single most important determinant of whether or not

a case will be solved is the information the victim

supplies to the immediately responding patrol officer.

If the information that uniquely identifies the perpetrator

is not presented at the time the crime is reported, the

perpetrator, by and large, will not be subsequently

identified (xvii).

Observers have noted that most arrests for crimes are made by police

department generalists, the patrol officers. The role of the citizen

s, agegey <7
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as initiator of a complaint and supplier of identifying information as

to the perpetrator is crucial (Reiss, 1971: 105; Greenwood and Petersilia,
1975). The success of specialized investigators in solving "mysteries,"
where little or no information is available from victims, is markedly low,
suggesting that specialized knowledge is not available for dealing with
such cases., Descriptions of how detectives conduct their activities are
consistent with this view (Greenwood and Petersilia, 1975), as is the
common observation that officers rarely receive much specialized training
when appointed to detective rank. Indeed, such appointments often are

the result of good work as a patrol generalist.

Similar arguments might be advanced with other varieties of specialized
assignments in police agencies. Most traffic control activities séem
easily within the capabilities of generalist officers, for example,

Traffic specialization may be more the result of an attempt to control
officer discretion than of the availability of specialized knowledge for
dealing with traffic problems (Gardiner, 1968; J. Q. Wilson, 1968).

The need for the activities of specialists that are said to be more
available in task-oriented police agencies may have been substantially
overstated in this view. While admitting cases where specialized knowiedge
may be available and thus specialist assignment and training beneficial
(ready examples are forensic laboratory analysts and experienced teachers
for training academies), the activities of many officers with specialized
assignments in larger agencies are not greatly different from those that
a generalist might perform, nor are the skills of most specialists informed
by a body of knowledge with respect to the conduct of these activities.

The conduct of such activities by generalist officers might thus lead to

equally beneficial outputs and outcomes in many (indeed most) cases.
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Summarizing arguments contra specialization as a reason for desiring

larger police agencies, they are as follows, Specialists may be available
from extra~agency sources as well as those internal to larger agencies.
Such arrangements are quite prevalent, although their relative costs agre
not well-known. Internal specialization results in substantlal costs for
larger agencies. Specialists are not generally available for regular
patrol duties and this; together with added administrative requirements
for the supervision of many diverse units, can lead to serious diminution
of the on-street patrol and immediate response force. This may have
negative effects on outputs such as frequency of surveillance and the
distribution of response times. Finally, there is little evidence that
warrantable specialized knowledge is available in many areas of policing
"that have been the subject of recommendations for specialization. What

svidence there is suggests that many of the activities assigned to specialists

in larger agencies might be done as well by generalist officers who would
also be available for many other activities.

Given this discussion of fragmentation, agency size, and specialization,
what sorts of evidence might be used to ihvesfigate the empirical validity
of the arguments? First, one would want to examine the relationships of
the organizational variable, size, to production strategy choice, and its
effect on the number of specialists (and administrators) in police agencies
of varying size. Hypothetical relationships might be those charted in

Figure 3.1,
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Figure 3.1. Hypothetical Size, Specialization, and
Administration Relationships

Number
Assigned
Tos

Patrol
Administration

Number of Personnel

.

As the number of officers in an agency increases, a task-oriented strategy
is more likely, with increases in the number of specialists and the number
of administrators employed. Part of the argument surrounding size and
production strategy has to do with ths shape of the curves 0-S and 0-A,
representing respectively the number of specialists and the number of
administrative personnel as the total number of personnel increases.

The figure as drawn is neutral, showing a strictly propdrtienate increase
in number of specialists and in number of administrators as size increases.
Those who argue the added opportunities for specialization in larger
agencies probably mean a greater than proportionate increase in number

of specialists as size increases. If so, then empirically line 0-S ought
to curve upward as size increases. Those who suggest that a task-oriented

strategy entails a substantial administrative overhead would expect to see
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iine O-A bend upward as size increases, and particularly as 0-§ increases.
By examining the shapes of these lines among a sample of police agencies,
it should be possible to shed light on choice of production strategies and
administrative loads in departments of varying size.

In addition to examining the relationship of individual production
unit ‘size to the number of internal specialists and administrators, it
Qould also be important to examine how these relationships might be
different in differently structured service delivery arrangements. Thus,
for exgmple{ the existence of a metropolitan-wide producer of speciﬁlized
investiéﬁtive‘éer&ices (e.g., a major case squad or a prosecutor's detective
unit) or a4 specialized producer of traffic control services (e.g., state
police or highway pafrols) might reduce the assignment of officers to such
sexvices in all or most of the other producing agencies in the area. Such
differences, if they could be demonstrated, would be an important argument
for the value of the public service industry framework (for an early attempt
to do so, see Parks, 1976).

The conduct of activities by specialists is valued for its presumed
effects on outputs and outcomes. One way that specialization may be
beneficial is through increased skills of criminal investigation persomnnel.
If so, ciearance and property recovery rates ought to be higher in more
specialized agencies than in less specialized ones facing equal crime
patterns. That is, the specialists ought to be more productive at
converting crimes into clearances than are generalist officers. If, on
the other hand, most crime clearances result from the activities of victims,
witnesses, and generalist patrol officers, then the link between'task-
oriented production strategy and clearance rates ought to be weak or

even negative.
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As shown in Figure 3.1, a necessary consequence of an increase in
the number of officers with specialized assignment, holding department
size and number of administrators constant, is a reduction in the number
of officers with on-street patrol assignments. Examination of the relation-
ships between production strategy choice and patrol unit availability and
response time distributions would provide evidence as to whether a task-
oriented strategy leads to lower levels of these outputs than does a
patrol-oriented one. Reports of experiences by citizens having contacts
with officers in departments that choose more or less specialized strategies
may provide evidence on the outcomes for citizens that result from such
choices,
Evidence with respect to the links of service delivery structure
and producer organization to the choice of production strategy and, through
that choice, to activities, outputs, and outcomes in terms of patrol and
immediate responge to service requests will be examined in Chapter Five.
In that chapter, the shapes of the lines in Figure 3.1 will be determined
for a large sample of police agencies. The effects of choosing different
‘production strategies for the availability of patrol units will be shown,
Patrol unit availability will then be linked to patrol visibility and
response time distributions and to citizen perceptions of police response.
The relationships of production strategy choice to activities, outputs,
and oukcomes in terms of crime and victimization rates will be explored in
Chapter Six. Clearance rates in departments choosing different strategies
will be examined as possible outputs that affect crime outcomes. The
relationships of these variables to the proportion of agency personnel with

specialized, criminal investigation assiguments should indicate whether
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and how a task-oriented production strategy leads to better crime-fighting

outputs and outcomes.

Fragmentation, Police Agency Size, and Spillovers

“Crime knows no bounds" is an often heard criticism of fragmented
police service delivery arrangements. The image suggested is one of
criminals planning their capers in one jurisdiction, committing them in
another, and escaping for sanctuary in a third. The witless police, seen
as unable to cross the boundaries of their small jurisdictions, are left
to ponder their ineffectiveness. The report of the President's Commission
on Law Enforcement and Administration of Justice states the charge,

America is essentially a nation of small police forces,

each operating independently within the limits of its

own jurisdiction. The bouadaries which define and limit

police operations do not hinder the movement of criminals,

of course. They can and do take advantage of ancient

political and geographic boundaries, which give them

sanctuary from effective police activity (1967a: 301).

Similar reasoning informed the report of the Advisory Commission on
Intergovernmental Relations in 1971 {17), and that of McCausland's report
to the President's Task Force on Suburpan Problems (1972: 63).

This question of crime spillevers and an inability to internalize
them is potentially quite serious. There are actually two aspects to the
charges. The first might be characterized as the "den of thieves' problem.
This refers to a situation where lax enforcement in a given jurisdiction
affords sanctuary to criminals who prey upon citizens of other, surrounding
jurisdictions. The second aspect is that of the scale required to discern

patterns of criminal behavior. Fragmented systems without good information

exchange may result in an inability to recognize such patterns where they
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extend across jurisdictional lines. As a result of either or both of
these aspects, crime rates might be higher with frapmented organizational
arrangements than with more consolidated ones,

On the other hand, both aspects of the problem could be dealt with
through recourse to organizational arrangements that extend beyond those
of single producer agencies. The den of thieves clearly requires the
attention of police from overlapping jurisdictions such as county and
state agencies. In some states (e.g., Missouri or New Jersey) county
officials could go so far as to suspend the local police and move to
supply all police services to the jurisdiction directly. Here the
activities of officers from other agencies in the service delivery system
may be available to supplant those of officers from the ineffective (ox
even corrupt) department. The second aspect, that of information avail-
ability, might be handled through informal or formal information exchanges
among agencies (e.g., McDavid, 1974), or by the establishment of joint
information collection, processing, and dissemination centers (e.g.,
the New Haven CIRRS system reported by Abt Associates, 1976). Since
there are often said to be problems of information flow within large
departments (e.g., Bittner, 1970; Goldstein, 1977) as well as between
smaller ones, it becomes a question of comparing losses under varying
forms of organizational arrangements.

Different forms of spillovers may be problems in the jurisdictions
of large, particularly centrai city, police agencies. Citizens of the
many quite safe portions of these jurisdictions may not distinguish between

press reports of crimes in high crime portions of those jurisdictions and

what occurs in their own neighborhoods, Newspaper or television reports




115

of a "crime wave'" in Gotham City may not always make it clear that the
crime wave is limited to one or a few precincts in the entire city, and
that most neighborhoods are quite safe. Citizens of safe neighborhoods
may restrict their activities (making their neighborhoods less safe by
this very restriction ~- see Jane Jacobs, 1961). They, together with
citizens of surrounding jurisdictions may shun many safe business arcas
of the large city. Through a self-fulfilling prophecy, the safe portions
of the large jurisdiction become unsafe due to their neglect by citizens.
Similar dynamics may affect police officer attitudes and behaviors,
Officers who work in large central cities aye constantly confronted with
media reports of crime in their city. Regardless of the actual rate of

crime, there is sufficient crime occurring in a large jurisdiction to

provide a daily diet of crime stories. There is a danger that an uncritical

reading of such reports, combined with officers' experiences in truly
high crime portions of a city, may lead to an internal spillover in large
poiice departments. This spillover occurs when officers working in
relatively crime free neignborhoods 7 -he city employ tactics that ought

to be restricted to high crime areas, if used at all. Katz, for example,

argues that suburban police,

while they can never wholly relax their vigilance, . . .
do not have to approach every transaction as though

it promised violence. . . . It is one luxury which only
small-town and suburban policemen can safely enjoy
(Katz, 1974: 76-77, emphasis in original).

Campbell and Schuman (1968) also pointed out the difference in relations
between police and citizens as reported in their surveys of central city
and suburban residents. But there are many areas of central cities that

are much more similar to 'small-town and suburban'' neighborhoods than
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they are to high-crime skid-row or ghetto neighborhonds, Officers who
"acquire an ethos or an ideology that dramatizes violence" (Katz, 1974: ‘I’
83), may not be able to escape that ethos when change uf assignment or
a call for service takes them into less violent portions of their juris-
diction. One could hypothesize that "civility" between officers and
citizens might suffer (Reiss, 1971; Haiz, 19743.7

How can these spillover questions be examined? What evidence can
be arrayed to determine the consistency of the arguments with real world
phenomena? The question of crime spillovers is very difficult. Because
most erimes are never solved, it is virtually impossible to know whether
most crimes are committed by individuals in oxr near their own neighborhoods
or whether criminals do, in fact, plan crimes .u sanctuaries and commit
them in other areas. What evidence there is suggests that this is not

the most common pattern, that most criminals in fact operate quite close

to home, but we have only a small, biased sample of criminal acts and 0
criminals to examine. Detailed examinations of existing crime reports

and, perhaps, interviews with offenders could provide additional information
to that currently known, but the sample would remain a biased one. If

it were possible to compare generally identical ones, one or mors served

by a single, large police agency, and one or more served by sets of smaller
agencies, the crime patterns across such a comparison wouldbprovide further
information, If the arguments with respect to spillovérs and information
1osses‘in fragmented ser?ice delivery arrangements were correct, one would
expect them to exhibit generally higher rates of crime and generally lower
clearance rates. A major difficulty, of course, is finding sites that |

enable such comparisons to be made, A partial attempt at such a comparison

is offered in Chapter Six.
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Spillovers in terms of attitudes and behaviors can be examined
through surveys and obsexrvations of citizens and police officers. If
the fear of crime spills over in larger jurisdictions, then the relation-
ship between crime or victimization rates in a neighborhood and neighborhood
residents fear of crime ought to be weaker than in smaller jurisdictions,
It should be biased toward more fear for given probabilities of vietimiza-
tion as well. Officers may be less prons to overestimate the danger of
victimization in neighborhoods within larger jurisdictions, but their
attitudes and behaviors may be shifted toward those of their colleagues
who work in the most difficult areas. This should be evident in their
attitudes toward the use of force as a wmeans of dealing with problems.
Attitudinal data from citizens and police officers living and working in
neighborhoods served by differently sized polic: agencies will be examined

in Chapter Six to see whether such spilicver cffects can be identified.

Fragmentation, Police Agency Size, and Responsiveness

A final way in which the structure of service delivery arrangements
may influence performance to be'explu;ad in this chapter focuses upon the
responsiveness of variously organized police service delivery systems.
Critics of large, consolidated policing systems commonly claim them to be
less responsive than smaller, fragmented systems. The difficulty of
responsiveness for larger agencies is said to be twofold. First, they

.are likely to serve more heterogenous jurisdictions where it is difficult
to ascertain and aggregate preferences and where a wide repertoire of
activities would be necessary to match preferences if they were known.

Second, larger agencies are said to be less responsive to citizen preferences
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because citizens have less influence over the incentives and constraints
for larger police agencies. One should nate with respect to the latter
point that there are many advocates of police "grofescionalism" who see
this as beneficial, not detrimental, to police performance.

As discussed in Chapter One, it is difficult for consumers to develop
and articulate preferences for puhlic goods and services like police. The
outputs and outcomes which they would prefer are.likely to be amorphous
and multidimensional. The mechaniéms for communicating preferences to
service providers may be cumbersome. Consumers may wish to conceal their
true preferences, hoping to receive services without paying their full
share, These problems, while present to some degree in public service
jurisdictions of any size, mar be exacerbated Wy the diversity of preferences
held by citizens in large, heterogemous jurisdictions. It may bé impossible
for providers and, through them, for producers to arrive at a consénsus
that is responsive to such diverse preferences. Contrasting small and
large jurisdictions, James Q. Wilson refers to the likelihood of ''general
agreement as to the norms that ought to govern public conduct' in the
small jurisdictions, and argues that police serving large jurisdictions
are forced to 'choose . . . between competing standards of order held by
different persons" [(,°68: 219). Whether the molice can even know the
competing standards so as to be able to choose in large, diverse jdris~
dictioné is problematic.

In theory, if preferences were known, police in large jurisdictions
could supply different configurations of activities in different portions
of their jurisdiction, thus tailoring those activities to. the preferences

of their diverse clientele. In fact, this is commonly done to some degree
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in police jurisdictions, though not always acknowledged. There are strong
institutional norms against such tailoring, arguing that uniformity of
justice requires uniformity in the delivery of police services (see, for
example, the arguments against exercise of police discretion by Ronald
Allen, 1976). Attempting to match diverse preferences in different portions
of a large jurisdiction requires officers to learn a wider repertoire of
activities and to learn when and where various activities are appropriate.
Officers, on the other hand, are said to search for cues that enable then
to reduce the information needs and calculations necessary to such matching
(Rubinstein, 1973; J. Q. Wilson, 1968). Wilson argues that this is much
easier in smaller jurisdictions where vfficers are likely to know more
citizens individually rather than as members of variously defined groups.
They are thus better able to choose appropriate activities in any given
situation, with beneficial outputs and outcomes as the results:

Because the inferences about ''character" that the police

must necessarily make are, in a small community, less

dependent on easily discerned external attributes (race,

age, and the like), the citizens in such communities

should perceive such judgements u¢ unfair less frequently

than citizens in large cities where police judgements

must be based more on empirical or quasi-statistical

generalizations (1968: 219-220).

Difficulties in knowing and matching citizen preferences may lead
police in larger jurisdictions to turn inward for the standards to be
applied, or outward, to canons of good police practice developed in an
~attempt to professionalize police.8 The fact that citizens in many large
jurisdictions are far removed from the exercise of incentives or constraints

on police behavior encourages such agency autonomy. Police agencies are

arguably quite similar to large school systems in this regard.
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Many large center-city school systems are so structured

that parents or pupils do not constitute important

elements in & school's environment, i.e., they cannot

influence resource flows or affect the legitimacy of

the schools. On the other hand, some smaller suburban

jurisdictions are so structured that parents and students

can significantly influence these processes, with the

result that decision makers require information on the

concerns of parents and students (Garn, et al., 1976: 48).

To the extent that citizens in large jurisdictions cannot "influence
resource flows or affect the legitimacy" of the police department, police
decision makers have fewer incentives to require information with respect
to their concerns,

The debate over the responsiveness of differently structured police
service delivery systems is not limited to disagreements with respect to
activities, outputs, and outcomes. Responsiveress as a criteria applied
to these components of the production process is controversial by itself.

A finding, for example, that smaller jurisdictions and fragmented delivery
systems led to greater responsiveness to citizen preferences by local

nolice might not be viewed as necessarily a plus for such systems.
Responsiveness almost certainly entails variation in activities and outputs
within and among jurisdictiohs. Critics of American police service delivery,
however, have long argued that ". . . varying standards of , . . service
have contributed immeasurably to the general low grade of police performance
in this country'" (National Commission on Law Observance and Enforcement,
1931: 125). Variations in activities and outputs that are part of any
attempt to be responsive to diverse preferences are often said to constitute
unequal law enforcement and, thus, unequal justice. Uniformity in police

activities and outputs has commonly been cited as a benefit to be derived

from consolidating police jurisdictionms.
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Indeed, the fear that police might be more responsive to local
concerns has been used as an argument against recommendations for giving
neighborhoods within large jurisdictions more control over the police
serving there. Wilson states the concern well.

Allowing them [the police] to be governed by neighborhoods‘

[in central cities] . . . [would result in] putting the

police at the mercy of the rawest emotions, the most

demagogic spokesmen, and the most provincial concerns

. (1968: 289).

Other, less dramatic statements of this concern can readily be found.

The issue, then, is whether the police ought to be organized so as to be
more responsive and, if so, to whom they might be responsive in conducting
their activities. This disagreement goes beyond activities, outputs, and
outcomes to include questions about which criteria ought to be applied to
them and what performance measurements of which constituencies ought to
be taken into account.

Marshalling evidence with respect to the responsiveness of different
organizational arrangements for police service delivery is not easy. First,
one needs to demonstrate that there are patterned differences in activities,
outputs, and outcomes from area to area, either between small jurisdictions
or within larger ones. Second, one must demonstrate that the patterning is
somehow consonant with preference variations from area to area, and not
simply the result of differences in local service conditions. This requires
measurement of citizen preferences, a thing that has begn shown to be most

difficult with respect to public services such as police (for attempts to

measure citizen preferences for public goods, see Hoinville, 1971; Mclver

_and Ostrom, 1976; and E. Ostrom and Parks, 1975). Ideally, one would then

_want to demonstrate mechanisms whereby differences in preferences led to
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differences in outputs and outcomes, thus eliminating chance matchings
from being considered responsive. This, finally, requires one to
consider the organizational arrangements that characterize the system
of local government in addition to those for the delivery of police
services alone.

It may be possible to use citizen perceptions and eyaluations of
local police activities, outputs, and outcomes as crude approximations
for responsiveness indicators (E. Ostrom, et al., 1978). This involves
arguing that the closer the match between activities, outputs, and outcomes
and citizen preferences for these, the better citizens will perceive their
police to be performing. Low ratings of police performance then indicate
that police activities, outputs, and outcomes are not responsive to the
preferences of citizens. There is a logical fallacy in such an argument,
it involves the error of affirming the consequent (Salmon, 1963: 27}, and
it requires imputing citizens' preferences for the measures used, but
it may be the best obtainable under circumstances where the necéssary
measures of preferences and mechanisms for linking preferences to activities
are unavailable.

Using the latter argument as a basis for exploration, several
measures éf police responsiveness will be arrayed as consequences of
varying organizational arrangements in Chapter Six, These measures,
including citizen perceptions'of police honesty, courtesy, and equality
of treatment of neighborhood residents, and citizen evaluations of the
overall level of police services they receive, will be related to variations
in the size of policé jurisdictions. Controls for neighborhood and

respondent characteristics will be included in these analyses.
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Industry Pragmentation and Police Agency Size
as Key Organization Variables

The arguments developed in this chapter have been based upon police
agency size and the fragmentation of service delivery arrangements as
key organizational variables. Size of pqlice agency and industry fragmento-
tion have been central elements of debates concerning police organization
for many years. They have been linked to performance through several
chains of logic in an attempt to understand why it is the case that small
departments and fragmented policing have'beén so frequently damned by
police reformers. The logics of counter arguments have been presented
as well, Other logical chains could be derived, addressing, for example;
charges with respect to the quality of personnel in agencies of varying
size. But those presented here include a large percentage of the charges
and offer the advantage of available data against which they may be
arrayed. Other organizational variables than size or fragmentation might
be argued to be important influences on performance as well. These may
or may not be closely related éo variations in size (although the patterning
of police organizations along the lines of recommended forms that are
size dependent suggests that other organizational variables should follow
size quite closely). However, size and fragmentation, as the most frequently
appearing organizational arrangements in discussions of police service

delivery, deserve initial exploration.




FOOTNOTES FOR CHAPTER THREE

lNehnevajsa conducted a secondary analysis of wajor survey-
based studies of crime from 1960 to 1976. These studies, covering
some 130,000 Americans showed that, '"when specific questions are
raised about the extent to which crime may be, or may not be, a major
problem of the residential areas of the respondents, some 4 in 10
Americans consistently indicate that it is, indeed, a serious concern'
(1977: 87).

2Although no hard data is available, it is likely that the number
of police agencies has increased substantially during the years
covered by the recommendations. Many new communities have incorporated
and established local police agencies and many special purpose forces
have been established.

3Recent state level documents include the New Jersey Ceunty and
Municipal Government Study Commission's Aspects of Law Enforcement in
New Jersey (1976); The New England Bureau for Criminal Justice Services'
A Study of Police Services in the State of Maine (1975); and, in Canada,
the report of the Task Force on Policing in Ontario, entitled The Police
are the Public and the Public are the Police (1974). Recent local
consolidation proposals have been advanced in Rochester, New York (see
the Honrce Cuunty Legislature's "Alternative Plans for Improving Police
Services in Monroe County, New York,' December, 1978) and in the Ottawa-
Carleton region of Ontario (see Mayo, 1976). The charges against small
police agencies and fragmented policing from one to another of these
reports, together with their recommendations for structural changes,
are virtually identical.

4Frenke1, however, argues that the preference for simple, consolidated
structures is, at least in part, a psychological reaction to the complexity
of fragmented structures. He notes that 'the world as it is, governments
structures as they are, cannot be perceived in their entirety by any
mind" (1977: 10). This, he says, produces a great incentive to reduce
complexity to that which may be understood among scientists and others
with a passion for neatness and comprehensibility.

5’I‘erms such as fragmentation or multiplicity, often used to damn
existing structures of service delivery arrangements, are rarely defined
explicitly. For attempts to do so for these and other measures of service
delivery structures, see Ostrom, Parks, and Whitaker (1974; 1978).

6The fact that small agencies use specialists from large agencies
need not be prima facie exploitation. Small departments might compensate
officers or their departments for time spent. Working on cases in other
jurisdictions may sharpen the skills of loaned specialists. The existence
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(52 )

of extrajurisdictional demand may help to justify the employment of
specialists in an agency that loans them out. Or, there may be
intergovernmental grant funds available to pay for specialist
officers in larger agencies, with the condition that they be made
available to surrounding departments.

70fficers in larger jurisdictions cén, of course, adjust their
behaviors as they move from one neighborhood to another. Most probably
do, most of the time. But some may not. Even for those who do, the
costs of learning and using several different response sets is not
inconsequential.

8Uslaner and Weber suggest the reasonable proposition that the
preferences most likely to be taken into account by decision makers
", ., . are those of the men and women actually charged with making
the decisions” (1975: 133). Lineberry's recent examination of public

service delivery in San Antonio emphasizes the importance of bureaucratic

decision mzking (1977: 146). Administrators in large departments

have told ‘this author that one of their primary audiences when deciding
departmental policy is that of adwministrators of other large police
agencies. This is likely to be weinfowxced by the organization of
professional groups such as the vecentiy foumed Police Executive
Research Forum.

TR T T




CHAPTER FOUR

LINKING STRUCTUKRE AND PERFORMANCE EMPIRICALLY -- I:
Data Needs and Sources
Pemonstrating that the structure of service delivery arrangements
for the delivery of public services affects the performance of public
service industries and the producing units within them poses empirical
difficuities as well as theoretical, Even with a careful specification

of the linkages of structure, conduct, and performence in an industry

as they operate through a public service production process, it may be
hard to collect and array data bearing wpon those linkages. Two primery
reasons for this empirical probiem exiszt. First, the range of variation
in service delivery arvangements, while broad, is much reduced from the
theoretically possible set. Many structural and organizational variables
exhibit substantial covariation. Second, the multidimensional nature of
most public services and the possible reactivity of virtually any measure
of performance dictate that a large number of measurements be taken for
each service delivery arrangement under study. Together, these factors
dictate a need for large, complex data bases for analysis of structural
effects. The following discussion will rely on police service delivery
as the primary example, but similar dynamics can be found for other

public services (e.g., education, see Katzman, 1971).

Reduced Structural Variation

For a number of years, various individuals and groups have been

v

involved in setting "standards" or presenting ideal types of organiza-

tional forms for police service producers and service delivery arrangements.
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vesponsible, or equitable, and, thus, further research seems necessary
to sgtablish gtructure to performence links,

feduced structural varistion sukes the job of the analyst more
difFienle, however. By providing a package of organizational characteris-
iies for producers of a given size, prescriptions of presumed correct
srganizational forms lead to o grean deal of covariation in organizational
stivibutes. Thus, for example, the smallest police producers may operate
with no divisional structure. ‘The next largest may all have three divi-
sions: patrol, detectives, wd services. Moving up in size, producers
may add one or two move divisiens, o.g3., administrative services, techni-
cal services, or inspections., The Turgest departments, then, may be
organized with four or ¥ive buwvenus, wwcn of which is composed of several

- 3 . ,
divisions.” If these guidel:

stricely adhered to by producers,
it would not be possible to disentangle the effects of size and of
divisional and bureau structure as they affect producer agency performance.
Many other drganizational attributes may exhibit similar covariation,
It is unlikely to be perfect covari: .on, however, Probably all producer
agencies deviate from the guidelines in one or more ways. But the reduced
variation does mean that data must be collected for a larger number of
producer agencies where such covariation exists. By having a large number,
it may be possible to ferret ocut the variations in structure that do

exist and, thus, to assess their influences on performance.

Multiple Measurement Needs

Measurement of activities, outputs, and outcomes for entry into
performance assessments has a number of difficulties associated with it

as well, If the measures to be collected are those that administrators
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It seems safe to say that any single measurz of police activity

subject to one or more forms of manipulation. Multiple measures, particu-

larly measures that can be used to "¢riangulate" through collection fvom




diverse sources {Webb, et al., 1066}, can help to illuminate such
manipulation. So too can the embedding of measures in a model of the
provecs. It is easier to manipulate a single measure than to menipulate
rolationships among measures in o proeess.

Multiple measures of activities, cutputs, and outcomes ave also
aecessary to sttend to the multiple things that police do, the multiple
constituencies who might apply different performance criteria to these
measures, and the consideration of trude-offs among performance criteria
and between the assessments of diverse constituencies. It will not be
possible to give a single stateuwent of police perforvmance. Police
performance assessments should be couched in terms of how well police
are deing on which measures, according to which performance criteria, as
applied by which constituency group. Abbreviated assessments, based on
ong oxr a few measures, criteria, or constituencies, implicitly weight
those not included with a zero value. Such a weighting, although it may
be warranted for many purposes, ought to be made explicitly so as to
avoid the accumulation of unintended consequences through inattention,
or the distortion of activities, outputs, and outcomes toward emphasis
on those that are measured (Etzioni, 1964). Simultaneous consideration
of a broad range of measures may help to avoid the tendency té turn
attention inward toward activities of primarily internal relevance
(Selznick, 1943). It may help reduce the tendency of organizational
actors to engage in activities that improve their ''scores' on internal
measures, at some expense to outputs and outcomes valued by constituencies

outgide of the organization (Peter and Hull, 1969; Hoffman, 1971).
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in performance that are consequences of diffferences in structure and
resulting conducts, the available empivical cvidenco may be colleoerved
and arrayed most efficaciously. To borrow a notion From statintizs,
careful theoretical specification may incrcase the "nower" of empirviend
analyses. This would reduce the number of obzervacions necded for any
given analysis. In earlier chapters, the rudiments of a theory of how

structure influences performance have been detailed. Conflicting predic-

tions with respect to police services have been illustrated. In Chapiers




132

Five and Six several linkages that can be derived from these prediccions
will be exemined empirically. The remainder of this chapter presents

¢he data to be used for these examinations.

Data Sources

Data from two recent studies of police service delivery provide
the base for annlysis. The first, the Police Services Study, collected
data on a large number of diverse organizational arrangements For police
service delivery in American metrepolitan aveas, ‘These data enable the

tracing of linkages from service del:voery structure and producer organiza-

tion through the choice of production sirategies by producers to some

: cecond study is the 1972 St. Louis

indicators of police aezivivicy.
Study. Data there were coliccted on & wuch smaller number of organiza-
tional arrangements, but the datsz cre mueh richer. With the St. Louis

data, it is possible to trace limkages from producer organization through
choice of production strategies to a nuwber of activities and outputs,

and, finally, to outcomes of police svrvice delivery for consumers.

Combining data from both the Policc Services Study and the 1972 §t. lLouis
Study will, I hope, enable more powerful analyses of structure to performance

linkages than would be possible using either alone.

The Police Services Study4

The Police Services Study, conducted jointly by the Workshop in
Political Theory and Policy Analysis.at Indiana University and by the
Center for Urban and Regional Studies at the University of North Carolina,

had a number of research aims. Among those pertinent for the present
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study was the attempt to describe the wide ran.c oo oodni oatiomid
arrangements for the Jdolivery of potive gevvii - “we i wmatls o)
medium~sized metropolitan areas acrcss tho lUnived sHiaios.  ihis dose i
tion of organizational arrangements included those Linking agencice and
consumers together in a strocture of newvice Jolivore nveone e

well as those internal to fhe police agencies ia rhe areoss,  {a iho
course of data collection to meet thiv aim, additicanl intvrantion

was obtained that enabled o descerintion of the pyroadnetion sirierices

chosen by police agencios under diffeoripng ormanizational oevmeoinnt.

and a few of the activity implications of those chuolees,

Sample Frame for the Police Sewvices Sindr

y Pelice

The universe of metropolitun areas to be studied in 7
Services Studies included 204 Srandard Metvovolilan Statistical Arcas
(SMSAs). These areas were a subset of all 1.5, SMBAs, with the suhaot
defined by two criteria. The fivst was a 1970 SMSA population less thon
or equal to 1.5 million versons. ‘the sceond was that SMEA Loundayios
(as defined by the U.S. Buwrcau of the Cemsus) did not cross state Iine.,

From this universe of 200 aveas, 80 SMBAs were chosen for study
using a stratified random selection procedure. The 200 poteniinl aveus
were stratlfled by location in 10 geographic regions used by many federas
administrative agencies and a 40 pevcent sample of 3MSAs in ecach vegion
was selected randomly. This procedurse ensured a wide geographic dispev-

3

sion of SMSAs for data collection, enabling the capture of sipgnificant
state and regional variations in organizational arrangements for police
service delivery. Figure 4.1 shows the boundaries of the regions used

for stratification and the geographic distribution of the SMSAs chosen.
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Figure 4.1, Police Services Study: 80 Metropolitén
Areas and 10 Federal Regions
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Data Collection in the Police Services Study

Within each of the SMSAs in the sample, data were collected on all
agencies producing any of the three police services supplied directly to
citizens: patrol, traffic control, and criminal investigation. Data
were also collected on agencies that supplied any of four auxiliary
services to direct service producing agencies. These auxiliary services
were entry-level training, radio communications, crime laboratory analysis,
and adult pretrial detention.

For each agency producing any one of these services in the sample
SMSAd, the following information was obtained:

o Which, if any, other services did the agency produce?;




o Who were the consumers of the services arodueed?

o Did any other vroducers supply any of v oo seeviens
to any of the same consumers?;

o If so, were there any production arrangements betwesn the
suppliers?;

0 How was the producer formally avpanirzed?:
] fAl

o How were its personnel allocated to services and dopioved
for the production of some of them?; amd

o What, if any, formal interagency apreements was iho FRENSIE TR
& part of?

These data were collected during the period of June 1974 throwsh Seps et
1975 and were current at the time of collection.

A mixed data collection strategy was used for the simdy. Hemew
reliance yas placed on in-person interviews with represemtntives of ihe
service-producing agencies. These in-person interviews werve supplemented
with mail and telephome interviews with the producers, interviews with
other persons knowledgeable with respect to police service Jdelivery
arrangements in the SMSAs; and with data obtained from tabulations pre-
pared for other purposes. Data collection was éﬁnducted so as to ninimize
the burdens placed upon informants. Wherever possihle, pre-existing data
sources were used for preliminary tabulations that were then verified in
interviews with producer representatives. This may have heiped to avnid
contributing to the widely held perception among police officiais that

they are repeatedly surveyed for the same information.

The Police Services Study Data Base
Data on services produced and the consumers of those services were
obtained for 1,827 producers of direct and auxiliary services in the 80

SMSAs. These data were coded in a manner that allowed the computation of
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numerical scores for measures of the structure of organizational arrange-

wonts for police service delivery in euach area (see E. Ostrom, Parks,

and Whitaker, 1978, Ch, 3. These measures included multiplicity --

the number of producers of a particular service in a metyopoliten area;

eelative multiplicity -- the aumber oi producers relative to metropolitan

aren pepulation; and dowminance -- the proportion of metropolitan area

population that receives o given service from the producer with the

targest jurisdiction. Tadle 4.1 shows t¢he distribution of these structural

measures across the 80 metropolitan arveas, Taken together, they provide
o a pood indication of what many critics of American policing refer to as

the fragmentation of the service delivery system {(see Chapter Thrae).
&

Table 4.1. Structure of Police Patrol Service Delivery:
Multipliecity, Relative Multiplicity, and Dominance
in 80 SMSAs*

. 2 Multiplicity Relative Multiplicity " Dominance
. (Number of (Producers per 100,000 (Proporiion of
L producers) population) population in

largest jurisdiction)
Median SMSA 13 5.9 0.51

S Low Value 1 1.3 : ' 0.11

g High Value 91 19.0 : 1.00
Interquartile

‘ Range 7-20 3.9-7.3 0.38-0.70
T Median for SMSAs
P with 500,000 or

. More Population 29 4.0 0.36

*Most of these data are from E. Ostreom, Parks, and Whitaker, 1978: 78-79.

1;T' In addition to these measures of service delivery structure, data

on the internal organization and personnel deployment in most of the 1,454
producers of direct police services in the SMSAs were obtained. Table 4.2

presents data obtained from a subset of these direct service producers.




The subset consists of municipal police departmoavs (hat reodoced pomesd

area patrol service at least a part of egceh dur v covizens in thois
jurisdictions.6 The data are the distribution ov poiice spcney sisos
together with some indicators of persomnel allogation and votrol dopls .
ment in agencies of differing sizes, and indicators fav ceveice e
duced beyond basic patrol.

These Police Sexvices Study data will be used fo explove Tiula oo
of service delivery structure and producer agency size to cholee of
production strategy, im particuiar the asc of gevoraiict, patrai-oroenoogd
strategies, and to examine how size and production stratesy indTwmp
patrol activity and availability. These data will also be used (o prd
the organizational data from the 1972 St. Louls Police Study inte a
broader context. By showing where the pelice departments included in
the St. Louis study lie with respect to size, pervsonnel allocation, and
deployment distributions in the national sample, it will be pessible to

discuss the typicality of findings from snalyses of the 5t. Louls data.

The 1972 8t. Louis Studz?

Investigation of the linkages of police activities to outputs sud
their outcomes in diverse service conditions and under diffevent owgoni-
zational arrangements requires a more microanalytic focus than that used
for examining organization to production strategy and activity links.
Activities, outputs, and outcomes ave likely to vary considerably within
the jurisdictions of large agencies as well as between those of smeilew
ones. Data collection and analyses at subjurisdictional, neighbovrhood

levels is necessary to capture such variations.

e

.
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Table 4.2. Personnel Assignments, Service Production, and Patrol Deployment in
Municipal Police Agencies

Percent of Full-Time a Percent of Departments Percent of

Number of Sworn Officers Assigned to ¢ That Produce: Full-Time
Full-Time Criminal Burglary Homicide Radio Sworn on

Sworn Investi- Other Adminis- Investi- Investi~ Communi - the Strgeﬁ
Officers Patrol gation Specialties tration gation gation cations at 10pm
None--part-
time only

(76) - - - - 53 21 25 -
1 to 4

{212) 100 0 0 0 71 47 39 : 50
5 to 10 ’5

(217) 100 0 0 0 90 75 66 25 -
11 to 20

(124) 74 8 0 8 28 94 80 20
21 to 50 :

(122} 68 11 11 10 98 98 96 16
51 to 150 :

(78) 63 ‘14 12 11 100 a9 95 ’ 14
More than 150 .

(45) 56 14 17 13 100 100 93 12

dValue shown is for median department in the size range.

b(N) = Number of departments in this size range.
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Data for the examination of activity, output, and outcome linkages
in this study were collected in 1972 in the St. louis, Missouri metyo-
politan area. The St. Louls research focused on police service delivery
in 44 residential neighborhoods. Police services in these neighborhoods
were supplied by one or more of 29 separate police agencies. The agencies
ranged in size from 2,200 full-time sworn officers down to one depart-
ment employing only part-time officers. The research design for the
study was intended to permit comparisons of the performance of quite
differently organized police agencies as they delivered services‘to
similar sets of neighborhoods.

The neighborhoods were predominantly residential. This focus
enabled the elimination of many service condition variables as potential
alternative explanations for findings. The types of demands placed upon
police, for example, are likely to be quite different in residential areas
than they are in central business districts or heavily industrial areass.
While not all police jurisdictions contain the latter types of areas,
virtually every police agency includes within its jurisdiction largse
proportions of neighborhoods similar to those éelected in St. Louis.

This restriction to comparable areas lends face validity to findings as
well as reducing the number of extraneous influences that would other-
wise require statistical control in-analyses. It also limits the
generality of any findings with respect to implications fbr policing non-
residential areas. This was recognized at the time of the research and

accepted as a reasonable cost to obtain service condition comparability.

Sample Frame for the St. Louis Study
The sample frame utilized for the 1972 St. Louis study was an

extension of the "most similar systems' research design discussed by
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Przeworski and Teune (1970: 31-46). In a most similar systems desiym,
the researcher attempts to isolate a series of systems (in the case of
this research, neighborhoods) that ave as similar as possible in all
relevant variables with the exception of the explaonatory variables .-
those variables among which the researcher wishes to find and measure
relationships. To the extent that the choice of systems allows,
extraneous variables are controlied through selection.

The level of analysis employed in the design was the neighborhugd.g
The choice of neighborhoods within a single metropolitan area and a
single state removed many possible sources of variation., However, police
performance may be related to many factors au the neighborhood level,
for example the population demnsity, hcterogensity, age, and the resource
base of the neighborhood. Reducing the variation in types of neighbor-

”~

hood enabled a sharper focus on the e¢ifects of the size of communities
and other factors related move specifically to police organizafion.
The classic most similar systens design was extended by including more
than a single type of n:ighborhood

The neighborhoods in the St. Louis study were lower middle- to
middle-income residential areas.g They were chosen from a restricted
set of areas such that at least 60 percent of the dwelling units were
owner-occupied, the median value of owner-occupied housing was less than
$25,000, and the percent of the neighborhood population over 65 years
6f age did not exceed 20, while the percent below 21 years of age did
not exceed 45.10

The neighborhoods that remained after applying these criteria were

stratified into logical categories along dimensions of jurisdiction size

and/or organization for provision of police services, and neighborhood wealth.

-
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On the size and organization dimensions, seven strata were used:

1. Independently incorporated communities with 500 to
4,999 population;

2. Independently incorporated communities with 5,000 to
15,999 population;

3, Independently incorporated communities with 16,000 to
28,900 population;

4, Census tracts within communities that ranged from 28,901
to 66,000 population;

5. Urban places within the unincorporated sections of St. Louis
County served by 5t. Louis County Police;

6. Planning neighborhoods within the City of St. Louis; and

7, Independently incorporated communities that contracted
with other police departments for service.

In the first six categories, police services were supplied to citizens
by the jurisdiction in which they lived. In the seventh category, a
separate jurisdiction supplied police services to the community under
contract arrangements.
The wealth dimension contained three strata:
1. Those communities and neighborhoods in which median
value of owner-occupied housing units was less than
$10,000; '
2. Those communities and neighborhoods in.which median
value of housing and between $10,000 and $14,999 plus
those communities and neighborhoods in which median
value of housing was between $15,000 and $19,999 and
median contract rent per month was less than $120; and
3, Those communities and neighborhoods in which median
value of housing was between $15,000 and $19,999 and
median rental per month was greater than or equal to
$120 plus those communities and neighborhoods in which
median value of housing was between $20,000 and $24,999.

Stratification utilizing these organization and wealth factors in

combination produced a seven by three matrix with 21 cells. Seven of
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these logically possible cells had no empirical veferents.

Potential neighborhoods in sach cell were dichotomized into
neighborhoods with greater than 30 percent black population in 1970
and those with less than or equal tv 30 percent. Sensitivity to this
dichotomy.in selecting neighborhoods ensured inclusion -- to the extent
allowed by the existence of appropriate neipghborhoods -- of a significant
black sample.

Having determined the neighborhcuds that met the research criteria,
choice among them was made on the Dasis of contiguity in ¢lusters of
neighborhoods. This was felt to have been a particular strength in an
earlier study (E. Ostrom, et al., 197.,, and was therefore duplicated
in 8t. Louis. Forty-five samplc acignvoxhcods were chosen to obtain
variations along the dimensions vy jusisciction size and organization
for provision of police service, wealth within the community, and

presence or absence of a sizable black population.

Data Collection in St. Louis

For each of the neighborhoods in the sample frame, data were obtained

from several sources, These included: (1) interviews with citizens
residing in the neighborhoods; (2) interviews with police officers
serving the neighborhoods; (3) internal and published police and other
local agency records pertaining to the neighborhoods; and (4) published
and unpublished data relating to the neighborhoods from agencies external
to the communities studied.

A combination of in-person, mail, and telephone interviews was

~used to obtain interviews with citizens residing in the neighborhoods.

Three types of neighborhoods were designated, each with a different




143

approach to citizen interviewing, In neighborkoods of high SES rank

in the sample frame, mail questionnaires were uced for initial contacts,
followed by 4 second wave of mail questionnaires to nonrespondents, an
attempt to contact second wave nonrespondents by telephone, and the
possibility of an in-person contact for those without listed telephones.ll
In neighborhoods of middle SES rank, and in a few of the higher ranked
neighborhoods to provide a control group, mail questionnaires were used
for initial contact with one half of the neighborhood respondents and
in-person interviews were used for the initial contact with the other
one-half. The mail questionnaires were followed up as above. Several
call-backs were attempted for vespondents who were not home fox the
initial in-person contact. Telephone intervi@ws'were attempted with
potential respondents who were not at home over several call-backs or
who had refused an in-person interview. In the lowest SES rank neigh-
borhoods in the sample frame, and in some middle rank, again for contzol,
in-person interviews were used for initial contacts with all respondents,
with call-backs and telephone follow-up where needed.

For the areas where initial mailvinterviews were used, a random
sample of addresses in each neighborhood was drawn from land-use files
maintained at the University of Missouri in St. Louis. Im-person inter-
view respondents were chosen by selecting census blocks at random from
a list of all blocks in the neighborhood. All households on the chosen
blocks were included in the sample.

The citizen interviews obtained data on characteristics of respondents
and their households.12 Data were also obtained on the activities of

respondents and household members and their experiences with crime and
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the police. The respondents perceptions of local police officers and
activities and evaluation of the overall quality of police services
delivered to his or her neighborhood were collected as well.

In police departments with 25 oy fewer full-time officers, inter.
views were conducted with all officers. In those departments with more
than 25 full-time officers, a sample was drawn by first stratifying the
department roster into command and noncommand groups. A combined samplo
of 25 officers was then drawn at random from the two strata, choosing
from each strata in proporation to its percent of the department.lg
Fof the St. Louis City and St. Louis County departments this sampling
method was ewmployed in each of ths districis that served neighborhoods
in the sample frawe and at departwent headquarters. All interviews with
police officers were conducted in wewsun.

The police officer intexviecws obtaincd information on officexrs’
backgrounds and training. They also probed for officers' assessments
of their police agency and of the citizens to whom they supplied services.
Officer attitudes toward various police procedures and several issues
current in policing were solicited as well,

In addition to data obtained in interviews with citizen and police
officers, data were obtained from police agency records and those of
other agencies such as the County Prosecutor and the City Circuit Attorney.
In-depth interviews were conducted with top departmental administrative
personnel to gain an understanding of how their personnel were allocated

to various assignments and how their patrol force was deployed.

The St. Louis Study Data Base

Using the interviewing strategies discussed in the previous section,

more than 4,000 interviews were obtained with citizens living in 44 study
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neighborhoods.l4 The interviews and the neighborhoods where they were
obtained were distributed in the St. Louis design matrix as shown.in
Table 4.3. The citizen characteristics data can be aggregated to up-
date neighborhood service condition data based on 1970 census figures.
Citizen experiences and perceptions supply data for examining police
activities and outputs in the neighborhoods and some of their outcomes.
Citizens' perceptions of the frequency of police patrol in their neigh-
borhoods, for example, provide aﬁ independent indicator of patrol
activity. The number of citizens reporéing assistance by the police,
being stopped by police for various matters, or being the victim of
crime in their neighborhood, provide additiomal activity, output, and
outcome indicators. Citizen perceptions and evaluations of police ser-
vice comprise important elements of subjective cutcomes also.

Seven~hundred and twelve interviews with police officers were
obtained in the St. Louis study. Officers were interviewed at all ranks
in the 29 departments as described above. For purposes of the present
study, however, only those interviews with those officers holding patrol
assignments will be used. These officers generally held ranks of
sergeant and below, although in some of the smaller departments, officers
with higher ranks were regular members of the on-street patrol force.
Limiting %he interviews used to those with officers who had on-street
patrol assignments left 428 interviews for consideration,

‘For purposes of this study, only limited data from the officer
interviews will be used. Officer perceptions as to whether local citizens
or persons from outside their jurisdictions commit most crimes locally

will be used to examine crime spill-ins, Officer attitudes toward the
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Table 4.3. Distribution of Citizen Interviews and Study Neighborhoods
Independently Incorporated Census Tracts in Independently
Communities with 1970 Communities with Unincorporated Planning Incorporated
Populations of’: with 1970 Places in Neighborhoods  Communities
Populations of 3t. Louis - in the City with Contract
500-4,999 5,000-15,000 16,000-28,900 28,901-66,000 County of St, Louis Police
Wealth N§=283 N=608 n=194 N=390 N=78 None in N=81
Stratum 54=3 S$=6 §=2 S5=4 S=1 this cell S=
12 P =7 P=7 P=2 P=3 P=2 P=1
Wealth N=184 N=289 N=429 N=3260 N=81 N=607 N=332
Stratum S=2 =3 G=4 §=4 S=1 §=7 5=4
2 p=7 =7 P=4 P=6 P=2 pP=12 P=5
Wealth Nonme in N=115 None in None in None in None in Nome in
Stratum this cell S5=2 this cell vhdis cell this cell this cell this cell o
3 P=2

44ealth strata defined in terms of median vaiue of owner-oceupisd housing and median contract rent.
Stratum 1 is highest. See text for operational definitioms.

bN = Number of citizen interviews completed.
€S = Number of study neighborhoods in this cell.
dP = Number of potential study neighborhoods in this cell (see footnote 10).
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use of force as a technique in difficult neighborhoods will be examined
to see if any spill-outs of such attitudes to quieter neighborhoods can
be found in large jurisdictions,

The data obtained in interviews with departmental administrators
and from records maintained by the departments enable the characteriza-
tion of, among other things, the production strategy chosen by each
department. Personnel assignments to patrol, criminal investigation,
and other support services were obtained for this purpose. These data
also allow examination of the patrol deployment and résulting patrol
activities in these departments. Data cbtained from departmental records
and from the Prosecuting and Circuit Attorneys provide several measures
of police outputs -- warran®t applications, clearances, service calls
processed, for example. They also provide some outcome.ihdicators --

percent of warrant applications where a warrvant was issued and crime

rates for various crimes.

Organizational Arrangements in St. Louis

The Sf. Louis metropolitan area was chosen as a research site in
part because of the large number of police agencies operating in that
area. Restricting attention to St. Louis City and adjoining St. Louis
County, there were 67 police agencies producing patyol services in 1972.15
This number is well above the median multipliecity for patrol service
structures in even the largest SMSAs studied in the Police Services
Study (see Table 4.1). With a combined City and County population of

nearly 1.6 million persons, however, the multiplicity relative to popula-~

tion served, at 4.26 per 100,000 is only slightly above that found in
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large metropolitan areas in the nationwide study. The St. Louis
Metropolitan Police Department, serving the City of St. Louis, was

the dominant producer in the area, serving slightly under 30 percent
of the population of the City and County. This yields a dominance
score of 0.29 for the St. Louis service delivery structuve, just below
the median dominance in larye SMSAs found in the Police Services Study.
Thus, in terms of service delivesy structure, with the exception of the
large number of producers there, St. louis is not greatly different
from other large metropolitan areas‘in the United States.

At the agency level, the producers in the 1972 St. Louié Study
were not too different from those “ouad in the nationwide study. The
St. Louis Metropoliten Police Donartuoav, 2t 2,220 sworn officers, was
larger than any of the agencive in the Police Services Study. The
largest in that study was the Faoenixn, Arizona Police Department, with
a total sworn complement of 1,376 officers and a jurisdiction population
of 637,121, The distribution of police agsncy siie in the St. Louis
study was slightly diffevent from ti:zz¢ in the Police Services Study.
The sample of departments in St. Louis contained more agencies with
between 30 and 80 sworn officers than is common in most metropolitan
areas. This resulted from a conscious decision to oversample depart-
ments in this medium-size range and, correspondingly, to undersample
the more common smaller departments.16

Excepting the differences noted in the preceding paragraph, the
police agencies studied in St. Louis were similar to those in the
nationwide study. Their characteristics, some of which are listed in

Table 4.4, indicate numbers of officers per 1,000 population and percent




Table 4.4,

Police
Jurisdiction

Bella Villa
Calverton Park
Beverly Hills
5t. George
Vinita Park
Riverview
Kinloch
Pinelawn
Northwoods
Rock Hill
Glendale
Wellston
Breckenridge Hills
Richmond Heights
Belliefontaine
Neighbors
Hazelwood
Crastwood
St. Amn
Berkeley
Bridgeton
Jennings
Overland
Webster Groves
Ferguson
Kirkwood
University City
Florissant
St. Louis County
City of St. Louis

8ize Chardcteristics of the 1972 St. Louis Study Jurisdictions

Jurisdiction
Populatign
(1970)

1,018
2,025
2,025
2,033
3,657
3,741
5,629
5,773
6,051
6,815
6,891
7,050
7,613
13,802

13,987
14,082
15,123
18,215
19,743
19,992
20,368
24,949
26,995
28,915
31,769
46,309
65,908
333,748
622,236
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Pull-Time
Sworn

Officers
(1972)

436
2,220

Full-Time
Patrol

Officers
(1972)

s

” .
DUV UILE D

38
239
1,158

Percent
Assigned
to Patrol

®Jurisdiction population includes areas served under contract where applicable.

Jurisdiction population for the St. Louls County Police is taken as the popula-
tion of the unincorporated portion of the County, plus the population of county
municipalities served under a contract with the County Police.




of officers assigned to patrol duties that are quite like those found
in the larger set (compare Ostrom, Parks, and Whitaker, 19%78). Thus,
any findings that are developed based on the St. Louis data may be ’ik»
said, with appropriate reservations, to have implications more penarvally

for police service delivery structuves in other metropolitan aveas.

A Note on Service Conditions in the St. Louis Study

Variations in seyxvice conditions across the systems under study
pose a serious threat to the logic of a most similar systems research
design. Any factors that vary across systems (in this case, neighbor-
hoods) in a similar pattern to vaviables that are part of the explanatory
framework of intevest, pose plausible alternative explanations for any
relationships among those varizbics (¥rzeworski and Teune, 1970: 33%-34).
If, for example, the neighborhoods in the St. Louis study that were
served by the larger police agencies contained service conditions that
wefe.mcre difficult than those found in the neighborhoods served by
smaller police agencies, then any size to.conduct and performance 1link-
ages found could, alternatively, be caplained by the service condition
differences. Note in this regard that there were no neighborhoods served
by the largest department in the highest wealth stratum in the research
design (see Table 4.3 -- there were none in the lowest stratum either).
Thus, without control for neighborhood wealth variations, there might
be a confounding of agency size and neighborhood wealth effects on
police activities, outputs, and outcomes.

To guard against the confounding of service conditions and police
agency characteristics as explanatory variables for conduct and perfor-

mance differences, an extended analysis of the variations in service

e i
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conditions across the St. Louis study neighborhoods was performed.
Eighteen distinct indicators of neighborhood service conditions were
coded for each neighborhood. These included indicators of neighborhood
wealth and housing conditions, the employment, educational, and racial
characteristics of neighborhood residents, the stability of the neigh-
borhood over time and among families, and the heterogeneity of racial
and income characteristics of neighborhood populations.17 'The indica-
tors were chosen to represent conditions that might affect the demand
for police services in the neighborhoods, the'cost of supplying services
to the neighborhoods, or both., The patterh of intercorrelations among
these service condition indicators was analyzed using principal compo-
nents techniques to see if the number of ind.cators necessary to

characterize each neighborhood might be less than the full 18.18

The
details of this analysis are available elsewhere (Parks, 1979),‘but a
few relevant findings should be noted here.
It was discovered that nearly 90 percent of the variation in

service conditions among the 44 study neighborhoods cuuld be accounted
for by six components. Six of the original service condition indicators
were chosen to represent these components in subseduent analyses of the
St. Louis data.lg These six, together with some data on their distribu-
tions in the study neighborhoods, are listed in Table 4.5.

; These representative variables do quite a satisfactory job of
accounting for service condition effects on the demand for police services
in the neighborhoods and on the cost of those services. WMore than 60 per-

cent of the variance in victimization rates from neighborhood to neighboxr-

hood, for example, is accounted for by the six. Almost 50 percent of the

variance in per capita expenditures for policing the study neighborhoods
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Table 4.5, Representative Service Condition Variables for the St. Louis
Study Neighborhoods

Percent of Variance

Mean Value for Neighborhoods Coefficient of Variation (eta squared)

Variable in Design Matrix Row: © in Design Matrix Row: Between Design Matrix:
1 2 -3 1 2 3 Rows Columms

Percent of families ’
with income over -
$15,000 (1969) 36.0 21.3 7.6 0.27 0.33 0.18 . 52 iz
Percent of housing
units owner-occupied 81.1 72.8 52.2 0.17 0.13 0.11 26 10
Population density ,
(1,000s per square mile) 5.8 8.3 7.1 0.46 0.41 0.26 14 32
Percent of persons
over 65 years old 9.7 i1.4 9.3 0.58 0.46 0.18 4 39
Percent of persons
under 18 living with
both parents 88.7 84.8 56.0 0.05 0.G67 0.02 62 17
Racial heterogeneity
of survey respondents - ' ’
(Lieberson index)?2 0.09 0.16 0.26 1.73 1.26 1.20 6 18

34 Lieberson index of heterogeneity states the probability of obtaining unlike pairs on a given characteristic
when two persons from a population are randomly paired (Lisbersen, 1969). The characteristic categories for
race are black and white.

87
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is also accounted for by them. These ampunts of variation that can be
accounted for by varigtions in service conditicas alone suggests that
variations attributable to structura. effects ruy Lo wodest for many
aspects of policing,

Only 2 of the 18 service condition indicators that were examined
showed any signifieant variation acvsss the celumns in the 8¢, Louls
design matrix. These two, population density and pevcent of population
over 65 years of age, are included in the set of representative variables.
fhey pose the most serious threat to the logic of the design in the
St. Louis study as they are patterned to 2 degree with the primary
explanatory variables, the organizational arrangements for policing the
neighborhoods., By contrelling for these, zlong with the other four
representative variables, much of the confounding effect of service

. . s . 20
condition variations will bhe removed.

The Data Base for Analvsis

The research designs, data collection procedures, and data bases
for two recent studies of police service delivery have been reviewed in
this chapter. These studies had very different levels of analytic focus,
one <xamining the structure of service delivery arrangements broadly
across a number of metropolitan afeas,'and the other examining the organi-
zational arrangements for service delivery in individual neighborhoods in
a single metropolitan area. Both studies, however, can be related to one
another through their common focus on the structure, conduct, and perfor-

mance of police service delivery arrangements.
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In the next two chapters data from both of these studies will be
employed to examine linkages of service delivery structure and organiza
tional arrangements in individuzl producer agencies to the getivities ot
agency personnel and the outputs and outcomes that result. Combining
data from studies at two very different levels of analysis may help to
overcome some of the empirvical difficulties of analyz{ng structural
effects that were discussed at the start of this chapter. The nicro-
level data from the St. Louis study uay ve used to provide activity,
output, and outcome indicators vot availablo with the Police Services
Study data. The macro data from the Latior study may be used tu invrense

the generality of the St. Louils i

als combination will, [ hope,
help to illuminate some of the wovs wuss sirecture is dmportant in affueting

the performance of the pelice sovivy udusvry.




FOOTNOTES FOR CHAPTER FOUR

IExamples include those given in the International Management
Association's, "Green Books,'" entitled, Municipal Police Administration
(e.g., ICMA, 1969) and those recommended by O. W. Wilson and the Field
Operations Division of the International Association of Chiefs of Police
(e.g., 0. W, Wilson and McLaren, 1972).

2To the extent that producers are able to dominate bargaining with
providers and consumers, this evolution may not work out as Campbell and
Stanley suggest. Rather, the evolution might be toward organizational
forms that maximize the producer's capacity to capture all of the avail-
able consumer surpluses. (Se: Footnote 27, Chapter One, and the discus-
sion on pages 37-39,)

3O. W. Wilson, for example, suggests organizational structures simi-

lar to this. See 0. W. Wilson and McLaren (1972: 99-107) for organiza-
tion charts.

4The Police Services Study was conducted with a grant from the
National Science Foundation (Grant No. GI-43949). The study was con-
ducted in two phases. The first phase involved data collection for a
descriptive overview of organizational arrangements for police service
delivery, while the second involved more intensive focus on police
activities, outputs, and outcomes in several areas with different organi-
zational arrangements. The first phase, from which data for the present
research is drawn, is described extensively in Patterns of Metropolitan
Policing and in summary fashion in Policing Metropolitan America. Bozh
of these reports were authored by Elinor Ostrom, Roger B. Parks, and
Gardon P. Whitaker.

>These criteria were specified in the original National Science
Foundation Program Solicitation for this research (No. 73-28). The
first resulted from a wish to focus attention on less-studied areas of
the nation rather than on the often studied very large SMSAs. The second
resulted from a wish to explicitly consider state laws and policies as
explanatory variables for organizational variations and a belief that
this could be better done by eliminating SMSAs that were found in two
or more states. There are now more than 200 SMSAs meeting these criteria,
The 200 in th2 universe used for the Police Services Study were those in
existence as of 1970,

6The present research will focus on these municipal departments and
exclude many other producers. The excluded producers, sheriff's depart-
ments, state police, campus and military police, and the like, are quite
important in many SMSAs. But most policing in residential areas is
supplied by municipal police departments. They are the subject of most
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concerns for the organization of police services. Most observers of
policing are more familiar with the organization and activities of
municipal departments than they are with those of other agencies. For
these reasons, and to improve the comparability between the data from
the Police Services Study and that to be dra-i from the 1972 St. Louis
Police Study, this restriction has been made,

7The 1972 8t. Louis Police Study was conducted by a research team
from the Center for Urban Affairs at Indiana University. Funding for
the study was obtained from a grant by the Center for Studies of Metro-
politan Problems of the National Institute of Mental Health (Grant No.
5 ROl MH 19911-01; 02; 03). The discussion of the St. Louis Sample
Frame in this section is adapted from one in E. Ostrom, Parks, and
Smith (1973).

8Przeworski and Teune, in their discussion of the 'most similar
systems' design, point out an essential theoretical assumption that
this design requires.

Similar systems designs . . . require an a priori assumption
about the level of social systems at which the important
factors operate. . . . The most similar systems design is
based on a belief that a number i theoretically significant
differences will be found among similar systems and that
these differences can be used in explanation (ibid.: 36-39).

In designing the St. Louis research, it was hypothesized on theoretical

. grounds that variations in the size of police jurisdictions and the

agencies that supplied them services would be significantly related
to variations in the performance of such agencies at the neighborhood
level.

9A "neighborhood" was defined for purposes of the St. Louis study
as either: (1) an independently incorporated community in St. Louis
County with a 1970 population less than or equal to 28,900 people;
(2) a census tract within an independently incorporated community in
St. Louis County where the community population exceeded 28,900 in 1970;
(3) an urban place within the unincorporated portion of St. Louis County;
or (4) a Planning Neighborhood within the City of St. Louis itself.
The St, Louis Planning Commission divides the City geographically into
70 Planning Areas or Neighborhoods. The division is designed to take
account of natural boundaries, such 8s highways or industrial concentra-
tions; natural focii, such as parks and community centers; and existing
neighborhood organizations  (see St. Louis Planning Commission, 1971).

A minimum population of 500 persons was required in each of these
cases. This set of definitions of ''meighborhood" is admittedly ad hoc,
Very little agreement on formal definitions of the term can be found.
The set chosen seemed reasonable, and was useful for design purposes.




10The owner-cccupied criterion was intended to ensure the resi-
dential character of the neighborhoods., It was yeiaxed in two cases
to include predominantly black reignborhoods that woulid otherwise have
been excluded., The median value of housing criterion was used to
exclude the wealthiest tier of comminities, where many alternatives
to regular police service delivery might be available., The age criterion
was used to screen out neighborhoods with highly skewed age distributions
as earlier rescarch led us to believe that attitudes toward police were
strongly influenced by age of respundents (e.g., Ustrom, et al., 1973).

Applyin., these criteria to neighborhoods in St, Louis County,
there were 42 independently incorporated communities, 14 census tracts
within 5 larger communities, and 4 urban places to choose from, for a
total of 60 neighborhoods out of slightly over 100 neighborhoods possible
without exclusion by the cyiteria. ({The largest portion of those excluded
were climinated as either too smali -- less than 500 population, or as
too wealthy -~ greater than or equal to $25,000 median housing value,)
Within the City of St. Louis, 12 of the 70 Planning Areas designated by
the City Planning Commission fit the criteria. (Most of the 58 excluded
Planning Areas were either not primarily residential or had too low a
propoxtion of owner-occupicd housing.) These {2 Pianning Areas were the
City neighborhoods most similar to those in the County. The similarity
of the areas within the City to the County areas was both a strength and
a limitation of the design. The strength lay in the capacity to compare
City and County neighborhoods without a large number of other variables
confounding the analysis, The weakness lay in the inability to make
generalizations across all types of neighborhoods within the City.

11This strategy of data collection was suggested by Hochstim (1967)
who found it to be quite cost effective.

12A single household respondent was used for each household in the

sample. This respondent was the first person over 16 years of age con-
tacted who resided at the household. A respondent randomization procedure
was not employed due to the possibility of higher refusal rates using

such procedures for interviews about potentially threatening subjects

such as police, Rather, the time of day at which interviews were conducted
was restricted to afternoons and early evenings in an attempt to get rela-
tively equal samples of males and females.

131n two suburban depa ‘ments that exceeded 25 full-time officers in
size, interviews were conducted with all officers at the request of the
police chiefs,

14The,reader will note that only 44 study neighborhoods are shown in
the table. This resulted from necessary field modifications to the
research design as it was implemented. Virtually no large research pro-
ject is ever completed without some deviations from the 'final" research
design. The 1972 5t. Louis study was no exception.
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One communlty, where a mixed strategy of mail and in-person
interviews with citizens was planned, refused permission for the in-
person interview portion. A smaller, mail only sample was obtained
for that community. The same community had annexed an adjoining small
community since the time of compilation of the data used for selection.
This made it sufficiently large to wove it to the adjacent cell in the
desigeziatrix. A community believed to provide its own police services
witfi a resident marshall was reportod inm an early mail questionnaire to
actually receive service from an adjacent municipality under a contract
arrangement. Since the adjacent municipality was also included in the
selected neighborhoods, the comtracting jurisdiction was kept in the
study, but moved to the appz ropriate cell of the design matrix. A third
community, where a mail interview stirategy was planned, was found to
have no addresses listed in the St. Louis County land files. An in~
person interview strategy was used instead. This neighborhood was also
found to be much smaller than originally listed, having fewer than the
500 resident minimum, This was ao%t wvevealed until receipt of revised
census figures, well after interviews were completed, although field
interviewers reported that it uppeared much smaller than the listed
figure. The completed interviews and the neighborhood were kept in the
data base. In several other nc&ghxm?hoﬁd where mail or mixed strategies
were planned, serious underlisting of addvesses was found in the land
files. This resulted, in a few oi these ﬂPi%thThUOdS, in significant
reductions in sample size for the wail inverview portion of the data
collection. These were suppleancnced carub)A telephone and in-person
interviews to achieve respectable numbers of respondents. These unfor-
seen deviations were dealt with within the context of the original
research design.

A second type of deviation from des~&n was planned in advance of
fieldwork. While there was not a strict time constraint upon mail
interviews, the in-person interviews had to be substantially completed
within a single 8-day period foxr 1ogisbica1 reasons. To ensure that
enough interviews were completed in & given neighborhood for statistical
purposes, interview teams were scheduled so as to substantially complete
interviews in one neighborhood prior to moving to the next. This resulted,
in a very few of the neighborhoods, in a low number of interviews completed
(i.e., those neighborhoods where interviews were conducted during the last
of the 8-day period). The number of intciviecws was increased in must cases
with additional ones obtained at a later date, but one study neighborhood
where only 13 interviews were completed, was dropped.

15The entire St. Louis Metropolitan Area as defined by the U.S.
Census Bureau, includes the independent city of St. Louis, St. Louis
County (which does not contain the City), and three additional counties
in Missouri, together with two counties located east of the Mississippi
River in I1linois. The 1972 St. Louis study, however, was focused on
the City and County of St. Louis only.

16Nearly 60 percent of the municipal police agencies found in 80
metropolitan areas by the Police Services Study, employed 10 or fewer
full-time sworn officers. Only about 30 percent of the agencies studied
in St. Louis in 1972 were this small.
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I7Variables indicative of neighborhood wea?th included the median
family income in 1969, the percent of families with incomes above
$15,000 in 1969, and the percent of families with incomes below the
poverty level in 1969, Housing conuitions were indicated by the median
value of owner-occupied housing, the percent of housing units that were
owner-occupied, the percent of housing units with more than 1.01 persons
per room, and the population density. Employment, education, and. racial
make-ur indicators were the percent of males over 15 who were unemployed,
the percent of those employed who held "white collar" jobs, the percent
of persons over 25 with at leuast a high school education, and the percent
of survey respondents who were black. Indicators of neighborhood stability
were the percent of persons over 65 years of age, the percent of survey
respondents living in the neighborhood &5 years or more, the percent of
change in neighborhood population from 1960 to 1970, the percent of
persons under 18 living with both parents, and, an inverse indicator,
" the percent of persons in the neighborhood who were male and between
15 and 19 years old. Finally, neighborhood heterogeneity was indexed
by Lieberson indices of racial and income disparities. These indices
state the probapility that anv two persons selected at random from the
neighborhood will differ on their race or their family income (Lieberson,
1969).

18Principa1 components analysis 1s.a technique suggested by Karl
Pearson (1901) and developed by Hotelling (1933) and Kendall (1957).
Using the notation and terminology of Kendall,

Suppose we have p variates x; . . . Xx,, each observed on
n individuals. We write x;4 for the jth observation on
the ith variate. . ., . The Object of component analysis
is to economize in the number of variates. To do this we
shall seek linear transformations of the type

L, =

i a..%,, i=1,2, . .. p.

1 1373

R

J

If all of the data can be summarized by less than p of the Z's, then an
unambiguous reduction in the number of variables is possible. As Kendall
notes, this is an exceptional occurrence. He continues,

Where it is not possible we shall try to carry out an approxi-
mate reduction in this 'sense; we shall choose the coefficient
a .so that the first of our new variates & has as large a
variance as possible; we shall then choose the second ¢, SO as
to be uncorrelated with the first and to have as large a variance
as possible; and so on. . . . It may be that the first two or
three of these variates account for "nearly" the whole of the
variation, say 85 or 90 percent, and the contribution of the
other p-2 or p-3 is small. We can then say that the variation
is represented approximately by the first two or three variates
and in favourable circumstances may be able to neglect the
remainder (1957: 10-11).

-
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The variates computed using this method are orthogenal, thus each one's
influence may be separately identifiable. If the variates obtained by
principal components can be identified with meaningful phenomena, then
one can achieve, ", . . a meaningful reduction in the number of the
model's parameters" (Farrar and Glaubex, 1967: 97). If this identifi~
cation is not possible, one eliminates independent rather than redundant
information when iess than p variates are used in subsequent analyses.
The components identified using this technique with the service condition
data for neighborhoods in St. Louis were rotated using a varimax criterion
to ease their interpretation (for rotuation, see Kim, 1975). Details of
the principal component analysis of the service condition variables may
be found in a technical report by the present author (Parks, 1979),

19Representative variables drawn f£xom those with high correlations
with each component identified were used in place of scores for each
component. For discussions of the use of representative variables rather
than scores, see Bwy (1968), Tantner {1966), and Hibbs (1977). The
essence of the argument is that representative variables, since they are
"'real" and not statistical constructs, ave more relevant and interpretable
for policy purposes.

20Unfortunately, not all of the confounding can be removed by statis-
tical controls. Unless the control varigbles arve measured without error,
a happenstance that is quite infrequent for such variables, common
statistical controls may fail o adjust adequately for pre-existing dif-
ferences among the neighborhoods. For an elegant demonstration, see
Lord (1960).




CHAPTER PIVE

LINKING STRUCTURE AND PERFORMANCE EMPIRICALLY -~ II:
Production Strategy, Patrol Deployment, and
Police Hesponse Copability
One of the ways in which the structure of service delivery
srrangements is likely to affect conduct and performance is through
incentives and constraints for the choice of production strategies by

producers in different service delivery structures. The choice of
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production strategies by producers in aa industry, that

of input resource allocetions, ey
their personnel engage. As wetivivies of weeducer personnel are one

sat of important influences on fa Lwoand cutoones of a public

service industry, 8o the perforamcuce of the Zadastry is affected by
those constraints and, ultimately, by ¢ha orvice delivery styuctures
that contribute to them.

An area of policing where the choice ¢f production strategies may
have an immediate effect is the choice o« how large a proportion of
producer personnel to allocate to patyol duties. The number of officers
on the street at one time in any given area, together with the distribution
of service requests from that avea, provide powerful technical determinants
of the response capability of the police. When the number of officers
on the street is too low, or the distribution of those officers is
inappropriate, in relation to likely request locations, dramatic degrada-
tion in response capability may occur (Larson, 1972).

There are indications from earlier vesearch that the choice of

production strategies by police producers, at least the choice of the
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proportion of officers to assign for on-street aion
of police organizations’ arvangement and the s wwess of palico sereieo
delivery arrangements, Large police agencies huve been fomnd to ollocaie

much lower proportions of their perscnnel for patrel duvics {Ostrom,

et al., 1973; Ostrom, Parks, and Whiveler, 1078}, A cipilor odnevion

in the proportion of officers assipned to putrol duties hae boen round

at the industry level in morc comcentrated scrvicve delivevy straet:

(Parks, 19762). If these differences in production stratepios
in sufficient divfevences in norrel avoilehii ity o dograde gn? oo

s

response capabilities, vhea pevformonc:

o—u

activities that mey rvesult cen Lo attvibuiod back rovdh vho cheine

of production strategies to i ucer organisicion ond the strueture o

3

service delivery arrangemenis.

Service Delivery Structuw
and Patrol

lon Serar

Concentrated service delivery siwistures ave those with one ow
a few large producers that supply mosi of the service in question. Two

measures of service delivery structure in neirvopolitan areas cun be

used as indicators of concentraition. Thoos

the number of producers of a service per 100,000 inhabitants (on invorse
measure of concentration), and dominance, the propertion of metropoliian
residents sexved by the producer with the larsest serviced p@@ul&ti@mui
In the metropolitan areas studied for the Police Sexvices Study, thers

was wide variation on each of these measuves for patvol service dellvery,

Relative multiplicity for patrol wranged from slightly mowve than ! producer




per 100,000 residents to « high of 10 producers per 100,000 residents.
The median value was nearly 6. Dominsace ranged from 2 low of 11
percent served by the largest producer to a high of 100 percent. Median
dominance for patrol was 51 perecont, or slightly more than one half of
the metropolitan populaticn recciviny vcrvice from the largest patrol
producer.

A simple loo. at whethey thess siruciural measures are associated
with the choice of producticn styoteg.cs in metropolitan areas is afforded

by the data in Table 5.1. 1in ¢het table the sverage percent of full-
time sworn officers assigned to patrol cutles in each metropolitan arvea
ig arrayed by the relative multipliicic: ond dominance of patrol service
structure, each dichotomized 2t vhe reliian vnlue.

Table 5.1. Patrol Serviece Scracture -iad tioduction Strategiss
in Metropolitan Aveus

Percent of Fuil-Time Sworn {ffrcers Assigned to
Patrol Duties in Metropc.:ivan Areas With:

Low Dom.iznce High Dominance All Metro-~

politan Aveas

Low Relative 56 51 53
Multiplicity an? (23) (40)
High Relative 60 57 59
Multiplicity (23) ’ (17) (40)
All Metropoliten 58 54 56
Areas (40) (40) 80)

“Nunber of metropolitan areas with this combination of relative
multiplicity and dominance.

The data in Table 5.1 indicate a relationship between patrol service

structure and choice of production strategy, with a direction anticipated
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from earlier research. The metropelitan areas w il

of sworn officers assignod to patrol “uties are

.

relative multiplicity and lower deminunce. In these

metropolitan population tends to be divided among 2 largey numher of

ol

more similarly sized consumey groupiyoaos, ouch of

patrol service from a separate producing agency, Motrvopoliton oveas width
low multiplicity and high dominance heve the Iowast
time sworn officers assigned to patvo! duties of the four i
these areas, most of the metraraliina pepdiaiion ig

a single consumer grouping that wovolives sevvice Prow o single,

A bale

producing agency. This service dol

to that advocated by those whe wish e veform Awmericon policks

a

Chapter Three). The metropolitan areas with low wvelati

and low dominance ox high valuns on both wessures aye intermediate in

percent of officers assigned to putrol duties,

These differences in the p

in differently structured metropolitun areas are vef
street deployment of police officers. In metrepelitan
structures that are move favorable to patrvol-oricnted
fewer officers ave employed per officer on the sireet
any point in time. Table 5.2 presents data to illustrate 1t
ences in terms of patrol deployment at 10 pm, a time of day when many
departments have their largest patvol force deployed.

table are the number of full-time sworn officers in

area per officer on patrol at 10 pm.

e hiphest percent

“eh Bisher

propertion of

freaved withiy

ve multiplicivy

chosen by produser

ieccted in the w
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Table 5.2, Patrol Servies Structure and Police Officer
Deployment in Matropolitan Areas

Number of Full-Time Sworn 0fficers Employed Per Officer

on Patrsl ot 16 pm in Metropolitan Aveas With:
Low Domlnunes High Dominance All Metro-
politan Areas
Low Relative 75 9.5 8.6
Multiplicity {(173- (23) (40}
: High Relative 6.5 7.1 6.9
: Multiplicity 23} {17} (40)
All Metropolitan 7.1 8.5 7.8
Areas (407 (40) , {80)

“Number of metropolitan areas with thiu cuwsination of relative
multiplicity and dominance.

These data indicute a warisoey wigh.er cuployment of police officors
in relation to the number cctunlly deployed Jor street duty at 10 pm in
metropolitan areas with more concentrated pairol service delivery struc-
tures. Many police officers in the lawrgu producing agemcies typical of
s these more concentrated service deliwery structures must, obviously,

have assignments that make them unavailable for on-street patrol
activities. Larger producers also tend to put a lower proportion of
officers with nominal patrol zssignments actually on the street patrolling
f{;_ at a given time. This 1a£ﬁer~phenemenon may reflect a de-emphasis of
the importance of patrol in such agencies that poes along with their
choice of production strategies (Ostrom, Parks, and Whitaker, 1978).
}?f: The differences in choice of production strategy and patrol deployment
}5; within differently organized patrol service delivery structures have

implications for the availability of patrol officers to citizens in




1ow

the meﬁropmlitan areas. A measure of this avall Si1io o inverse
measure) is the number of inmhabitants of the mey ropoticon gren per
officer on patrol, again measured at 0 pm. Tob o oo pwe caty darp
for this measure in differently struciured metropsliion avcas.  Foeh
patrol officer on the street at 10 pm in the most eoacentrted apeas
must, on the average, attend L0 YeyBOsis FLOm APPLORbITely 08T Lo

In the least woneeniraied oroos,

citizens than an officer on the streey

Again the main-diagonal structures gre intermediate. The Juainasce of

given structure appears wore weriaal thou velarive wmltipiicioe ia
affecting officer availability, albeiv nepatively. Stroctores o hibho by

“oged noiend

officer availability than thoue that differ oo Cominance, and the less
dominated structures exhibit better officer availability.
Table 5.3. Patrol Service Structure and Patwol Officer
Availability in Metropolitan Aveas

Number of Citizens Per Patrol OF
at 10 pm in Motropolitan Aveas Wi

-«
2 g
L

Low Dominance Hiph Dominance A%l
"j b

B
Low Relative 3,457 4,135 5,647
Multiplicity (173~ ey {403

High Relative
Multiplicity 3,416 5,805 3,580
(23) (17; '

All Metropolitan 3,434 5.99 5 7
Areas (40) fam {8

&Nunber of metropolitan areas with this combination of relative
multiplicity and dominance.
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frem the data prosented in this section, it is clear that the
structnrs of serviee delivery arsanpencnts for patrol in a given erea
io related to the chuice of produsticn trategies made by producers
in the ares and, in turn, to the deoloyment and availability of patrol
officors. Production stratogy chuices ove, however, choices that are
made by individual producers, ard uot by service delivery stiuctures.
Structures may offer incentives uad constzaints to producers operating
within them, bu* to sco hew ihese imcontives ond constraints opevate,

it is necessary to focvs on indirvidual nroducing units.

wvion Strategies,

The organizational arrunyaicat wet oesely associated with choice
of production strategies by polise patye?l pwoducers iz the size of the
producing agency. Table 5.4 shows thot tas allocation of sworn efficevrs
to patrol duties drops off markedly in pulice agencies of larger sizes.

As police agency size ir:reases, mo.. ..orid officers are employed per

officer deployed for street duty at 10 puw, and each officer on the street

at that time has more citizens to sevve ~n the average. Small police
departments tend to choose almost exclusively patrol-oriented production
strategies, while medium-sized and, particularly, large departments
place much less emphasis on patrol as measured by their allocation of
personnel to patrol duties. These differences in production strategies
chosen by departments of different sizes have clear effects on patrol
deployment and availability. Patrol officers on the street in the

average large department, to illustrate an extreme example, must attend
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Table 5.4. Police Deportment Size, Productiov »iiauy, -
and Patrol Neplovment sad Avallab. fov o { )

Muniedipn® Tolice Depart wats - g

i
Size of Police  Average Arerage Avepoge Noghop
Department -- Percent of Fulle  Nuher of Full-  of Citizeus i
Number of Full- Time 0fficers P O30T eov oy U0 ey o {
Time Sworn Assignod to AL TSR b
j Officers Patrol Batien Gy EEEIRE
i ¢ P !
-
1 to 4 oy Jad b, P

(202)® | B

5 to 10 a0 a0 RIRIC I
(2093 |

11 o 20 75 L KL
{122)
o
21 to 50 65 v, oy
{121)

51 to 150 63 ' A, m e
£76) o

3

Lax]
3

More than
150 (43)

O
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Number of police dep
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0 the service requests of approx!
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on the street in the smallest departments, more thap 2.5 times o5 moar.

Differences of this magnitude should surely bo wefl i SR :
ments' ros-onse capabilities. “,
How can differences of these magnitrdes ho acuvonutod gi i
Chapter Twe, several influences oni a producon’s ¢husce o8 piowie e
strategy were suggested. These werc: i) seivice & in vl gj"

: 3 £

producer's jurisdiction, (2} service spill-ins from other producers o
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spill-outs to othevs, (3) the availability of ear-marked external
funds, and (4) internal dynamics in differently sized producer agencies.
Taken together these infiuences moy explain why differently organized

@

palice producers cheoste such very ailferent production strategies.
Ot¢her than patro’, the wost coiwwn assignment of swern officers
in police agencies 1s v investigative dutles. Such assignments in
mall police agencies wmny’ 2Gaslisi ov wae or two detectives with general

rreponsibilities for iuvosiigeilus woest crimes in the producer's

jurisdiction. in & lerge producing oooney, on the other hand, a large

s ionized assignments focused on

o “

investigacions of particulsy (yues oy owvimes.  lid ovder to allocate

3 e -

large numbers o of oo o dnveoigcs specialites, however, a high

volume of incidents Toeriets o chose engelslties wust be preseat,

Such volumes are 1ikely o Bo Uowmt wily fn vhe jurisdictions of the
largest police agencics.

In 1973, the 489 eclties wliti sopuiuticas of 25,500 to 50,000
persons tnat reported Lelme doto Lo vhe PRI iisted a total of 1,358
aurders and manslaughters of all itypes {xolley, 1974: 98) This
represents an average cf thyee .sush incidents per city for the year,
hardly enough to wavrant the establishicoy of specialized homicide
units. In cities with 50,000 to 140,0uU¢ persons, the number of murders
and manslaughters averaged slightly wore than six per year, while
viclent personal crimes of all types (i.e., wurder, rape, robbery,
and aggravated assault) sccurred less yrequently than once per day.
Large numbers of investigative specialists would appear unwarranted

in these cities as well




it iw only in the largest jurisdictions v LTI TRETATAL SRS SEAR AN
of particular tyvpes ccour to warrant establiahoens oo Bighie wpeciadooed
investigative units., The six cities with poproctrens in oweesn of
million persons that were listed in the 1975 PRI Uvine Report averaged
in excess of two homicides per day thromshont the vear el soos thon
100 violent personal erimes ecach Jday. These Yigores illusienie
concentration of violent crime in these largest vities awd oapgesy
that officers assigned to investigative specialties in those oiiie:s
may have ample incidents in their specialized arcas to work witl.
While it is not possible to estimate preciscly the oxtent fv Wik
specialized officer assignments are the result of demand fuctors
as these variations in crime occurrences, it seems safe to assery
that they are at least a partial incentive toward spezislization in
agencies serving large jurisdictions.

A disincentive for specialization in particular services foy
many producers may be the availability of those specialties from
other producers in a given industry. “Table 5.5 presents data bearing
on this explanation for municipal police agencies of different sizes,
These data show that where a producer is able to obtain homicide
investigation services or radio comnunications from extra-agency
sources, the producer is likely to allocate substantially more
personnel to patrol duties. The data are, unfortunately, hased on
a limited number of observations for larger departments recelving
services from others. But they do suggest that vertical differentiation
of service delivery structures, with agencies specializing in homicide
investigations or radio communications, might be beneficial with respect

Lo

to the allocation of officers to patrol duties in metropolitan areas.”
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Tablo 5.5, Service Spill-ins and Production Strategies --
Municipal Police Departments

Sizo of Police Average Percent of Full-Time Sworn Officers Assigned
Lepartment -« to Patrol Dutics ia Departments That:
Number of Fulle .
Time Sworn Produce Cun Raceive Produce Receive
Dfficers Homicide Hiumicoids Own Radio Radio Communica~
Investigations  Investigations Communica- tions From
From Others tions Others
1to 4 9y 99 08 99
(85" (109) (80) (122)
5 to 10 #9 95 90 g2 :
(160 (49) (140) (69) }
|
il to 20 74 33 74 84 |
(115} ] {108) {(13) {
21 to 50 68 26 69 65
71195 3 {117) (4) |
|
51 to 150 03 62 63 67 |
(75} (i} (72} (4)
More than 57 -~ 56 6%
150 {(43) {1} (403 (3}

a & * - - &
“Number of police departments in this size renge -- Police Services Study.

If some producers benefit from .....ce spill-ins, are those who
produce for more than their own juyisdlction exploited by these arrange-
ments? No clear answer to this can be given with the data available
from the Police Services Study. As shown in Table 5.6, the assignment
of higher or lower proporiions of sworn officers to patrol duties varies
quite a bit among deparitments that produce homicide investigations or
radio communications for others as well as for their own jurisdictions.
Tendencies to employ more or fewer sworn officers for each one actually

deployed to street duty, as service production for others occurs, are

mixed also, No simple pattern of exploitation can be seen, however.



Table 5.6.

Size of Police
Department -~
Number of Full-
Time Sworn
Dfficers
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Service Spill-Outs, Production 5t?ﬁfébi01, and
Patrol Deployment -- Mumicipal Po !

e Pooartments

Average Percent of Full-Time Sworn Of¢icers Assigned
to Patrol Duties in Departments That:

Produce Homicide Investigations Produce Radio Commedeat

1 to

5 to

11 to

21 to

51 to

10

20

50

150

More than

150

1 to
5 to
11 to
21 to

51 to

4

10
20
50

150

More than

150

8Number of police departments in this size range producing homicide
investigations (or radio communications) -~ Police Services Study.

For: P s
Thenselves Claae Prodevees Ve U
Onl}" Algn Y I
100 a8 iE1Y]
{2} {7 {3
a6 5] ey
- ;{ g»‘@ '944 7
{1083 {5 oy i
HE {38 Gy s
(113) {63 (1103 £
64 59 62 66
(66) (93 {6z} £
58 54 56 By QID
(27) (16) (34) ()
Average Number of Full-Time ficers Buployed
Per Officer on the Street at ?@ P in Departments Thati:

Produce Homicide Investigations

For: For:
Themselves Other Producers Themselves Other Produccors
Only Also Only Also
2.5 - 3.5 2.2 3.7
4.2 4.6 4.2 4.0
5.2 5.2 6.5 6.3
6.3 6.3 6.2 6.6
7.4 8.2 7.4 7.8
16.0 8.6 .7 9.6

Produce Radi- Compwmnications

Numbers of departments are the same in lower half of the table and,
thus, not repeated there.
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No data ave presently available to estimate the extent of influence
over production strategy choices £rom the availability of ear-marked
extornal funds. Anecdotally, it seems clear that such funds have
affects. Many local police departments have beefed up their traffic
assignments, for example, Lh vesponse ©o funds for additional officers
and vehiecles from the N1£L0na Highway Traffic Safety Administration.
Their production strategies arve (hus shifted toward increased specializa-
tion in that service. The frequency und wagnitude of such shifts is
unknown, however,

Additional incentives toward speciniization and, thusﬁ away from
patrol-oriented production strategies uwy wosult from dynamics internal
to producer organizations. Any organizoetion must offer differential
rewards for differential performsie by Its members. A structure of
rewards is necessary to encourage the nerformence of certain kinds of
activities and to discourage the performaice of others. Establishing a
structure of differential wvewards is difficult, however, in public
bureaucratic organizatious such as woo% police agencies, that were
molded by the governmental reforms of the 1930s onward. In the laudable
attempt to remove unsavoxy influences such as friendly relations with
local political bosses from the allocation of rewards, many departments
found themselves with no criterion tovapply other than time in grade
(for an excellent discussion of the reforms, see Fogelson, 1977). The
only justification for paying one patrol officer more than another patrol
officer was thus the amount of time that they had each held patrol rank.

Similar strictures applied at all other ranks in these departments.'
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Promatmcn to a higher rank 08 apn plternative cogend was alne

limited. Because of a desive toe limir the vero Paily coprupt it

Lss;
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£

exercise of discretion by senior officows wi

promotions were awarded on the basis »f porfoemsnee on

s
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tions together with time in grade veotpiorioos

of job-related activities.

One remaining opticn wos ayaiial oy oo ptents, el
managers were left the power of assierin wovo poptiepiar Juties,

With other avenucs for woworilan e Troprr s c7 e s e ey

power became the basis of Do oo’ conio s Toamgs ooy
Rubinstein describes Itx wsage b sesvmnyon o Gomoin ol sooro it

control over, and wewarding “ho poodoueges OO poieg

. . B By G e A e
coviion fa his discussion of

Niederhoffer points out il wowry o

the desire of patrol officers o Verd vl of the Lao™ Assignmont ¢o

a specialized unit gencrally means +hai o ot shed bis or hew

wniform and work in ordizary sirvoaer oFotis

most officers MWiederhoffer, 19877 Anoi«

often yields a small salaxy differcemticnl. Werking houws are ofien tho

usual 9 am to 5 pm enjoyed by most noupol

£ T

prestige of being a specialisth azaa of policing., Perhaps

relationship among officers of different varks within specialized wmits
{Niederhoffer, 1967: 83).
Another internal factor affecting specielization in large egencies

may be top administrators® wishes to gitain smooth running internal

operations, including control over the discretion exercised by subordinates.
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Ansigning large numbers of officers ¢5 specialized units may enable
increased control over thelr activitics, Specialists can be expected,
gt o minimum, to conduct activities appropriate to their specialty.
LEstablishment of traffic units has, for erample, been argued to increase
gdministrators! abilitics to ensure tho production of traffic arvests.
Officers in such units can be ceonstrained te do little else than make
traffic arrests. A lack of sech wwwouis then highlights poor performance
immediately (J. Q. Wilsen, 1985; Gerdiner, 1968).

Finally, administrators i laspe dopoiimenis may place a high value
on conforming their departmercal organization o professional norms
that emphasize the nead for spociariveiios.  This would ensure that
their peers in the police peofuesiou Daw way bo an important coastituency

to administrators of large welaviwenisy would ot find them lacking in

organizational sophisticativi. Given s much higher visibility of
larger departments and their adniaiscratsrs in the police profession,

this may be a quite impowrtant incentive toward increasing specialization.

Production Strategies, Patwyol Availability,
and Response Canabilities

Differences in police production stratsgies and the availability of
patrol officers are important as they affect the capacity of officers to
respond to citizens' requests for police service. Response capability
is a key intervening variable in linking police organization to some
aspects of police performance. An indicator of response capability,
the distribution of response times (measured from initial citizen request

for service to the arrival of a patrol unit at the scene of the request),
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has held a central position in efforts to impreve meliee pevforsancs in
recent years. Milllons of deollars aave becon soont o reduce the anmmt

of time that police require to procuess and ro@ ciw oo 8 witizen's wall

for service. Hundreds of police agencies have ingtslied now communiestien

systems to improve their response copahilitics, oiten with svbatontiold
investments of fedeval grant tuwndu. Gowe dupa: PLOLGS Bave pesi Doyoaed

communication improvements, instn?ling sovhisticated comprior svaivo:

designed to reduce response times by tracking vairel wnivs, thus enabiiare

dispatchers to determins

T T PR Y s L A
ENREEESH AR KR £ RS REE NS AN I |

Police response time has boon pessd nn o

»

police performance {(Missovuri baw bt st '
It has been arvgued to be the e & 2 pedied cvdag 4,

effectiveness over which the police have woch

1971).

Response capability is also imporvaunt bocouse of demonstvated liebs

o

to broader measuves of citizen evaluation of the police servieny Loy

receive. A number of studies of fo

;;,

have pointed out the strong relationships betwsen eit!

j5)

the speed of police response and thelr overall evaluetions of police

service.4 This association has been shoun fov citizen perceptions omnd
evaluations of police in specific encounters, and for more general

perceptions and evaluations of comditions ia citizens' nelghborhoods
(Furstenberg and Wellford, 1973; Parks, 1975:
Percy, 1979). Recently it has been shown that citizen expectations

regarding the immediacy of police response, act to temper the link

x
¥

between response time and satisfaction (Pate, et al., 1976; KCPD, 1977;

theoe eyajuvations

04

zen perceptions ol
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Porcy, 1978}, suggesting that agencics would do well to inform citizens
as to their actuval response capabilities when a service request is

poceived. While such a policy is commendable and could cextainly act

to woaken a direct respomse time te satisfaction iinkage, it is rezsomable

to pssume that the link would not bo climinated by such a policy. Vesy
slow responses would continve to aggwavate citizens, while very rapid
responses should lead to more favorable ovaluations.

Conceptually, police response capability (the expected distribution
of police response times) is a technically determined variable. Given
the distribution of incoming calls for service, the geography of the
jurisdiction in question, and tne choice of a deployment strategy by
the agency sexving the jurisdiction, one should be able to compute the
gxpected distribution of poilice vesponse times (see Larson, 1972, for
the best discussion of how this cen be seccomplished). To the extent
that such a technical sxplanation holds, it should be possible to demon-
strate that police agencies achieve wore rapid responses because: (a)
they choose more efficacious deploy-cnt strategies, (b) they serve
jurisdictions with a more favorable pattern of incoming calls, or, most
likely, a combination of these factors. Once deployment strategies that
are associated with faster responses in given conditions are identified,

it is possible to ask whether particular organizational arrangements are

more likely to lead to such deployment. If so, it will be possible to

link organizational arrangements through the choice of production strategies

and the resulting deployment of officers to performance indicators for at

1

least one aspect of policing, the immediate response to citizen requests

for service.
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Using data from the 1972 8t. Leuis Study, v fg oossible to eyplore
the effects of production strategies on police ragyol availability apd
response capabilities in comparable aeighborhovss. ko productien
strategy chosen by each of the departments im that study uas coded from
agency records and interviews with administrators, The avallabhilizv of
patrol units, measured (inversely) by dividing the nmwber of vitiscus i
a neighborhood by the number of natrol officers on the street in that
neighborhood, was computed for all of the study aveas, As o cheeh on

that figure, citizen reports of the freguency at which thoy sipghted
k3 ] n

patrol units in their neighborkoeds wore avovaged for coch peipibe a4,

o

Neighborhood service demands were computod from citizem reporis of

their calls to the police iur assistance ii mitances of victimizat kn

e

5 . . . .
or other problems.” The average time required for police to vespond wo

a call for assistance in esach neighborhood was computed from the vone
of citizens who indicated that they had called fovr police assistoncs nud
who were able to give an estimste of the wesponse time.
Table 5.7 presents the results of a regression analysis using

production strategy, service demands, and patrol availability meosurcs

to predict the frequency at which citizens see patrol units in their
neighborhoods. The lower half of that table presents a second roprossion
analysis, showing the effects of production sirategy, service demands,

and patrol availability on the average response timc to a call for cervice

in the study neighborhoods. In both regression cguations odjustnenrts

s . ‘s . 7 . o
for neighborhood service conditions have been made.’ ‘The effects estimatoy

by these two regression amnalyses are consistent with prior eipectativm

with respect to the signs of the coefficients.

Nl
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Table 5.7. Production Szratepies, Patyel Availebility,
and Pegponse Tine

effones® on Avervage Peroceived Patrol Frequencies in
the Study Nelpghbuiuvods (number per shift).
b S:8: beta
Production Strategy:
Percent of Officers
Assigned to Patrol A JG14 624
Patrol Availability
{inverse):
Number of Citizens
Par Officer on
Patrol -« 1,000's =~ 065 EXEL ~,110
e Service Demands:
I Humber of Calis
- Per 100 Residents
Por Year ~5e5d LB =, 114
R Squared R

Number of Cases i
g% , B
B = b4 “ o - o . 2
Effects” on Averayge Perceived Rusponse Times in
the Study Neignbovinods {minotes).

b 2l beta

Production Strategy:

Percent of Officers

Assigned to Patrol ~.215 LAl -.479
Patrol Availability:

Average Perceived

Patrol Frequency -2.73 31.25 -.408

Only One Patrol

Unit on the Street 13.4 3,39 .748
Service Demands:

Number of Calls

Per 100 Residents

Per Year .198 . 348 101
R Squared 0.55
NMumber of Cases 44

8Effects are computed with adjustment for service conditions in the study
neighborhoods. See Footnote 7.
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Citizens' perceptions of police patre!  uenc ore positively -
¥

related to the choice of more patvc’-oricntod o ‘as ond nopatively
related to reduced patrol availability. Percentions of patrel frequency
are negatively velated to neigbborhood serviee demands, also,

Citizens, on the average, porecive foures coiier soumae o0 Lien
they call the police in neighborhoods where nnre patrol-oriontoed prodecgon
strategies are employed and where pulice pavrrols wre seen wove frevpient i,

i availoble o respond to citizon

The fact that only one patrol unit
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Bt AT S DHRCEANT RONSENG O P R e il

calls in a neighborhooe! 12

bit. Higher sevvice demauds, tov, ovg prodioved Do fnerooso povinmgss

times. The choice of producilen o

by these data to be an importont Inflocscoe oa pat

response capability

Fapio L7

With the coefficicnts showur i

oL
Ferdiited O

on typical values for departwonis of 4%

o

compute average patrol Fiequencies and vesponse tines Tor vorious

”

organized departments. i1hese conpuiations, shown in

P

Fablu 5.8, provide
some intervesting results. Patrol presencc, msasvred by the frecucney at
which neighborhood residents report seeing vatrol wailts, is predieted To
be the highest in neighborhoods served by very small depa ¢LummaJ,B i
those neighborhoods, residents sight patrol vuits on the sveeape of 5

times per 8-hour shift. That frequency dvops off somcvhat in ncighborhonds
served by medium-sized patrol agencies, those with 11 ¢o 00 sworn
officers, and even further in the neighborhoods servaed by departments

with more than 100 sworn officers. Im the latter arcas, patrol umits

2, £

are seen an average of 3 times per &-hour shift.

S

3
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Table 5.8, Predicted Average Patrol Frequencies and Average
Response Times -~ Typical Municipal Police Departments

Predictor Coefficient Typical Value in!
Yarigble Small Medium Large

Department  Department Department
(1 to 1) (11 to 100) (over 100)

Production Stratoegy:
Percent of Officers
Assigned to Patrol 042 as 70 60

Patrol Availability!
Thousands of
Citizens Per
Officer on the
Street «,068 2.5 3.8 4,8

Service Demands:
Number of Calls
Per 100 Residents
Per Year ~.033 8 12 12

Constant Term® 1.32 g 1 1

Predicted Average
Patrel Frequency
(number per shift) 4.87 3.62 2.90

Production Strategy:
Percent of Officers
Assigned to Patrol -2.15 95 70 60

Patrol Availability:
Average Patrol

Frequency -2.73 +.87 3.62 2.90
Only ONe Patrol
Unit on the Street 13.14 1 0 0

Service Demands:
Number of Calls
Per 100 Residents
Per Year .198 24 12 12

Constant Terma 33.86 1 1 1

Predicted Average
Response Time
(minutes) 15.1 11,3 15.4

a . . . .

The constant term includes the regression intercept term and adjustments
for average service conditions in the second row of the St. Louis Study
design matrix. See Footnote 8.
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The predicted average response time in neighborhoods served by
differently organized police agencics exhibits = curvilinear relatior-
ship with producer agency size. The smallest agencies, while adopting
a very patrol-oriented strategy that should lead to rapid response, are
limited by having only one response unit available. When that unit is
otherwise engaged, a caller might have to wait some time for a police
response.g Large agencies, on the other hand, tend to use more task-
oriented strategies with less emphasis on patrol. Thus, though they
are not limited by too few response units in absolute numbers, they
may have too few in relation to their volume of service requests.

Their predicted average response time, 15 minutes, is thus no better

than that of the very small police patrol producers. Medium-sized

police patrol producers are found to be in the happy circumsténce of
choosing production strategies that lead to enhanced response capabilities,

and of having sufficient resources to obtain the benefits of such a

choice.

Production Strategies, Police Response Capabilities,
and Subjective Outcomes

To this point linkages of the structure of service delivery for
police patrol, the organization of police éatrol producers, the deploy-
ment and aviilability of police patrol officers, and the response
capabilities of police. patrol producers have been shown. It remains to
be shown that the differences in response times found among producers
using different production strategies are sufficient to register with

consumers of police patrol services. Data collected from individual
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respondents in the 1972 St. Louis Study can be used to establish this
linkage.

Each citizen interviewed in the St. Louis Study was asked, "When
police are called in your neighborhood, in your opinion how fast do
they come? Very rapidly, quickly enough, slowly, or very slowly?"

If the perceptions of citizens obtained in response to this question
are related to average response times in their neighborhoods and,
possibly, to other indicatoxs of patrol availability, then it can be
shown that the influence of police organization extends all the way
through the patrol service production process to these subjective

outcomes.

How might citizens develop their perceptions of how fast the police

respond when called to their neighborhood? For citizens who had a
recent experience with local police response, their perception of
the response time in that experience is likely to weigh heavily on
their overall perception of the speed of police response. They are
likely to generalize from their own cuperience to that of any citizen
who might call the police in their neighborhood.

Two additional clusters of variables may influence the accuracy
of citizens' perceptions of response time in their experiences or the
generalization of those experiences to an overall rating of police
response in the ﬁeighborhood. These are the characteristics of the
citizens who have experiences with the police and the activities of
the responding police officers following tﬁeir arrival at the scene
of the experience. Different persons may respond differently to the

same phenomenon. To the extent that these differences are patterned

N i 2
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along the lines of objective citizen characteristics {e.g., age,

oL

-ion differences by

Soliw

education, racs), one can adjust for these percs
controlling the citizen characteristics. With respect to officer
activities after arrival at the scene, favorable activities may act

to lower the perceived response time (or its magnitude in the citizen's
memory) or lead the citizen to believe that a long response time in his
experience was atypical of the usual, faster response provided by the
helpful officers. Unfavorable activities may, of course, have an

| opposite effect.

If recent experiences are likely to affect the perceptions of
citizens having had thém, whét of citizens without recent experience?
How might they develop perceptions of the speéd of police response in
their neighborhoods? These citizens must draw upon other‘sources of
information.

One source of information for citizens without recent personal
experience might be the experiences of friends and neighbors whom the
citizen observed to have such an experience, or who might have told
the citizen about it. The average response time in all recent exper-
iences in a respondent's neighborhood provides an indicator for this
information. Just as with a citizen's own experience, police actions
at the scene of encounters in the neighborhood may act to modify
perceptions of police ' .- onse drawn from those encounters. The
distribution of unfavorable experiences in the respondent’s neighborhood
can bz used to account for this.

Many citizens may have had no recent experience with local police,

may not have had an opportunity to observe response to calls made by
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friends or neighbors, and may not have been told about any such recent
experiences. These citizens ave forcwd to rely on proxy measurss to
develop their perception ¢f the speed of police response in the neighbor-
hood. One likely proxy is the frequency with which they sight a patrol
car in their neighborhood. Thuse who sec patrol units cruising up and
down their street frequently ave more likely to perceive that the
police would respond rapidly when called than are those who see patrol
units infrequently. Another proxy meusure that might influence the
perceptions of citizens in very small jurisdictions is the presence

of only one patrol unit on the street to wespond to citizen calls,

To the extent that citizens are awawe of this, they may perceive that
their police respond more slowly Cus ¢ the possibility that the one
unit will be busy when a call is wveceived. Of course, these proxy
measures and the experiences of others wmay influence the perceptions
of those having had a recent experience as well.

These speculations are spellied out in an arrow diagram in Figure
5.1. The influences to the right of the dotted line in that figure
have been discussed to this point. Those to the left are more remots
influences, included to show linkages back to organizational arrangements
and service conditions. The speculated direction of effects is shown
for these linkages.

Table 5.9 presents data to exploxe these speculationSz These
data are the regression coefficients for an equation predicting the
answer that each citizen gave to the question, "(w)hen police are
called in your neighborhood, in your opinion how fast do they come?

10

- Very rapidly, quickly encugh, slowly, or very slowly?! The independent




figure 5.1, Influences on Citizen Percesptions of the Speed of Police Response in Their Neighborhood
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Teble 5.9. Influences on Citizens Perceptions of the Speed
of Police Hesponse in Their Neighborhoods
Citizens Having Recent Citizens Not Having
Experience with Police  Recent Experience with
Recponse Time Police Response Time
Independent
variable b $:2. beta b S8, beta
Response time in
respondent s
own experience:
0 to 1 min, (29)% 551 475 .133 amel e e
2 to 4 min, (113) A5 142 173 oo e m -
5 to 10 min. (256) 341,135 192 e . e
11 to 20 min. (98) L0892 144 .036 e -—— PR
21 to 60 min. (53) wd02 L1587 =121 e ——— am-
61 to 120 min. (&) -, 591 . 266 -, 047 e - o
over 2 hours (4) ; 584 - 346 <075 - e -
"rapidly, quickly' (155) - 243 <137 116 - v =
"soon enough"c (26) 0 e . - —in -
vslowly' (8) -.362 271 ~.032 - ——- a—-
"didn't come" (49) -,109 .159 -.032 - e ———
Average response -,010 .005 -.073 «,011 .003 ~,093
time in neighbor-
hood (minutes)
Respondent
experiences:
Unsatisfactory 4 ~.497 .076 -,204 -~,675 .301 -,039
victimization (107/5)
Unsatisfactory -.408 .113 -.103 ~.940 ,356 -,049
assistance (37/4) '

Unsatisfactory -.328 .176 «.054 4,247 116 - ~.038
stop (14/36) ;




Table 5,9 {(continued).
of the Speed of Police Respanse in The v Neig. borhoods

Independent
variable

Know someone
mistreated (45/105)

Neighborhood
gxperiences:

Unsatisfactory
victimizations (%)

Unsatisfactory
assistances (%)

Unsatisfactory
stops (%)

Respondent
characteristics:

Race (black)
Age (decages)
Education®:®

d

Patrol avallabllity:

Citizens per on-stireet
patrol officer (000)

Perceived 1::3.151%:»1(~l
frequency (number
per 8 hour shift)

Only one patrol
unit on the street

Agency production
strategy:

Percent of sworn
officers assigned
to patrol duty

1868

Influences on Citizen Porceptions

Citizers Having Roooos
Experience with Police
Response Time

i

Citizens Not Having
Recent Experience with
Police Response Time

b
"-096

-, 058

*.042

"0005

023
. 063
.054

041

. 034

’*a235

.008

5.8, beta
107 ~, 026
6014 ”’1199
Qozg "1068
.019 -.011
072 010G
-016 .115
.024 - 068
024 . 064
011 .082
0119 “togg
.003 .134

for

“93{)7

”104?

~. 043

~.141
046
.010

. 006

050

-.169

003

5, TR Rr
RiVH] = 04
L0188 -, 154
L017 w 4175
011 -, 102
046 - 67
008 X
N13 014
012 iz
. 007 L 150
D65 -, 04
D02 107
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Table 5.9 (econtinuedy. Influences on Citizen Perceptions
of the Speed of Police Response in Their Neighborhood

Citizens Having Recent  Citizens Not Having
Experience with Police Recent Experience with

Responss {ime Police Response Time
Independent b 9.G. beta b 5.8, beta
varisble
Neighborhood service L0438 312 194,049 .007 .208
demand (calls per 100
residents per year)
Missing data
indicators:
Aged (8/33) -.337  .232  -.040 =174 118 -.026
Educ&tiﬂn (8/68 ’ ”0445 uggg "'0053 "1072 D084 "’.015
Patrol frequens -, 00% W52 -, 005 ~.143 029 -, 095
(402/1,751)
Constant ternm 1,327 o 50% e =, 408 184 L e
R squared A5S 162
Number of cases 798 | 2,775
a. (N} = number of respondents reporting this experience., (N /NZ) =

b,

c.

number with response time experlonce/number without responae time
experience.

Not applicable,
Reference value for response time in experience. See text.

Missing values for these variables were veplaced with neighborhood
or cell averages. See footnote 12.

See footnote 13 for education categories. .

/N ) = number of substitutions for missing values,
ﬁer1enced/1nexper1enced°
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variables include measures of the average rospiswse ti.0 in all encounters
that citizens told our interviewers had oconrrd’ in +hair neighborhood,
and response times in spevific encounters for tuose rvespondents having
had one,11

Police actions at the scenc of encounters in the sitirents
neighborhood and in specific cxperiences which he or she might have
had are summarized through the use of wxporience satisfaction moasures,
For neighborhood experiences these are the percent of neighborhood
respondents who told our interviewsrs about an unsotisfactory victimize.
tion experience, an unsatisfactory assistence experience, ov an unsatis-
factory stop by the local police. Indicstors for whether any of these
unsatisfactory experiences occurred to the individual respondent ave
also included, as well as an indicator for whether he or she knew of
anyone mistreated by the local police,14 ther independent variables
in the analysis include perceived patrol frequency, the presence of a
single patrol unit on the street in tho respondent's neighborhood,
characteristics of the individual wospondent, production strategy,
and service demand in the respondent's neighborhood.

The data are basically supportive of the speculations on possible
influences. It is possible to develop a nuch better prediction of ihe
perception of speed of police vesponse hr 1 by someone who has had a
recent experience than it is for one who has not. The R squared
coefficient is 0.43%2 for experienced and 0.162 for imexperienced
respondents. This means the variables in the eguation account for
43 percent of the variance in perception among experienced respondents,

and 16 percent among the inexperiencedals
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o

The yelative effecis of clusters of variables, such as those shown
in Figure 5.1, can be compared by computing a composite measure for
pach cluster and entering those composites in a regression equation,

o

cluster, where the weights are the wnstondordized vegression coefficients

1%
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; . N |
The composite measuves zye welghved suws of the vayiables from each |
|

|

1

0 €12 £ Sy K |
{the "b's"Y shown in Table 5.9 (Uolcaan, 1876). To the extent that |
\

! » ” - q s ‘

the effect of cach cluster ls indupeadent of that of each other cluster ;
|

¥ ey ] K3 |
(i.2., they are uncorrelated), one can compare the standardized regression |
coefficients for these composite meusurss to examine their relative |
|

|

|

influence. This comparison is shown in Toble 5.10.

Clusters on Perceivaed
y Neighborhoods

Table 5.10. Relative In¥ivense o
Speed of Responss In

Inexperienced
Respondents |
. \
Variable . |
Cluster heta beta |
” Tme—— \
Response Time in |
Individual Experience L 296 ———
Other Individual j
Experience Aspects 449 128
Aggregate Neighborhood ﬂ
Experiences 285 . 304
Individual |
Characteristics 128 128 i
Neighborhood Patrol W
Availability 115 .136
Agency Production ‘ 5
Strategy 134 .107 |
Neighborhood Service :
Demand , 194 ' .208 |
Missing Data | 067 ,099
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These data show that, in terms of expluinisy yriomen in pereoptions
of speed of responss, the three wmost important aflpecces for experionced
respondents are the respse time in thelr own vapeveence, other aspects
of personal experience, and aggregate experiences in theiy own neighbor-
hood, ineluding the averagn neighborhond rosponss tlpo,  Tosermediste in

importance is the level o¥f demand in therr pewghborhood, with fadividugd

characteristics, neighborhood pateel ovailability, and productiosn styatesy
¥ i :

of secondary importance. Amony inexpericnced vespondents, the apyeewuiod

experiences of their neighbors are thoe most important infiuence on thoiv

Janch

perceptions, followed by the Iouwe oo gopand dn thoiv ueighboo.
hood and, at a lower level of impostance. ipdividual expeviences othoy
than with response time, individual chavactc stics, and patrol depioy-
17

ment in the neighborhood. The fact thet neighborhood level experionces,

including average response times, ard meosvses of potrol availability
and agency production strategies have influvences on individuzl citizens'
perceptions of police response in. their neighborhuods establishes the

last link in the production process model.

‘How Is Structure Important - A Parﬁi&l Answer

In this chapter I have shown that the structure of service delivery
arrangements for the supply of police patzol sepvices in metroepolitan
areas «Zfects overall industry production strategies. Preducers in
less concentrated structures alliocate higher proportions of thelr
officers to patrol duties and require fewer officers for each one

deployed for on-street activities, and each of their on-street officers

O
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must serve fower citizeas. At the level of individual producers, the
size of the producer organizetion is closely zelated to choice of
production strategies. Larger producers allocate proportionately
fewer officers to patrol and require wore officers for each one on
the street, and cach on-gtreet o¥rficey laust serve many more citizens

s

than his or her countevpart in smaiicr apencies. Individual agency

pess

production strategies and patvci depiloyment wers shown to be related
to the structure of service delivewy avvauagements for related police
sorvices, i.e., homicide investigutions and radio communications, as
well, Producers that can obtain (hkege services from others place a
higher emphasis on patrol. Thewe is v clewr patetern, however, that

o

thiose sevvices to others are

would indicate that producers wupplyiusg

exploited by such avrrangements.

The choices of production stvatcgies with respect to patrol and

the resulting patrol availability wew¢ shown to affect patrol visibility

and response times ir a sample of vesidential neighborhoods. As one .

would expect, citizens in neighborbwuids thet are served by departmenty
that emphasize patrol and, thus, attain s higher patrol availability

report seeing patrol units more frequently and report that the police

responded more rapidly in theiy individual experiences with neighborhood

police., These same relationships are found with respect to the percep-

tions of all citizens queried in the sample neighborhoods, whether
they had a recent experience with the local police or not.18

The structure of police patrol service delivery arrangements and
the organization of individual police service producers are important

for performance, therefore, i. :aat they affect police agencies!
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capacities to respond rapidly to citizens' regu «is oy Peliel service.

While this is only o part of the pol'ec job, i+ o fvooptont o noto
that citizens tend to equate the presence of poirol units wad rapid
police response with better police sorvice. ‘'there is certainly
something comferting to many citizon: i Dpoving thet cho ot
by their home frequently ond will be vherve guwickly it es

incidents require the rapid intcrvention of

afficers to provent thes

. . . ; WL .
from escalating into more serious problions, pid pespease o tho

an important aspect of polirce newiformanen: apd ane fhat ean he sffocyod!

w8

by the ways in which pelive scovice Jellves, o wuepoaiged

it

s




R 2 R

FOOTNOTES FOR CHAPTER FIVE

1These measures are twe of a number of measures of metropolitan
service delivery structures that weve developed as a part of the
Police Services Study. The first exposition of these structural
measures appeared in Ostrom, Parks, ond Whitaker (1974) and they
have been further refined to include additional aspects of sexvice
delivery arrangements inciuding those among producers in Ustrom,
Parks, and Whitaker (3978).

ZWe know from the work of mawny scholars that it is necsssary to
exercise substantial caution when comparing police jurisdictions on
the basis of reported crime statistics. Many crimes are under-
veported by citizens (Ennis, 1967), and their recording by police
may be manipulated in some jurisdictions (e.g., Seidman and Couzens,
1974). For the purposes of this chapter, however, the comparison
is warranted. The crime rates veported to the FBI are the official
statistics upon which agency decisions are wade and are, thus, the
relevant base for discussing the volume of particular crimes as it
influences agency decisions reparding aaewlaﬁzzing in dealing with
those crimes

sNeuberﬁ provides a compariscn of several interagency “major
case squads" that might serve a5 modele for establishing specialized
homicide investigation producers in other ?eﬂrwpollﬁan areas (1975).
She includes data on very large squads that operate in the Kansas
City and St. Louis, Missouri metropolitan areas as well as smaller
ones found in Topeka, Kansas, and Des Moines, Iowa metropolitan
areas. McDonnell offers an example of spc»1a11zed radio communica-
tions production (1977). His descuintion of the Muskegon, Michigan
Central Police Dispatch zystem prov.ics scme data on economies ﬁhat
can be captured with such arrangements.

4The relationship between citizens' perceptions of rapid police
response and their higher overall evaluation of police is no doubt
partially attributable to the fact thati police have been telling
them for several years that a rapid vesponse was the mark of good
police service.

5The measure of neighborhood service demands was estimated by
summing all instances where respondents indicated that they or a
family member had called the 1secal police to report a victimization
or to request assistance, where these calls pertained to an incident
in the respondent's neighborhood. This sum was scaled for each
neighborhood by the proportion of households where interviews were
conducted to get a neighborhood estimate. Estimates were also
obtained from police records of calls, in many cases these were
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scaled down from district- or department-wide :iu. The two estimates
correlate quite well (Pearson r = 0,81}, A = press’ o analysis
including department size indicators to scconn® For Jdifferences in
scaling requirements indicates that the survey osiviumatos gverage
about 12 percent of the estimates based on depurtment records

(R squared = 0.77).

The estimates from the survey were used in place of those
from departmental records for three woasons. Pirst, these estimates
are more closely grounded in the actual neighborhoods we studied.
Second, they are a better predictor of citizen's perceived speed
of police response in their neighborhood than are the estimates
from departmental records. Third, the cstimated call volumes
drawn from survey responses can be better predicted using indicators
of service conditions in the study neighhorhoods than can the
estimates based on departmental records.

6Citizens who reported callirg the police for assiztonee were
asked how long it toock for the police to respond. The answers of

all respondents in a neighborhood who gave 2 response time estimate

in minutes were averaged to compure a neighbarhcod response time
figure. Many of the police agencigs studiced ‘n St. Louis had no
recorded data on the speed of their vesponses to citizen requests.
Thus it was necessary to rely on citizem vepeorts to obtain comparable
estimates. Larson indicates that citizen estimates of police response
"coincide quite closely with the judgements of experienced researchers
of U.S. police" (1972: 35). :

7The neighborhood service condition variables used for adjust-
ment are the six identified in Chapter Four as representing the
variation of conditions in the 44 study neighborhoods (see Table
4.5). The variables are percent of families with incomes over
$15,000 in 1969, percent of housing uvnits that were owner occupied
in 1970, population density, pezcent of persons over 65 years old,
and percent of persons under 18 living with both parents, all
measured in 1970, and the racial heterogeneity of respondents to
the citizen survey.

8Average neighborhood service conditions from the second row
of the St. Louis Study Design Matrix were used to develop these
predictions {see Tables 4.3 and 4.5). These average values were
multiplied by their respective coefficients in the regression
equation estimated for Table 5.7 and added to the constant term
for those equations to give the constants shown in Table 5.8.
Using average values from other rows of the design matrix would
involve adding or subtracting a constant value to the times
estimated for each size department. Values from the second row
of the design matrix were used as the wajority of study neighborhoods
in St. Louis (including those in the City) fell in that row.
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QService systems with only a single producing unit are likely
to be more seriously affected by quoueing problems than systems
with multiple units, even when the average demand on each of the
multiple units is the same as the demand on the single server.
This wesults from the dynamics of qusueing processes which dictats
that the single server is move likely, on the average, to be busy
when an additional request comes in than are all of the multiple
units (see Sasieni, Yaspan, and Fricdman, 1959),

106y purposes of this vegression analysis, the responses wers
coded as follows: '

Very rapidly 1
Quickly enough 0

Slowly -1
Very slowly -2
Not at all -3

The last response, 'not at all," was available as a code for inter-
viewers to use, but was not read to vospondents. Seventeen respondents
to the survey volunteered this respouse.

Substantial debate surrounds the acceptability of coding a
variable of this nature as i% 't werc & tyue interval scale and ;
then using it in multiple regression analysss (Abelson and Tukey,

1959; Labovitz, 1970; T. Wilson, 1971). ‘The author sides with
those who argue that such a coding and aupiysis is warrvanted if: |
(1) it is possible to show that the welationships of the independent |
variables to the coded dependent variable pemain relatively similar
under reasonable transformations of the codes used for the dependent
variables (Abelson and Tukey, 1959), and () it is possible to
interpret the coefficients computed with such 2 coding in a reasonable
way (Duncan, 1975).

|

With respect to the first criterion, coefficients obtained

under several different transformations (involving different

assumptions about the relative diffevences between, for example, : ‘
very rapidly and quickly enough, or quickly enough and slowly)

all tend to produce similar coefficients for the independent

variables, taking into account the different-scale factors
necessitated by these transformations. With respect to the
second criterion, the direction and relative magnitudes of the
coefficients are of interest here, and not the "true" meaning of
'very rapidly," for example. For this purposé the coefficients
are interpretable.

Several coefficients are shown in the table. The first,
labelled 'b,'" is the unstandardized regression coefficient. It ,
is the weight computed for each independent variable in an ;
equation that best predicts the dependent variable. The standard i
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error of the regression ¢0efficiégﬁ {labellpd “s.e.t: is 4
measure of how much confidence one can have t! v the roefficient
is actually the same es estimated. Gliven cer’ in coomptions

on the distribution of the errvor items in the capncpation process
(see any standard regression text, draper and vdmith, 1966, is a
good source), one can sgy that there is a 0.68 prebability that
the true value of the coefficient lies between % one standard
error of the estimated coefficient and a 0.9% probebility that

it lies beotween x two standard errors of the estimte. Uuoiand
ardized regression coefficients that do not exceed their standord
errors in magnitude by a substantial amount are generally considered
"insignificant" on statistical grounds.

The beta coefficient is the standavdized regression cvefficient,
computed by multiplying the unstaudardized coefficient by the
standard deviation to the independent variable and dividiang by
the standard deviation of the dJdenendent variahle, ¥+ io afren
used as a measure of the Vimportauce”™ of a particular varvighle
(but see Darlington, 1968, for the crroy of such an interpretotion),
It is particularly dangerous 10 use it as such a measuye where
dummy variables are concernad, as the standard deviation »f a
dummy variable is a function of the Ffreguencs of its gceurronce
in the sample. Thus, two independent dummy varisbles that are
predicted to have the same effect on the dependent variable {in
terms of b coefficients) may appear o be very different in their
"importance" if one repressnts an event that occurs move Trequently
than the other.

The discussion of this section will focus on the unstandardized
regression coefficients, the '"b's." The other coefficients are
included to give a measure of the confidence that one may plate
in those estimates, and for the benefit of scholars who may feel
more comfortable comparing beta coefficients. ‘

11Respondents to in-person interviews who had had an experience
with police response time in their neighborhood were pressed to
give an estimate in minutes of that time. In some instances they
were unable or unwilling to do so, forcing interviewers to accept
a qualitative answer. Respondents to mail questionnaires also used
qualitative responses occasionally. Given the mix of quantitative
and qualitative responses to gusstions about actual police response
time in a respondent's experience, and the possibility that the
relationship between incident specific response times and perceived
speed of response in the neighborhood might be nonlinear, dummy
variables for each of the possible response categories of incident

specific response time were created. The base category used for

experienced respondents was 'soon enough," thus, the coefficients
for each of the other categories represent the difference in perceived

‘speed of response in the neighborhood between a citizen who said

they came ''soon enough'' in his experience and a citizen who said
they came in a different time category.
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1£Mi§5iﬂg values for these variables have been replaced by
the neighborhood or cell mean value, A dummy variable set to

1.0 when this replacement was muede has also been included in the
these data were missing ¢lffercd v any large degree from those

where the data were not wdesing  {4ohen, 1968). In most cases,

respondents, where those missing on either age or education (in

each case only eight respondents) were predicted to perceive

regression equation to test wncther these individuals for which
they did not. The lavgest Jifforences were found among experienced
quite a bit slower speed of rosponst in their neighborhoods.

1 “ < 3 +
3Resp0ndents education wus coded on a 4-point scak:., where
1 indicated less than o high school education, 2 indicated a
5 ted soms vollege education, and

high school education, 3 ind
4 indicated the completion of a bachelor's degree or more education.

14F0r each of these individual 2xperiences a dummy variable
was created, coded 1.0 if the wespoudent indicated that an unsatis-
factory experience had cccursed aad sevo otherwise. There is some
amount of confounding in the "unsatisfactory experience" indicators,
in that speed of response in the particuiar incident influences the
satisfaction level of the wvespondear (Paxks, 1976). The confounding
effect is somewhat reduced by the inclusion of measures of the
actual response time for thuse havieg had an experience of this nature.

1SModels of individual behavior {as opposed to aggregate level
models) typically yield R squared coefficients of around 0.20,
indicating 20 percent of the variance in individual behaviors
can be explained by the model. The model shown here for experienced
respondents does better than twice that well at explaining their
responses, while the medel for Iuexycrienced respondents does
slightly less well. Obviously, much variation remains unexplained
in either model. But, as Duncan so nicely put it, "(t)he sociologist
who despairs of his low B2 would do well to ask himself if he would
want it otherwise -~ would he care to live in the society so
structured that his particular collection of variables accounts
for 90% . . . of the vaviance. . . ?'" (1975: 166-167).

16Computing composite measures for a block of variables in
this fashion has two advantages. First, it helps to bring some
order to the analysis by reducing the number of coefficients
that must be compared simultaneously. Second, it allows some
comparisons of the magnitude of effects from each block of
variables although, as the composiie measures are in general
not orthogonal, these comparisons must be carefully qualified.
The disadvantage of using these composite measures, as with all
constructed scales, is the loss of any natural metric for comparisons.
One is forced to fall back on standavdized regression coefficients,
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for example, and speak of changes of X standard aovmu‘sﬁn units
in the dependent varisble in vespunie to a chavge of o standard
deviation units in an independent composite mﬁlxu?ﬁa Standard
deviations not being a common medium of exchanye, this makes
policy relevant interpretations risky. For more details on the
csomputation of these composite mensures and oxauples of their
tse, the reader is referred to Coleran, 1970.

7The highest correlation iy orprosite oeasupss oy
inexperienced respondents is a -d.ud bg ween the neastres for
nexghborhocd service demand and the measure for neiphborhood
expuoriences. The remaining correlations among composite
measures for this group of respondents ave 0.32 or less in
magnitude. For experienced respondents the demand-naighborhood
experience correlation is ~0.64 and theré are two other covrelations
of substantial magnitude. These are the correlations between
patrol strategy and neighborhood experiences (0.53) and between
patrol strategy and neighborhood demand (-0.48). Intercorvelaticns
of this magnitude make it necessary to read statements of
relative influence with great caution (Darlington, 1968).

18The reader is cautioned that these findings apply only
to areas similar to those studied in St. Louis. These are
predominantly residential in character and are not representative
of the full-range of service conditions found in all jurisdictions.
In particular, they are atypical of central business districts
or extensive slum areas. Most police jurisdictions do, however,
contain large proportions of areas similar to those studied here,
and thus these response time estimates should be applicable to
much of the work of policing in America.

19Egon Bittner characterizes this handling of incidents which
require rapid intervention as the essence of police work., He
refers to them as incidents that involve 'something-that-ought-
not-to-be~happening-and-about-which-someone-had-better-do-
something-now!" (1974: 30, emphasis in original). Once a
situation has reached sufficient gravity for a citizen to call
upon the police for assistance, it is very often of sufflclent
seriousness to warrant a rapid response.




CHAPTER 51X

LINKING STRUCTURE AND PERFORMANCE EMPIRICALLY -- 1II
Specialization, Spillovers, und Responsiveness

The choice of a patrol-oriented production strategy, as éhown in
the preceding chapter, leads to enhanced police response capabilities
and, thus, to improved performance fur those police services where
rapid response is beneficial, A conconitant of this emphasis on patrol,
however, wmay be a lesser emphasis on specialized assignments. The
extent of this reduced specialization and whether it leads to lowered

performance for some police services will be explored in this chapter.

t
-
1

The less concentratad police service delivery structures that
tend to exhibit move patrol-oriented provuetion strategies may be prone
to crime spillovers from jurisdiction to jurisdiction. This, as noted
in Chapter Three, has been a charge of critics of American policing.
The presence of such spillovers will also be explored in this chapter.
So, too, will be possible spiilovers of police officer and citizen
attitudes and perceptions from one neighborhood to another within the
jurisdictions of large police service producers,

The responsiveness of different service delivery structures will
be examined also. Some have argued that responsiveness may be achieved
more easily in the smaller jurisdictions of’fragmented service delivery
structures, If, on the other hand, these smaller jurisdictions lead

to ineffective policing as critics have argued, then responsiveness

there may be less than in more concentrated structures.
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By exploring theése additional relationships ~f structure and
performance, I hope to develop further evidenc: of hon erganization

is important for police service delivery.

Service Delivery Structurcs, Produciion
Strategiecs, and Specializet.on

In Chapter Five the structure of service delivery arrangements
was shown to be related to production strategy choices in metropolitan
areas. In less concentrated service Jelivery structures, g hisher
proportion of full-time sworn officers weve sllocated 1o patrol doties,
This might mean that specialists la various pollice activities were less
available in those areas, vossibiy loewerip: (o perfovmance of some
activities. If this were to be true, then less concentrated structures
would have ciear costs as well as the benefits shown in the preceding
chapter.

Table 6.1 shows the average allocations of sworn personnel to
traffic, criminal investigation, and juvenile assignments in the 80
SMSAs of the Police Services Study. These data are arrayed by indicators
‘of the strﬁcture of patrol service delivery arrangements in the areas,
the relative multiplicity of producers and the extent to which that
structure is dominated by a single, large producei. There is little
difference in the assignment of sworn officers to criminal investigation
or to juvenile duties between the least concentrated SMSAs (those with
high multiplicity and low dominanceg and the mosf concentrated ones

(those with low multiplicity and high dominance). There is more of a

difference in traffic assignments in differently structured SMSAs.

Three percent more sworn officers are assigned to traffic duties in the
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Table 6,1, Patrol Service Structure and Specialist
Assignments in Metropolitan Areas

Low Patrol
Relative Multiplicity

High Patrol
Relative Multiplicity

All Metropolitan
Areas

Low Patrol
Relative Multiplicity

High Patrol
Relative Multiplicity

A1l Metropolitan
Aress

Low Patrol
Relative Multiplicity

High Patrol :
Relative Multiplicity

All Metropolitan
Areas

Percent of Full-Time Sworn Officers Assigned to
Criminal Investigation in Metropolitan Areas With:
All Metro-

Low Patrol High Patrol

Dominance Dominance politan Aveas
13 a 12 iz
(a7n- (23) (40)
11 12 11
(23} (173 (40)
12 12 12
(40) (40) (80)

Percent of Full-Time Sworn Officers Assigned to
Juverile Huiies im Metropolitan Areas With:

Low Patiol Hirh Patrol All Metro-
Dominonce Proninance politan Areas
2 1 2
2 2 2
2 2 2

Percent of Full-Time Sworn Officers Assigned to
Traffic Duties in Metropolitan Areas With:

Low Patrol High Patrol All Metro-
Dominance Dominance politan Areas
7 10 9
7 9 8
7 | 10 8

qNumber of metropolitan areas with this combination for relative
multipiicity and dominance for patrol service.
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more concentrated areas than in the least concensvatod.
The difference in assipgnment of sworn officers to patrol in leas

concentrated versus more concentrated areas wis a yuil 9 pereent om

average (see Table 5.1, page !63). That difference cannot he totaliy
accounted for by more specialist assignments in the more concentrated
areas, however, at least not by assighwents to criminal Investipetion,
juvenile, or traffic duties. There is less than a 4 percent diftevoncs
in such assignments between the least concentrated and most concentratod
areas, with most of that di{ference fomad in traffic assigmeents
Criminal investigation and Jjuvenile speeiniisis are Tikoly o be ograiiy
available (in proportionate terms) in SMSAs having either structurve ne

patrol, or structures that ave latermediate to them,

Agency Organizational Arrangements, Prpduction
Strategies, and Specialization '

"Specialists in criminal investigation and juvenile duties and, io
a somewhat lesser extent, traffic dutles are equally present within the
total police industry of differently structured metropolitan areas. But,
the highly patrol-oriented strategies of smaller producers ensures that
this equality will not be found across vroducing agencies of differing
size. As the data in Table 6.2 make clear, the assignment of full-time
sworn officers to criminal investigation, juvénile, and traffic specialtics
is much more common among larger producers. Specialized traffic uassign-
ments are particularly restricted to the larger producers, thus explain~
ing their higher frequency in the more concentrated metropolitan areas

that are dominated by large producers,
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The percent of sworn officers assigned to administrative duties
in the different~sized producers and the percent assigned to auxiliary
garvices such as radio communications, training, and laboratory analysis
are also shown in Table 6.2.

Table 6.2, Police Department, Size and Nonpatrol Assignments--
Municipal Police Departments

Size of Police Average Percent f Full-Time Sworn Officers
Department -- That Are Assigned To:
Number of Full-
Time Sworn Criminal Juvenile  Tvaffic  Auxiliary Administra-
Officers Investigation Duty Duty Services tive Duty
1 to 4

(18132 . 1 0 0 0 1
5 to 10
(204) 4 G 9 1 4
11 to 20

(111) 9 1 i 7 9
21 to 50

(90) 11 2 2 8 9
51 to 150 .

(69) - 14 3 6 4 10
More Than

150 15 - 3 8 5 13
(39}

“The number of police departments in each szze range varies slightly from
service to service due to missing vaiues. The minimum numbers for each
are shown. »

The slight bulge in assignments to auxiliary services found in depart-

ments in the 11 to 20 officer and the 21 to 50 officer ranges result

from their production of their own radio communications services (see

Table 4.2, page 138), and the usual assignment of sworn officers to

such work in these departments. Larger departments that also produce




206

their own radio communications are able to do so with proportionately
fewer sworn officers due to some eccnomies-of- -ale 1. p that semice
and the increased likelihood of usirs civilian. v svoh Jduties in
large departments (Ostrom, Parks, and Whitaker, 1978: 198-2000,

The data of Table 6.2 indicate that ane'uhurge of the erities
of small police departments has ample empirvical sippovt. Offieers
with specialized assignments are muth less likely to he found in
their ranks, Earlier in this chapter, however, the presenve of officers

‘with specialized assignments was shown o be fairly eanivalent across
metropolitan areas with many smoller prodecers and those with one oyp
a few large producers. The Lkey romaining Guestion, then, is whetaes

- specialist availability wirh;

b2

Lo given depseoomt is necessary to

obtain the presumed benefits of the activitids of specialists.

Internal Specizlization and Police Qutputs --
Criminal Investigaiion as an Example

It is possible to investigate the relationship between the avaii -
ability of specialists within a police agency and the success of that
agency at producing valued outputs with data from the 1972 St. Louis
Study. The example here is the police response to instances of criminal
victimizdtion that were reported to them by citizen respondents in the
44 study neighborhoods. Citizens who told our interviewers that they
or a household member had been the viciim of criminal activity in their
neighborhood in the previous year were asked whether'the police were
called or otherwise became aware of the victimization. Where this
occurred, the respondents were asked what the police did in response

to the victimization. The respondents' descriptions of what the police
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did in thess incidents cun be related to the availability of specialists
in the police departments sexving the aeighborhoods.
The twoe largest police agencies in the 8t., Louis Study, the

5%, Louis Metropolitan Police Departwent and the St. Louls County

bolice Department, both employed highly tagk~oriented strategies at

the time of the study. The police respense to incidents of victimiza-
tion in the neighborhoods served by either of these two producers should,
therefore, be somewhat vepresentotive of that available from large
producing agencies with many specialists available, The other suburban
police departments were divided according to the proportion of full-time
sworn officers they alloecated wo oriminal investigation duties. Thirteen
of the study neighborhoods weceived poluice service from departments with
little or no specialization., Tweuly more voceived service from depart-
ments with increasing amounts of specializacion in criminal investigation,
but still less than that found in the lurge departments. These 20 neigh-
“borhoods were split into two groups according to the proportion of
officers assigned to criminal investigation in the departments serving
them, yielding a total of four differcut categories for department
specialization in criminal investigatign,l Not surprisingly, the split
of departments among the specialization categories was patterned along
lines of department size. The smallest suburban departments had virtually
no officers with criminal investigation assignments as their primary
responsibilities. The medium-sized suburban departments fell in the two
mid-range categories on specialized assignments.

If the availability of criminal investigation specialists within

a police department results in consistently better police activities
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and outputs, then victims in the 5%, Louis Seud Lo cesided in
neighborhoods served by more specialived depar: onts -oight to e
reported a more favorable distributim of polic ., wmoe when
questioned about what the police did with respect o theiv vieginisa
tion. Victims in neighborhoods served by less specialirzed ueiyhbor
hoods, according to the logic of thoue Gdvocuiing dutorsa?l oot
tion, would be expected to report less favorable polive pesponses o
their vietimizations,

Examining the distribution of polloe vesponses Too e tdealy
victimization in the study neighborhoods, it is havd to {9l nov o0
terning with respect to the éxt@nt of internal specinlivaten, Tebhiio b o
presents the percent of victimizations wheve tue police Foupoise oo
reported by survey respondents involved ome of several differeat pop-
sibilities.,2 These percentages show very little difference from the
least to the most specialized departments for the responses. A vewy
crude indicator of the quality of police vespounse is the percent of
cases where the police recovered stolen property, checled avound ihe
victim's premises for clues (znd to reassure the viciim), und where
they arrested or at least questioned a suspect. The data show somewhat
higher quality responses using this indicator in neighborhoods served
by departments in the medium range of’specializaﬁion (sce Footnote 1
for the category definitions).

A great deal of what police are able to do in response to a citizea's
victimization depends upon the type of victimization., The vicitim's
cooperation is of obvious importance also, It may be that the data in

Table 6.3 are artifacts of the types of crimes occurring in neighborhoods

q)
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Table 6.3. Criminal Investigation Specialization and Response
to Victimizations in the St. Louis Study Neighborhoods

What the Assignment of Sworn Officers to Criminal
Police Did Investigation by the Police Department
in Response Serving the Neighborhood

to a Citizen's

Victimization None Low Medium High
Recovered Stolen a

Property ) 5 6 7
Checked Premises 26 26 35 23
Questioned or

Arrested Suspect 9 4 12 5
Took a2 Report 36 46 29 43
Questioned

Complainant 13 15 12 8
Did “Nothing'" . 10 10 8 i4
Number of Cases (112} {833 (147) (131)

¥percent of cases where respondent indicated the most significant police
action to be that shown. See Footnote 2.
served by departments of differing degrees of specialization or of the
propensity of citizens to volunteer coproductive activities in those
neighborhoods. To check whether this might be true, a regression model
to predict response quality was estimated using several clusters of
variables. These clusters were: (1) the type of victimization --
burglary, other bfeak—ins, larceny, car theft, assaulf, vandalism,
prowler, and other; (2) respondent characteristics _— age, education,
and race; (3) neighborhood service conditions; (4) speed of the initial
police response to the scene of the victimization; and (5) extent of
internal sﬁecialization in the responding department. Respondent and
neighborhoo& characteristics may serve as surrogate measures for the

propensity of citizens to coproduce in the neighborhoods.
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The results of the estimation are interesving, 'n tetal ihe
variable clusters account for abéut <8 percent of the variance in the
response quality measure {data not shown). Imp oo inffiuences incelude
speed of response, with faster responses more likely to result in
recovered property and arrest or at ieast questioning of a suspoct,
Another important influence is the type of crime. Burglavies, breok-
ins, and assaults are predicted to recelve higher quality responses
than vandalisms, prowlers, and particularly, larcenies. Car thefts ape
the crimes most likely to resuit in property recovery. One of the
ﬁeighborhood service condition variables used to index coproductiom hus
a significant influence on police response quality. This is the percent
of housing units that are owner-occupied. It seems reasonable that home-
owners mightvbe more promne to work with police in their neighborhoods
thén renters ahd so this influence is not unexpected. Other neighborhood
and citizen characteristics have little or neo influence on response
quality.

After adjustments for all of these other influences on the quality
of police responses to victimizations in the study neighberhoods have
been made, response quality is »till predicted to be somewhat higher in
neighborhoods served by departments in the medium specialization range.
Responses from departments with no specialization, those with low |
specialization, and those with the highest amount of specialization are
predicted to be of about equal quality after adjustment for speed of
response, type of crime,Aand likelihood of coproduction. But the advan-
tage shown in Table 6.3 for the departments with medium specialization'

remaing after these adjustments.
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The departments in the 5t. Lzoils Study that chose criminal
investigation assignmentzs in the medium range variad in size from
11 to 79 full-time sworn officers. Their average size was 42 officers.
This size falls close to the mid-range of the size of departments
shown to have the best response time distributions in the preceding
chapter ({see Table 5.8, page 181). As speed of response is one
important influence on response quality, this should not be surprising.
These departments also achieve a relatively high patrol presence in
the neighborhoods they serve. Wilson and Bolond have recently shown
a positive relationship between patrol prescnce (and aggressiveness)
and arrest rates for the crime ¢f robuery in 35 large city departments
(1978), a finding consistent with the present results. Thus, it may
well be, for both rapidity of vesponsc io IZncidents in their juris-
dictions and the quality of the responsc overall, that medium-sized
departments in the vange of 11 to 100 officers are the best choice for

residential.areas.3

Consumer Concentration anc Spillovers

A primary concern of those who find American policing overly frag-
mented is the issue of spillovers from jurisdiction to jurisdiction.
Police agencies serving small jurisdictions in particular are seen as
unable to confront crime spillovers, suffering as criminals from outside
their jurisdiction enter to commit crimes and then flee across '"ancient
political and geograéhical boundaries, which give Fhem sanctuaryvfrom
police activity'" (President's Commission on Law Enforcement and

Administration of Justice, 1967a: 301), Other forms of spillovers may




be perceptual and attitudinal., Cltizens residii, iun @ .rge juris-
dictions, particularly those containing high wr?wvn peetpal oity
areas, may come to exaggerate their likeliheod of Being the vietian
of crime due to regular confrontation with reports of crime within
the jurisdiction. Police officers mav come to overestimte the
extent of criminality in their particular section of 4 Targe juric-
diction, or may come to adopt the attitudes and tactivs of officers
serving high crime and violence areas, even if those tactics may not

be appropriate in the areas of thelir own assignment.

Spillovers of Criminal Activity

The extent to which criminal activity =»7"7s over from one police
jurisdiction to another is difficult to determine. Only a small per-
centage of crimes are solved and, of those solved, the largest propor-
tion are those where victims are able to identify the perpetrator(s),
often as persons who are neighbors or close acauaintances. Thus, the
sample of crimes that i1s most accessible to determine whether criminals
in fact plan their crimes in one jurisdiction, commit them'in a sucond,
and make good their escaﬁe to yet a third, is biased toward crimes com-
mitted by persons in areas near thelr own homes.

. An indirect way of approaching this issue is to examine rates of
crime in.similar areas served by police agencies with different-sized
jurisdictions. By the logic of spillover comntéemntions, neighborhoods
served by police agencies with-smaller jurisdictions ought to suffexr
more crime’ than those served by agencies With larger jurisdictions,
assuming that service conditions affecting crime were similar, The

logic of this argument is shown in Figure 6.1. It will be examined

Kl
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with data from the 1872 St. Louis Study.

In Chapter Four, six variables that represented neighborhood
service conditions in the study neighborhoods of the 1972 St. Louis
S5tudy were presented.4 Taken together, those six representative
variables accounted for more than U percent of the variance in victi-
mization rates across the 44 study neighborhoods, If crime spillovers
are a contributor to the rate of vietimization in the study neighbor-
hoods, then the addition of indicatovs of jurisdiction size to this
analysis should increase that percent. The signs of the coefficients
for jurisdiction size indicators znd the musgnitudes of those coeffi-
cients will help to identify wheve spili-ins are a problem.

The results of regression equaticns including the six represen-
tative service condition vayiables and indicastors of jurisdiction size
for the St. Louis study neighborhoods are zrrayed in Table 6.4. If
crime spillovers were a problem for smaller jurisdictions, then the
predicted percentage of respondents who indicated that they or a house-
hold member had been the victim of criminal activity in their neighbor-
hood in the previous year should be higher in the smaller jurisdictions

after adjustment for neighborhood service conditions.

Figure 6.1, Crime "Spill-In" and Neighborhood Crime

Neighborhood + | "Local
Service ¥y Crime!
Conditions ~_

\
\&a
Size of - el "Spill-In +

Jurisdiction jatl Crime'

Neighborhood
Crime




Table 6.4, Percent of Respondents Victimized ir Jurisiictions of
Differing Size -- An Exanination of Spilic.er Fffects

Neighborhood All 44 Neighborloods welghbe hoeds in Mddie-
Service in 1972 St. Louis Study Wealth Range Only
Conditions
b 5.8, beta b 5.8, bata

NPAR18? -.24 L1 .27 .08 3 i
NUPMID -,21 .09 -, 30 «.45 15 -. 43
NBLKHET 11.1 4,38 .28 16.8 6.44 A8
NOVERG65 -, 26 17 -, 16 - 47 18 A
NOCC -, 02 .06 w02 «, 00 12 w811
NDENS {000) .10 2k L04 .08 .28 L4
Size of Police
Jurisdiction
(population 1970)
1,000 to 4,999 ~10.8 2,78 = 50 ~i14.7 5.28 -, G4
5,000 to ‘
15,999 -8.8 2.52 -.53 =10.5 2.83 -, 52
16,000 to
28,900 ~7.0 2,72 -, 34 -9,3 2,53 w 50
28,901 to
§5,908 2.4 2,78 ~.13 ~1,2 3.253 - 06
333,748 7.5 2.82 - 29 -8.1 3.07 = 50
622,236° 0 - - 0 - -
Constant 48.4 8.10 - 32,0 18,20 -
R Squared:

Neighborhood

Conditions Only 0.63 0.60

With Jurisdiction ;

Size Added "0.80 0.90
Number of Cases 25

44

‘ aSee Footnote 4 for

neighborhood service condition variable definitions.

b . -
Baseline for comparison.
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From the data in the table, crime spill-ins do not appear %o be
a4 problem for smaller jurisdictions, at least as indirectly estimated
in this fashion. Neighborhoods in jurisdictions smaller than that of
the 5t. Louis Metropolitan Police Department (used as a baseline cate-
gory for the analysis) are predicted to have lower rates of victimiza-
tion after adjustment for service conditions affecting crime,s This
finding holds true whether comparing all 44 study neighborhoods or
restricting the comparison to the 25 neighborhoods that fell within
the same neighborhood wealth range as those in the jurisdiction of
the city police (see Table 4.3, page 146), The finding of higher
vietimization rates in the lavpgest jurisdiction also holds when neigh-
borhoods in the City of St. Louis are grouped according to their police
district location. The only neighborhwoeds predicted to have similar
rates of victimization to those in the luvgest jurisdiction are neigh-
borhoods within the relatively larger suburban jurisdictions in the
sample, This set of findings indicates that if crime spillovers are
occuring in the St. Louis juriédictiens, they are not spill-ins of cfime
into the smaller jurisdictions. Rather, they may involve movement of
crime from high crime areas of larger jurisdictions into other neigh-
borhoods that are otherwise similér to the lower crime portions of
surrounding jurisdictions.

A different way of approaching the questimn of crime spill-ins
in jurisdictions of differing sizé is to examine the perceptions of
police officers who work in neighborhoods in thouse jurisdictions. In
the St. Louis Study, officers were asked several questions about who
committed crimes in their community. Among these questions was, "'Are

most crimes committed by people who live here or by outsiders?"




Unfortunately the referent "here' was not limitoed o study neigh-
borhoods or their immediate surroundings. But the responsces may
offer some insight into the spillover issue in amny casa,

Table 6.5 arrays officer responses against the size of the
police jurisdiction where they worked. The perceptions of police
officers working in smaller jurisdiciions appear to be consistent
with the argument of the criﬁics of fragmented policing with respoct

to crime spill-ins. That is, officers that work in smaller juris-

dictions are quite a bit more likely to indicate that outsiders commit

crimes in their area than are officers serving in larger jurisdictions. /

7

It is interesting to note, however, that a substantial minority of

officers in the St. Louis Metxopolitan Police Department znd in the

i

larger suburban police agencies also indicate that outsiders commit
3

,

. 6
most crimes there.

Table 6.5. Patrol Officers' Perceptions of Who Commits
Most Crimes in Their Jurisdictions

Size of Police Percent of Officers ﬁhmber of
Jurisdiction Who Believe Outsiders S Officers
(Population - 1970) Commit Most Crimes  Responding
1,000 to 4,999 79 14
5,000 to 15,999 62 110
16,000 to 28,900 64 93
28,901 to 65,908 328 105
333,748 (St. Louis 15 25
County)
622,236 (City of 37 67

St. Louis)

H
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The evidence with respect to crime spilling in to smaller juris-
dievions is thus mixed. The rates of victimization in neighborhoods
within juricdictions of differing size {adjusted for crime-related
neipghborhood service conditions) are not consistent with the charges
that smaller jurisdictions are plagued by crime committed by criminals
from areag cutside those jurisdictions. Officer perceptions, on the
other hand, indicate that officers serving in smaller police jurisdictions

believe that most crimes in those jurisdictions are committed by people

from outside those jurisdictions. Neither set of data directly sddress

the issue of crime spillovers in a manner that would allow resolution

of this issue unambiguously, however.

Perception and Attitude Spillovers in Larger Jurisdictions

14
ot

¥

Whether or not criminal acts epiii wver from one jurisdiction to ,
the next, or from one part of a large juvisdiction to another, the
perceptions and attitudes toward crime and crime-related matters held
by citizens and police officérs may do so, Citizens may generalize
reports of c¢rime in parts of their jwrisdiction into a crime problem
that extends throughout the jurisdiction. Officers may adopt éttitudes
based on experiences in some parts of large jurisdictions, particularly
high crime parts, that they carry with‘them wherever else they may be
assigned., These perceptual and attitudinal spillovers may be as serious
in their implications for police organizational arrangements as any
actual criﬁe-spillovers.

A common perception is that large, central cities are hotbeds of

criminal activity, particularly violent criminal activity. It is true

that a large portion of the crime (and particularly violent crime) in
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America takes place within large, central city = iice :urisdictions,
In the year 1973, the FRI reported that 35 percon® of ¢he index cripes
and 54 percent of the violent Index crimes took npiace within the juris-
dictions of the 54 U.S, cities that had more than 250,000 popul.tian.?
These 54 cities included 24 percent of the populﬁtémnn far vhich crions
were reported in 1873, Six cities whose populations exeeded 1 mitlion
persons accounted for 30 percent of the violent crimes rveported 1o the
FBI. Their combined population was only 11 percent of the total for
which reports were made (see Kelley, 1974: 98, for these data).

Reports of the extent of criminal activity in lavge, central city
jurisdictions often do not make distinctions as to where crime ocrurs
in those jurisdictions. Neither‘do many newspaper accounts dealing with
crime problems. Citizens who read about "cvime in Gotham City" may not
make distinctions between crime wccuring in areas which they themselves
might frequent, and crime that occurs in other parts of the city. Indeed,
the sheer volume of crime accounts available to the reader of virtuvally
any large city newspaper tends to be overwhelming, generally suppressing
any attempt by a reader to form a reasoned assessment of the danger con-
fronting him or her personally. This bombardment with stories of crimes
occuring in central city jurisdictions may lead people tc overlook the
fact that many parts of most cities are not any more dangerous than
similar parts of surrounding jurisdictions.8

But many parts of large ¢ities are not crime-ridden, Two of the
St. Louis Metropolitan Police Districts containing neighborhoods surveyed

in the 1972 St. Louis Study had reported crime rates that were lower

. than those reported'by the FBI for all suburban jurisdictions = (compare
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Board of Police Commissioners, 1972, and Kelley, 1974). Even though
the analysis of crime spill-ins indicated thar neighborhoods in those
districts were likely to have higher vates of victimization than
comparable suburban neighborhoods (after adjustnent for crime-related
service conditions), their rates are {ar below rates in the high crime
portions of the City of St. Louis.

If perceptions of the extent of crime spill over from high crime
to lower crime portions of large jurisdictions, one would expect to
find a greater disjuncture between citizen perceptions of the crime
problem in their neighborhood and the actual occurrence of crime in
that neighborhood in larger jurisdictions than in smaller, Citizens in
neighborhoods within the larger jueisdictions would perceive crime to
be disproportionately more serious can its actual levels.

Citizen respondents in the 1972 S:. Louis Police Study were asked
for their perception of the tvend in their neighborhood. Perceptions
of crime trend are, of course, differcnt from perceptions of the extent
of crime in a given area. However, as citizens were not asked for
their perceptions of the amount of crime in their neighborhoods, their
perceptions of the trend of crime must serve as a proxy.

A citizen's pegception of the trend of crime in his or her neigh-
borhood is likely to be affected by whether the citizen Qr a household
member was a recent victim of crime in the neighborhood, The rate of
victimization among heighbors should also affect this perception., The
level of police activity in the neighborhood may also have an effect,
Individualrrespdndent attributes and thosevof the néighborhood itself

may also be influences. If, after adjusting for all of these influences,




jurisdiction size can be shown to be an influence, the: perceptien
spillovers may be present. These sp llovers mii .o o 004y one of
two ways, First, the coefficients for jurisdiciion size in an analysis
of influences should be nonzero. Second, the influences of houschold
and neighborhood victimizations on percepiions shaid be woakor iy
those areas where spillovers arc present.

Table 6.6 presents the results of the perception spillover smalysin
for citizens. To the extent that spillovers of Tenr of crime avre
measured by a weak relationship between victiwmiration vates and c¢itirzeun
perceptions of the crime trend in their nelghborhood, sech spilipvers
appear to exist in all jurisdiciions except the very smallest and the
large jurisdiction served hy the 5. Lonis Ceounty Police. (itizens
from all jurisdictions except the smallest and that of the County
Police are predicted to perceive increasing crime at low levels of
neighborhood victimization rates, (indicated by the b coefficients
for the jurisdiction size varisbles), and to have only slightly higher
perceptions of increasing trends as victimization increases (indicated
by the b coefficients for "percent victimized'"). Residents of neigh-
borhoods within the smallest jurisdictions, and these neighborhoods
within the jurisdiction éf the County Police, on the other hand, uare
predicted rto have perceptions of crime trends in their neighborhoods

’that are much more closely related to the perceﬁt of neighborhood resi-
dents who were victimized within the past year‘Q

These data on citizen perceptions of crime trends are somewhat
different than expected, yet not necessarily inconsistent with an

explanation that suggests citizens are influenced by media accounts of




i 622,236 (City of

Table 6.6, Tﬂfluencﬁsa
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on Citizens' Perceptions
in Their Neighborhoods

of the Crime Trerd

Jurisdiction size
and Victimization
Rate
1,000 to 4,999° 0 - -
Parcent Vietimized {334 009 165
5,000 to 15,999 L4856 ,131 256
Percent Vietimized . 008 006 . 054
16,000 to 28,900 652 .138 .302
Percent Victimized 0n1 012 . 006
28,901 to 65,908 S22 163 .196
Percent Victimized o Gisty .006 .054
333,748 (8t. Louis
County) L 048 162 018
Percent Victimized 038 012 126
St. Louils) 556 « 242 . 237
Percent Victimized 006 009 061
R Squared L090
Number of Cases 3,655

: neighborhood service conditions (6 representative variables - see
5 Footnote 4), a dummy variable for whether the respondent or his

b s yaies § .
Base category for jurisdiction size comparisons.

a . R e .
Other variables in the equation are individual race, age, and education,

household was the victim of crime within the previous year, and the

respondent's perceptions of police response speed and patrol frequency.
These additional variables are not shown in the table to focus
attention on those of immediate interest.




crime in their jurisdictions., The areas least shely .o be th
subject of media erime accounts, the small jux’ 7 - o aul neig:e
borhoods served by the county police, are the greas wheve 2hn lin
between victimization rates and perceptions of wrime trend are steons.
Most of these areas are too small ¢o hove enowb ool o
significant media attention (the small mrisdictions and $he swe !
communities gerved by the county under & contracti, 1he fuo larveny
neighborhoods that are a portion of the unincorporated county spe
Iocated in the southern portion of the vary Iovpe vconpty joriaiios i
a region of the county that is frvequently Jeeeribed as the saienr
portion.

The results for all jurisdictional sizes do pot explain a larse
portion of the variance in citizen perceptions of the trend of crine
in their neighborhoods. This indiecotes that wost of the influences on
these perceptions are not included in the model. 7o obtain a wmore
accurate picture of whether crime feav spillovers are a problem in
larger jurisdictions would require z focused study that attempied o
pinpoint what factors lead to citizen pervceptions of crime in their
énvironment.lo

A different kind of spillover that might be found in larger juris-
dictions concerns possible effects on police officer attitudes toward
violence and the use of force. In Chapter Three, an argument of Katz
was put forward as posing a possible problem for larger, particularly
céntral city jurisdictions = (1974). Katz wrote that officers serving

in smaller, suburban jurisdictions were able to approach citizens with

less anticipation that violence might occur than were officers in larger

jurisdictions, He argued that officers in suburban jurisdictions are
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less likely to "acquife an ethos or ideology that dramatizes violence!
(Katz, 1974; 83). 1If officers serving in large jurisdictions are mor¢
likely to view violence és a part of their everyday work, they may
adopt tactics that involve precautions‘to prevent citizen violence
aimed at them (Rubinstein, 1973). These tactics may be the source of
substantiai friction between police and citizens, particularly if they
come to be employed in relatively quieter portions of large jurisdictions
that are similar to the suburban areas that Katz studied.

Officers attitudes toward the use of force can be explored using
data from the police officer interviews that were a part of the 1972
St. Louis Study. Police respondents were asked whether they strongly
agreed, agreed, disagreed, or sitvongly disapreed with the statement:

If a patrolman in tough neighborhvuds had fewer

restrictions on his use oi force, many of the

serious crime problems in those neighborhoods

would be greatly reduced.
While an officer's response to this question does not directly measure
whether he or she is likely to use force, an affirmative response is
consistent with the mnetion of an ethos favoring violence., If spillovers
of such an ethos are a problem in relatively quiet areas of large juris-
dictions, then officers serving in the First and Second Districts in fhe
City of St. Louis (relatively quiet areas) ought to have held attitudes
toward force that were more similar to those of officers serving in the
Sixth District (a higher crime area) than they are to those of officers
serving in suburban jurisdictions.

Table 6.7 presents data to address this question. Locking at the

simple percentages of officers responding affirmatively to the state-

ment regarding use of force, it appears that officers serving in the




{ Table 6.7, Police Officers' Attitudes Toward the Use of Force
‘ in “Tough" Neighborhoods
Jurisdiction Size Percent of “ezimaced Bffeet”
and District Officers Agveeing of Jurisdiction
: . that Porce on Officer Agreement
| is Efficacious
| 1,000 to 4,999 40 ot
? ' {15} o
i
i 5,000 to 15,999 42 2131
- (109} {
; o 16,000 to 28,900 ' 41 R2
(941 ‘1
28,901 to 65,908 36 L0308
(111) {f
33%,748 (8t, Louis 43 -, 0110
County) {28) (3
622,236 (City of
St. Louis)
District 1 40 ~. 278
(20} , : ¢ )
District 2 54 -, 091
(22} (R
District 6 75 L164
(28) ¢

®0ther variables in the regression equation are officer training, vears

~ of experience, and education, neighborhood service conditions
(averaged for officers serving more than one neighborhood), and
percent of neighborhood respondents victimized in the neighborhood
(also averaged). The equation accounts for only 7 percent of the
variance in officer attitudes toward force.

bBase category for size comparison.

“Number of officers responding,

dStandard error of coefficien’,




225

Sirzth District of the 5t. Louis Police were much more favorably oriented
toward the use of force than were ufficers in other districts in the
ity or in the suburban jurisdictions. Officers serving in the Second
Bistrict of the City of 5t. Louis wero somewhat more likely to believe
that force would be efficacious in tough neighborhoods than were offi-
cers serving in suburban jurisdictions, while officers serving in the
First District were about the same as suburban officers in terms of
permanﬁ‘agreeing with the statement.

In an attempt to adjust for the service conditions that officers
in the various jurisdictions confronted and for the education, ty¢ining,
and experience of the officers thawselves, @ regression model was
estimated for the effect of jurisdicrion size (and police district) on
officer attitude toward uwse of Yorve. OFficer characteristics, neigh-
borhood service conditions, and the wraie of victimization of respondents
in neighborhoods sexrved by the officers were controlled in the equation.
The estimated effects, uniformly quite weak, indicate that officers
serving in the Second District are no more likely to think force effi-
cacious than officers serving in subuiban jurisdictions once the condi-

tions in which they work are controllied, Officers serving in the First

‘District are somewhat less likely than suburban officers to think force

would be effective than are suburban officegs. 1f any group of officers
are more likely to have an ethos favoring violence, it is those serving
in the Sixth District and in relatively small suburban jurisdictions
(those from 5,000 to 15,999 population). The effects are so uniformly
weak and the variance accounted for so small that it seems safe to say
that jurisdiction size has no effect on officer attitude toward the

use of force,
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Summarizing the data presented with vespec: to spillevers in
jurisdictions of various sizes is qu'te easy., e Spilleins were
found in the small jurisdictions whexe they might have been expeeéed
by critics of fragmented policing. If spill-ins are a pyoblem, they
appear to be s¢ in neighborhonds within largey seburbon and ceniial
city jurisdictions rather than in the smaller ones. Spillovers in
terms of citizen perceptions of crime in their neighborhood were found
to be characteristics of all but the smallest jurisdictions and that
of the county police. The effects here were quite emall in terms of
accounting for variance. Spillovers in terms of an Yethos or an
ideology that dramatizes vielence® weve net found in the gquieter
neighborhoods served by officers from the First and Second Districts
of St. Louis, fhis ethos, teo the extent that it existed at all, was
found to be more likely in’the Gixnth District of the city and in rela-
tively small suburban jurisdictions. In total the effects of juris-
diction size on the likelihood of spill-ins or spillovers that have
betn shown here are so small as to suggest that their existence has

been somewhat exaggerated by those concerned with this issue.

Consumer Concentration and Responsiveness

The last area of concern in this chapter is also related to juris-
diction size. In Chapter Three it was argued that it may be more dif-
ficult for police in larger jurisdictions to be responsive to citizen
preferences than it is for police serving smallex areas. Large juris-
dictions tend to be heterogenous, presenting a diversity of preferences

to which police must tailor a diversity of activities and outputs if
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they are to be responsive. Citizens may have difficulty articulating
their preferences for services, and may conceal them if the amount
thoy mugt pay for services is related to the amount and type of ser-
vice they prefer. These factors make i1t difficult for police to know
and to match citizen service preferences. |

There areé additional factors at work that may lead to Iésser
responsiveness even where preferences might be known. There are
institutional norms in policing that argue for uniformity in service
from neighborhood to neighborhood wivhin jurisdictions. Often these
are articulated as requiring uniformity in service delivery across
multiple jurisdictions as well as within cach. Related to these norms
is the image of police as magisterial aguacs, whose duties are to
enforce laws as they ave written Iy iegisliative bodies, not to adapt
the enforcement of laws o vavying cirvcunstonces (Allen, 1976).

Finally there is the question bf "Responsiveness to whom?"
Individuals tend to be responsive, at least in part, to those who
control the distribution of incentives for vaiued performance. If, as
some have argued, citizens tend to be quite distant from the control of
incentives for public service employees in large jurisdictions, those
employées may view responsiveness to citizens as unnecessary.

Whether police are responsive to citizens or not, the measurement
of responsiveness is a difficult problem. It requires at é minimum,
knowledge of citizen preferences, knowledge of officials' perceptions
of those citizen preferences, measuremznt of the extent to which actual

service delivery matches citizen preferences or, at least, officials’

perceptions of them, and demonstration that officials are actually

attempting to match service delivery to preferences. Rather than wrestle




with these difficulties in the present analysis, howevor, a proxy
measure approach will be employed thet imputes - v ivenocss where
certain other indicators are found.

The proxy indicators of perfmrmaﬁce to be used are measures of
citizen perceptions of local police »nd their overall evaluativn of
the police services they receive. The avgument is the following:

Citizens prefer their police to be honest and courteous,
and to be fair in their treatment of all citizens,

Citizens evaluate police services, at least partially,
]

E
on the extent to which the services are responsive to
their preferences,

Py

Therefore, where police are responsive o citizen

preferences, citizens will he more likely to perceive

the local police as honest, courteous, ard fair, and

to evaluate the services they provide more highly.

Responsiveness of police serving jurisdictions of differing size will
therefore be represented by measuves of citizen perceptions of thely
honesty, their courtesy, the fairness with which they treat all citizens,
and by the overall rating which citizens give the police services they

.o 11
receive.

When comparing the responsivensss of police in jurisdictions of
different sizes, the characteristics of the neighborhoads and the
citizen respondents in those neighborhocds will be considered as well.

It may be more difficult for police to be responsive to particular

kinds of neighborhoods or to some types of citizens, and adjustments for
these variables may make the comparison more valid. The particular method
of comparison to be employed is to estimate regression equations pre-
dicting citizen perceptions of police honesty, courtesy, and fairness,

as well as citizens' overall rating of police service. The predictors

are neighborhood and individual characteristics and dummy variables

. s . 12
representing jurisdiction size.




strategy, activities, outputs, and objective oufcomes are explicitly
not ineluded in these equations.  Thess variables are all indicators of
the process whereby police are (or ave not) responsive to citizen
preferences.  As many of them may be concomitants of jurisdiction size,
their inclusion would wezket any size o vesponsiveness relationships.
For this particular analysis, the yuesvion to be addressed is, "Does
size affect responsiveness?,' and not how does it do so. This section
thus differs from the main thrust of carlier analyses in this study.
Table 6,8 presents the estimmted elfects of jurisdiction size on
the proxy responsiveness measarcs. ‘The ngse category for all compari-
sons is the size of the smallest jurisdictions, ranging in the present
case from about 1,000 to just wvnder 5,000 wopulation. Looking at the

citizen perception indicators, it appears That these very small juris-

dictions tend to be equally or wore responsive than the larger juris-
dictions. This is not true on the overall evaluation indicator, how-
ever. For this measure of responsivensss, medium-sized jurisdictions
appear to be somewhat bhetter, particuiarliy those in the 16,000 to
28,900 and 28,901 to 65,908 population ranges, In no case are the
large jurisdictions shown to be more responsive than the medium and
smaller sized ones.

The . responsiveness proxy measures might be taken as summary
indicators for many of the linkages of organization to performance.
That is, citizen perceptions and evaluations of their local police
are likely to have been shaped by their perceptions of police activities’
and their experiences with local police, These, in turn, are affected

by the production strategy choices made by differently brganized police
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Table 6.8. Jurisdiction Size Effects on Citizems' Perceptions of Polirve
Honesty, Courtesy, and Fairness, ar! Overr’1 Pealuations
of Police Seyvice .

Jurisdiction Citizen Perception of Police: Citizen Overall
Size Honesty Courtesy Fairness Fvaluat on
{1970 Population)

1,000 to 4,999° : 0¢d 0 0 0
(~=) (<~} (== (==
5,000 to 15,999 -,125 -, 160 -, 040 17
{.047 {(.043) (.06%) {,04m)
16,000 to 28,900 071 w55 -, 1113 210
(.047) {.044) {.064) {.050)
28,901 to 65,908 -, (038 ~.093 7 L2604
{.054) {.04M) (.073) {0867
333,748 (St. Louis  =-.122 -.125 075 -.248
County) {(.067) (.062) (.00 {.065)
622,236 (City of ~-:.177 -, 130 ~-.113 -, 250
5t. Louis) (.063) (.058) (.086) {.065)
R Squared .122 . 008 .109 L1583
‘Number of Cases 3,186 3,317 3,114 3,843

a ; . :
See Footnote 12 for coding of perception and evaluation measures and
list of other variables in the equation.

b . .

Base category for size comparison,

c . . < s
Unstandardized regression coefficient - h.

dStandard error of b.
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agencies serving jurisdictions of various sizes. Because such summary
indicators merge together effects that operate along a number of link-
age paths, the estimates of jurigdiction size to responsiveness relation-
ships are not overly large, nor do they account for a great deal of the
variance in the responsiveness measures. They are, however, consistent
with the findings of the more focused analyses presented to this point,

showing the same general curvilinearity of effects as size (either

jurisdictional or organizational) increases. Thus, they provide support

for the findings of those more detailed investigations.

How is Structure Important -~ More Partial Answers

The evidence presented in this chapter offers more explanations of

the ways in which the structure of police service delivery arrangements

and the organization of individual police departments may affect police
performance. The less concentrated structures shown in the preceding

Y, chapter to be associated with higher emphasis on patrol and, thus,
increased patrol presence, were not found to suffer from lack of specialists
for criminal investigation and juvenile duties. Individual departments
that emphasized patrol, particularly the smaller departments, were found
to have much lower proportions of their officers assigned to criminal
investigation or other specialized duties, however. Those police agencies
with very low proportions of specialists, or no specialists, were somewhat
less likely to provide victims with favorable responses than were those
agencies with medium amounts of specialization. The most specialized
agencies, however, were no more successful than the least specialized,

and were less successful than those with a medium amount.




Spillovers in volume or percepcions of ¢rive were nut fomd te oo
major problems in neighborhoods within jurisdi tiens f any size. Neither
were spillovers in officer attitude~ from nelghborbood to neipghboreod
within larger jurisdictions. Neighhorhoods of approximately 1,000 to
16,000 population such as those stwiied in St. louis sy, theretors, he
sufficiently large to internalize any crime or attitude spiilovers.

Finally, responsiveness was shown to be wealkly related to jﬂrssdﬁfw
tion size. Small- and medium-sized jurisdictions, as expected, were o
to be rated as more responsive by citizen-consumers than were the larpey
jurisdictions.

None of the linkages shown in this chapter are of preat strougth,
None of them can be pointed to as the explanation of why police with
certain kinds of organizational arrangements perform better than those
with other forms. Taken together with the findings of the previous
chapter, however, they begin to provide a cumulative explanation for how
service delivery structure and police organization influence performance.

This cumulation of evidence will be the focus of the final chapter.




FOOTNOTES FOR CHAPTER SIX

IThe personnel allocation data collected in St. Louis in 1972 are
not directly comparable with the data from the Police Services Study.
Collection procedures for these data were less sophisticated in St. Louis,
where the primary emphasis was on determining the number of officers
assigned to patrol without tbo much zttention to other allocations., In
attempting to categorize the departments in St. Louis by percent of
officers assigned to criminal investigation duties, I found that the
available data indicated quite a bit higher percentage allocations than
were found in the Police Services Study. One reason was the lumping of
juvenile officers in with ¢riminal investigation in St. Louis data
collection., There are probably other reasons as well. Because of this,
the percents assigned to criminal investigation in St. Louis and, thus,
the categories in which departments have been included cannot be compared
with data in Table 6,2, for example. The categories for the St., Louis
allocations are: (1) none, including here those small departments listed
as having one criminal investigation specialist; (2) low, those depart-
ments with 10 to 15 percent of their oificers assigned to criminal investi-
gation; (3) medium, those departments with 16 to 20 percent assigned to
investigation; and (4) high, the two lurgest departments, with more than
20 percent of their officers assigned to criminal investigation by the
1972 counts. I suspect, but cannot document at this point, that these
percentage figures should be discounted by approximately 5 to 10 percent
to account for differences in dava coliection for comparability with
Police Services Study data.

2Respondents were asked, '"What did the police do?" Their open-ended
responses to this question were later collapsed into the six categories
shown (responses other than these or "don't know'' have been excluded for
this analysis). The coders were instructed to choose the category that
indicated the most complete police response, thus, '"took a report' would
be coded if both questioning of a cuiplainant and report-writing occurred,
and "checked around the premises' took precedence over simply writing a
report.

3

neighborhoods. They are not meant to, nor can they, be interpreted as
applicable to the full range of conditions found in the largest American
cities. They can be read to suggest that residential portions of those
cities might be better served by smaller, local police forces. But they
provide no information on the appropriate organization of police in central

business areas, other commercial or industrial areas, or the very wealthiest

and the poorest portions of those cities.

The reader is once again reminded that these data apply to residential
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neighborhood service condition varia™ie

e w
s ISR T

NPAR18 - Percent of persons under 18 years of ase *isiny with
both parents

NUPMID ~ Percent of families with incomes over $15,000 in 1960

NBLKHET - Racial heterogeneity -« Lieherson index

NOVER65 - Percent of persons over % vears of age

NOCC - Percent of housing units thuat are owner-occupisd

NDENS -~ Population density -- porsons per square mile

5 . . . .

Several of the study neighborhoods outside of the city bad vrelin.
ization rates that were higher than any of the ¢ity neighborhoods netors
adjustment for service conditions.

6The jurisdiction of the St. Lonis County Police Deparimoent, the
second largest shown in the table, includes those of all the othov
departments except the city police., This heoad jurisdiction is lilety
thie referent for county ofticers, thus explaining their very high pro-
pensity to respond that local people commit the crimes in their juris-
diction.

7Index crimes are those used by the Federal Bureau of Tnvestigation
in its annual reporting of Crime in the United States. ' There are seven
such crimes: homicide, rape, robbery, assault, burglary, larceny, and
auto theft. The first four of these comprise the category of violent
Index crimes used in this discussion.

8The Chief of the Washington, D.C. Police Department for a number
of years, Jerry Wilson, has recently reflected on his experiences in 2
monograph published by the National Institute of Law Enforcement and
Criminal Justice (1978). One of his major themes is the congistent
overestimating of the dangerousness of the District by many persons.
Focusing on the years 1955-75, Wilson says, "through most of the pericd . . . ,
public fear and concern over crime in the District of Columbia far exceeded
any reasonable relationship to the danger of crime" (1978: 4). He cites
several reasons for this overestimate, some of which are idiosvrcratic to
the District, but others of which would be found in any large, central city.
Among the latter are police reporting and statements about the crime problem,
presence of substantial proportions of black residents, and the influence ox
the media in reporting crimes. Media influence may be the major factor.
Garofalo reports that nearly 90 percent of those interviewed in eight large
cities during 1972 thought that crime was as serious or even more sericus
than it was portrayed in the media (1977: 16).
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4@? “The predicted oifict of personal or household victimization on a
respondentts percepticon of noighborhosd crime trend is approximately the
same avross nelghborliosds In jurisdictions of differing size. The average
b oepefficient for this variable is 0,30,

znﬁarmfalo reporon that, vonly abeut half as many respondents believed
that vrime in their nelghborhocd hod fucreased within the past year or two
a5 believed that naticnal cilne had increased during the same period”
(1878 15). This may suggest vhat spillovers in fear of crime are not

%
particulariy gsorions in wore nelphbovusods

llThis argunent, as noved in Chaseeor Three, involves the logical
fallacy of vYaffirming the coisequent”  {Saimon, 1963). That is, there
are many possible explangiions Tow the citizen perceptions and evalua-
tions nsed here, only seme of which involve responsiveness.
lzCitiz@n perceptions of police honesty, courtesy, and fairness were
tapped with the following threc statemreents, to which citizens were asked
to strongly agree, agres, disageee, or strongly disagree:

-

¢ DPolicemen in this neilghborhond are basically honest.

' o The police in this neighborhood are generally courteous.

, o The police in your neighborhood treat all citizens equally
. ) according to the law.

Citizen valuations of police service were obtained from a question
asking them to rate police services as outstanding, good, adequate,
inadequate, or very poor. For purposes of the analysis in this section,
these ordinal scales have been treated as if they were interval and used
as dependent variablies in regressict oguations. The issues involved in
doing so are discusses 'n Chapter 7 - at Footnote 10. Key references
for such usage ave Abelson and Tuxcy :.959) and Duncan (1975).

The six variables representative of neighborhood service conditions
; are included in the equations predicting these perceptions and evaluations
) {see Footnote 4 above), 8o too are individuazl respondent characteristics
of age, education, and race, Adjusting Tor these neighborhood and indi-
vidual characteristics helps to claridy the jurisdiction size to responsive-
ness linkage (but see Lord, 1860, for limitations of these adjustments).

S Y
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dﬂp CHAPTER SEVEN G

STRUCTURE, CONDUCT, ANp PERFORMANGE ;
A Summation and SugpOsitons for In;thor sk |
This study began by posing the question, "How does organbeostfos b
i
influence performance?" A frameworkh for crganizing inquiry isic thi j
question was offered, drawing upon the conceptual apparatus of ool :
3 #

in the economic tradition of indusiris! organization. [ argned tha
the delivery of public services iu o given srea could be conceptinl o
as occurring through the medium of on industry, whepe that industry oo
composed of the public service producess, the providers thuat linked
them to consumers, and the constmers thensclves. [ oarpued farther
that the structure of the serviue delivery ariaagements among the

@ elements in such industries ought to affect the conduct of actors iu
the industry and the performance of the service delivery arvrangements,

I then presented a conceptual ordering of the production process

for public services, arguing it to be more complex than the production
and cost functions used to describe conduct in private industries. A
key element in the public service production process was argued to he
the choice of strategies by which producers allocated their input
resources to activities aimed at generating valued outputs. The choice
of a production strategy was argued to be a function of demand conditions
in a producer's service area and the availability of external inducements
for the choice of particular strategies. More importantly for the
present study, it was argued to be a function of the structure of service
delivery arrangements and of internal incentives that were related to

producer organizational arrangements.
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The structure of service delivery for polite services was chosen

as the subject for empirical examination. The rtructure of police
service delivery arrangements and the organization of police service
producers have been the subject of many critiques and proposals for
improvement over the years. Several of these critigues and proposals
were reviewed in the context of the service structure and production
process frameworks. Une focal point for criticism by many has been
the choice of production strategies by differently organized police
agencies. It has been argued that small police agencies and fragmented
service delivery systems lead to a reduced availability of trained
specislists who, it is also argued, hre essential for effective police
work. Other critiques and arguments surrounding possible spillovers
of crime and of attitudes and perceptions were reviewed. So, too,

were concerns with the responsiveness of differently structured police

systems.

Data from two recent studies of police service delivery were used
to operationalize and examine some of the linkages of structure,
conduct, and performance in police service delivery. One of these
studies appplied data on service delivery structures, organizational
arrangements, production strategies, and some police activities in
80 metropolitan areas across the United States. The second supplied
data on organizational arrangements and production strategies among
a sample of police departments in a single metropolitan area. This
second study also supplied data on the activities of officers from
those departments in a set of matched residential neighborhoods, and
on how those activities resulted in valued outputs and outcomes in the

neighborhoods.



238

Analyses using these data to examine structure, conduct, and
performance linkages focused on several key areas. Service delivery
structures and organizational srrangements were related to production
strategies and to the availability of patrol and specialized officers
in police jurisdictions. Patrol officer availability was related to
patrol presence, to police response capabilities, and to citizens'
perceptions of . lice capabilities to respond when called, Specinlist
availébility was related to a measure of the quality of police responses
to incidents where citizens were the victims of criminal activity in
their neighborhoods. Beth response time distributions and the distribu-
tions of police responses to victimizations other than immediate response
were shown to be related to the production strategies of police departments.

Other linkages examined were those of the coucéntration of consumers
in an industry as it affected possible crime, attitude, and perception
spillovers, and as it affected the responsiveness of the service
delivery arrangements to consumer preferences. Very little evidence
of spilloveré of any kind was found. Responsiveness was, however,
related to the organizational arrangements for policing i+ a neighborhood.

This chapter provides a brief review of the findings of the study.
Following the review, I suggést some areas where further research using
the industrial organization and production process frameworks might be
quite fruitful. Evaluative and comparative research designs are con-
trasted forltheir applicability to this research, and I conclude that
comparative ones may be more useful given our current ﬁnderstanding

of the processes at work in public service delivery.

i
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Structure and Conduct in Police Service Delivery

The structure of police service delivery airangements has been
shown in this study to be related to the choice of production strategies
by individual police agencies in a metropoiitan industry‘”31n less
concentrated structures, a greater emphasis upon police patrol is
evident., That is, the agencies in less concentrated structures
choose patrol-oriented strategies, placing more officers on the street
as a proportion of their total complement, with +he result that each
of those officers has fewer citizens 1o serve on average.

In part this relationship of service delivery structure to choice
of production strategies is compositional., Less concentrated metro-
politan areas are those that are served by larger numbers of smaller
and medium-sized police agencies tha; are the concentrated areas.
Small- and meaium-sized agencies are much more likely to emphasize
patrol duties in their choice of production strategies than are large
police departments. ‘thus the aggregation of these small- and medium-
sized agencies in less concentrated areas naturally exhibits a hiéher
emphasis on patrol.

Of equal or more interest, however, is the finding that the
structure of service delivery arrangements, particularly as it reflects
the availability of specialized producers of some services, affects
the choice of ppoductioh strategies by individualyproducers in an
industry. Where vertical differentiation is found, for example,
involving specialized producers of homicide investigations‘or of

radio communications, individual police agencies are more likely to
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emphasize patrol assignments than are equivalently sized agencies in
less differentiated arsas.

Somewhat surprisingly, the extent of patrol emphasis in more
or less concentrated service delivery structures is not reflected in
the presence of criminal investigation or juvenile specialists in
metropolitan areas. Approximately the same proportion of sworn police
officers are assigned to criminal investigation and to juvenile duties
in less concentrated areas that are more patrol-oriented as in more
concentrated, task-oriented service delivery structures. There is a
tendency, however, for more officers to have traffic assignments in
more concentrated service delivery structures.

At the level of individual producing agencies, size is a good
predictor of internal specialization. Only the largest police depart-
ments are likely to have large complements of criminal investigation,
juvenile, or traffic specialists.. As noted above, such specialists,
particularly in criminal investigation or juvenile duties are available
in the police industries where many 'small- and medium-sized agencies
are present. Whether this external availability is adequate or
whether better performance results with specialists internal to a

department will be addressed below.

Structure, Conduct, and Performance in Police Service Delivery

One of the most common activities of police officers is responding
to the service requests of citizens in their jurisdiction. It has been

estimated that at least 80 percent of police work is initiated by these
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requests (Reiss, 1971}, One of the foci of this study was whether
differences in police organization, by leading fo differences in
police conduct, would affect the‘consequenqes for citizens who
called upon thelr local police for help. The answer to this question
’was found to be yes. Differently organized police apencies chose to
place differing emphases on patrol- versus task-oriented production
strategies. Differences in production sfrategies affected the avail~-
ability of patrol officers and their capacities to respond rapidly.
Differences in internal specialist availability were also found to
be rvelated to activities and outputs of police following immediate
response. | |

The choice of a patrol-eriented production strategy was found to
be a monotonically decreasing function of police agency size. In the
smallest police service producers viktually every officer received a
patrolrassignment. In the very largest, only slightly more than
50 percent were assigned to patrol duiies. This made a significant
difference in the number of citizens each patrol officer on the street
served. Citizens served by the sméllest agencies, thus, repofted
seeing patrol units in théir neighborhoods much more frequently than
didkcitizens served by the largest. Medium-siéed’agencies provided
patrol frequencies intermediate to those of the smallest and largest
producers.

Response time was found to exhibit a curvilinear relationship
with production strategy and, thus, with police agency size. The
smallest agencies, while adopting strategies that emphasized patrol

virtually to the exclusion of other assignments, were found to be
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hampered by the fact that they typically were able to place only a
single unit on the street to respond t0 requests. The largest
producers, by de~emphasizing patrol assigmnments, were unable to deploy
sufficient patrol units to provide as ropid a response as that provided
by medium-sized producers. The mediuw~sized police agencies, by
choosing a productlon strategy with substantial emphasis on patrol,

yet with some specialization uas well, were able to deploy sufficient

patrol units to achieve the fastest responses on average.

»
s

The amount of internal speciazliizantion in criminal investigation
assignments within a police depur:ment was also found to exhibit a
curvilinear relationship with valucd autputs.' Victimization incidents
where the police were able to recover scolen property, arrest or
question a suspect, or where they checked around the victim's premises
to reassure the victim, were categorized as veceiving a higher quality
response than those where the policé simply took a report, questioned
the compléinant, or did "nathing" in the victim's eyes. With this
categorization, it was found that police agenciss in the mid-range of

a scale measuring assignment of officers to criminal investigation

specialties were able to outperform those with no or very few specialists

and those with a high percentage of their officers assigned to internal
specialties. This performance advantage remained following adjustment
for the types of crimes and the individual and neighborhood character-
istics that might affect coproduction in the jurisdiccions of these
police agencies.

Turning to responsiveness; it was found that medium-sized

jurisdictions were rated most responsive by consumers using their
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overall evaluation of their police service as a proxy measure. This

responsiveness finding, together with findings of response time
advantageé and performance advantages for activities and outputs
following immediate response, suggest that medium-sized police
agenaies, perhaps in the range of 11 to 100 sworn officers, may be
the best choice for police service delivery in residential éreas.
Where those areas could be organized into police jurisdictions
appropriate to this size of force, in the range of 5,000 to perhaps
80,000 consumers, depending upon thelvr service demands, local police
might be best able to respond to specific citizen service requests
and to be responsive overall to citizen preferences for police service,
The wide ranges of these ageacy and jurisdiction sizes, and the fact
that many of the police agencies and jurisdictions in American

metropolitan areas fall within these ranges, suggest that current

police service delivery structures in many of those arewcs .re not
inappropriate. The reluctance of most citizen-consumers to agree
to major structurai changes in the police industry supplying them
is, thus, likely to reflect their correct views that such changes

could well make things worse and wot better.

‘ Directions for Future Research

The findings presented in the present study suggest some immediate
areas for research in the organization of police service delivery.
One such area is further exploration of reasons why police agencies

adopt particular production strategies, especially reasons why large
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agencies are s0 prone to adopt task-oriented, spocialized strategies.
Arraying evidence with respect to the incentives and constraints that
mold production strategy choices in such agencies would be useful
for assessing the likely consequences of attempting to introduce
more patrol-oriented strategies in large departments (for example,
the recent '"team policing" imnovatiuns -- see Wasson, 1975; Gay,
et al., 1977; and Schwartz and Clarven, 1977, for descriptions). If
the incentives toward specialization are strong, and constraints on
this strategy choice are weak in large departments, one might predict
the failure (or subversion) of these efforts (Schwartz and Clarren, |
1977, provide evidence of this in Cincinnati experiment).
Complementary research to that on incentives in individual
police agencies would focus on the availability and organization of
various specialized service ﬁroducers within different structures of

service delivery arrangements. If the presence of specialized producers

~enables a greater patrol orientation among more conventional producers,

then the development of means to organize and encourage the use of

such specialists may offer substantial payoffs. Many metropolitan

areas have, in fact, moved toward establishment of specialized producers
for some services (e.g., Neubert, 1975; McDonnel, 1977}, and study

of their organizational arrangements should be quite useful.

Research using the industrial organization and production process
frameworks could be pursued in studies of other public service industries
also. Once attention has been drawn to a conception of service
delivery structures that transcend the organization of any single

producer, then many additional organizational possibilities can be
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considered. In firve services, for example, the roles of state fire

marshalls, police arson investigators, and privuiic insurance investi-
gators and adjustors surely ought to be included within the structure
of fire service delivery arrangements. So, too, should the presence
of barriers or incentives to interagency cooperative arrangements for
meeting peak demands, In education services, some states have moved
toward the establishment of specialized producers of services at the
state or multi~district level. This vertical differentiation ought
to be considered as it influences the incentives and constraints
placed before local districts and schools. Efforts in some areas to
involve parents move explicitly in the education production process
(e.g., askteachers' aides) ought to be researched using a service
delivery structure framework.

These agency and industry level studies should be complemented

with analyses focusing on incentives, constraints, and activities
within organizations. If, for example, police officer activities at
the scene of an encounter with citizens are important predictors of
citizens! perceptions and evaluations of police service, we ought to
find out much more about what sorts of actions are related to what
sorts of pc.ceptions and evaluations. Some work bf»this nature is
becoming available now in policing (e.g., Parks, 1976b; Dean, 1979;
Percy, 1979), and more should be available within the next'year
(e.g., Allen, 1979). Similar micro-level analyses would be quite
useful in studies of ofher public sector agencies as well. Such
studies would have value as they illuminated the operation of incentives

and constraints resulting from the organization of these ageacies,
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and would have some immediate prascriptive value in terms of identifying

clearly inferior or superior sets of activities for service suppliers,

Designs for Future Research

In his 1960 Presidential Address to the American Statistical
Association, Renis Likert made a fundamental distinction between two
functions of statistics (1960). Likert argued that we needed two
kinds of information in order to address problems; first, information
about the nature of the problem, and second, information about the
state of the problem.

By 1nforma110n as to the statec oi the system let us mean
the statistical measurements which reveal the current
situation of the nation or the economy. . . . By
information as to the pature of the system let us mean
the basic conceptual model or understanding which serves
as a puide to tell what dimensions of the nation, or
society, or economy should be measured and how these
measurements should be interpreted in making decisions.
This information as to the nature of the system includes,
of course, both the conceptualizations themselves and
the extensive, quantitative measuremeénts which are.
required for valid conceptualizations (ibid.).

'Clearly, information about the natuxe of a system is prior to useful

information about the state of a system. Likert found, however, that,
we are doing a far better job of collecting information -
about the state of our nation than we are of [conceptualizing]
the nature of our nation and developlng valid generalizations
and theorles based on these [concepts].l
I believe that Likert's contentions are quite applicable to our present
understanding of public service delivery. Many recent efforts aimed
at "evaluating' service delivery agencies and structures or some

changes in those structures have been focused on measurement of what

he called "state' variables,
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The Need for Prior Theory

Evaluative reseaych is fundame;-tally applivd research. Applied
research thrives in an environment where basic underlying theory is
well-developed. Evaluating police programs, for example, as a form
of applied research, requires that ne develop a theory of policing.

In the area of organizational arrangements and police performance, we
require a theory that explains how differences in police organization
might be expected to effect differences in police performance.

Without an ﬂnderstamding of the nature of a problem, what influences
bear upon it and how it influences other aspects of a system, measures
of the state of a prohlem (or measures of a change in the state of a
problem) are most diffieult to interpret. Comparative research efforts
aimed at developing and empirically testing theories or models of the
nature of structure and performance relationships offer more promise
of illuminating these linkages than do evaluative research efforts
focused on individual changes in structure. Theories that are developed
in these comparative efforts may then be employed to guide the design
of critical evaluations of organizational change, but these theories

are a necessary precondition for successful evaluations.

Comparison Versus Evaluation

The research reported here and that contained in the many studies
discussed in this volume was, in general, comparative research. Using
various selection and matching procedures in data collection and various
statistical procedures to adjust for extraneous influences resulting

from pré-existing differences among groups they studied, the researchers
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attempted to estimate relationships cmong the variables of prime
interest.2 In reviewing research by others on fhe question of whether
structure affects performance, no reforence was made to research

that used an experimental or quasi-exporimental design for addressing
the question. The reason for this omission is simple, I have been
unable to find any such studies. In a recent review of evaluation
results in the field of police organization, for example, I could
find no instance where an organizatiocnal change was evaluated in such
a way as to yield warrantat. y evidence of the effects of organization
on performance (Parks, 1979).

I do not believe that the consistent fauilure to evaluate structural
change so as to yield such evidence is coincidental, nor is it the
result always of inadequate research teams, designs, or funds (though
these are often offered as reasons why evaluation efforts were
unsuccessful). Rather, I believe, the rveacons for failure im evaluation
efforts and the possibliity of useful comparative studies lie in the
incentives they place before organizational participants and in the
level of prior theory development each requires.

In evaluation research, one focuses upon the implementation of
a specifig new program and asks whether or not it is successful in
accomplishing a more or less articulated set of objectives. This
forces one to openly entertain the possibility that the program may
not be successful. Comparative research allows a different thrust.
Here the focus is upon a number of different, existing programs aimed
at dealing with a similar set of problems. One could argue that most

existing programs are dealing with the problems to some degree

BT WL VR
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fevidenced by the fact that they have been in existence for a period
of time), and examine the extent to which some uperate more effectively
or efficiently than others, This may appear te be only a semantic

difference, But in practice it may explain why comparative studies

of the performance of differently organized public agencies have been
undertaken, but evalustions of walor orpanizational changes have not

oceurroed.

Why Bvaluation Doesn't Happen
The pratotypical evaluctios: madel ie the true experiment. While
it is tempting to social scientists ro veiw reforms 2s experiments, it
is safe to assume that vivtually no paraiéip&nts in organizational
changes view them as such. The chenist does not need to worry about
how his reagents feel toward an cxpervimen?s, but the attitudss of
participants in organizaticmal changes are crucial. Participants may
act to prevent or drastically alter a given change program, or may
act to prevent or to predetormine the results of any evaluative
effort. While reagents cannot be said to have motives that would
lead them to take such actions, human participants clearly do.
Organizational changes involve shifts in power relationships among
participants; In a consolidation of police agencies, for example,
some level Qf lscal control must be relinquished. It is likely that
a consolidated agency will‘allocate resources differently than had
been the case among the agencies entering into the consolidation.
Although it is often presented as a technical matter subject to
decision making by rational police administrators, this allocation of

"'who gets what, when, and how" is the essence of politics (Lasswell, 1958).
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The political natuze of organizuecional changes is illustrated by
the extensive political campaigns preceding successful consolidations,
To quote Mayor Briley with wespoct to the 1962 consolidation of
Nashville, Tennessee, with surrounding Davidson County:

ours. was a very heavy program . . . & matter of making

hundreds of speeches by differsnt people at civie clubs,

the men's clubs, in the schools, at the PTAs, the League

of Women Voters, cvery proup we could get to, . . . I

think that to reall y nLlI uonsux ‘dation you have got to

have a really hard sel pdlhu.J

Campbell spoke directiy to this issue and its impact on the conduct
of evaluative research.

In the present political climate, weformers and

administrators achieve their p;uturiou permission to

innovate by overpromising the cevtain efficacy of

their new programs. This tuaps them so that they

cannot afford to risk 1earﬁ¢ug taat the programs

were not effective (1969},

Those who have recently engaged in a hard-sell campaign for an organiza-

tional change cannot then be expecied to assist an objective evaluation
of the effects of the change. We might wish for men to fit an ob ective,

SClentlflc model of behavior, but intwition tells us this is unlikely.

A second reason for the fallure to evaluate organizational chapge
is the difficulty in untangling what changes ocecurred so as to examine
their effects. Thus, government consolidatjon in Nashville or police
consolidation in Jacksonvilie, Florida, involved a large number of
changes in the structure of the ageacies involved and massive media
campaigns arguing the benefits of consolidation. Hawthorne-like
effects seem most likely im these environments. A very careful research

program, based on a well-developed theory of police organization and

performance, would be required to successfully disaggregate the multiple

L bk b dud it o
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causes and multiple effects in such a situation. Certainly we have

nothing resembling the required theovetical understanding at present.

Why Comparison May Work

Compérative research does not necessarily'?osé a direct test of
a particular program. The comparative researcher usually seeks to
compare alternative programs that have been in existence fqr sufficient
time to have reached a ''steady state" level of performance. Innovative
programs {(or any other transient-producing inputs) that occur during
the course of data collection can have disryuptive effects on the
research, Compavative data collection often includes measures bearing
upon a number of different outputs and/or ouvtcomes and the activities
believed relevant to their production, wather than on a more narrowly
defined set of objectives for a single program. In this way, comparative
research appears more useful for studying "broad-aim' programs, such
as policing, than experimental research designs focused on particular
innovations and their immediate effects.

Comparative research may be able to avoid some of the deliberate

attempts to affect (or obscure] findings commonly cited in evaluation

~ studies. Comparative studies can focus upon organizations that have

been successful at surviving over time, where organizational representa-
tives may‘be more relaxed about the research, The findings are unlikely
to directly affect their tenure or that of their agency. Thns, one
might expect greater openness and cooperation in the production of
necessary data for a‘comparative study of existing orgaenizations than

for an evaluative study of a new one.4
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Comparative research offers additional advantages over evaluation
studies by providing substantially more cases for examination and,
usually, more variation in variables of theoretical interest. In
policing, for example, it might be possible to find ins+ances where
the colinearity between agency size«and other organizational variables
is much less, by examining the structural characteristics of police
forces in other nations. The British police system is an example
where substantial reliance is placed upon central supply of specialists,
with local resources priimarily allocated to patrol activities (see
Central Office of Information, 1975). Thus, the strong correlation
between size and specialization characteristic of American departmenis
is weaker there. The Japanese "Koban' system of fixed police posts,
similar in many respects to the British “police shops," offers a
system for decentralization o¥ largs police forces that may capfure
many of the responsiveness advantages found for small- and medium-
sized American agencies. Cross-national comparison along the lines
of the recent work of Bayley (1976) suggest the value of these
comparisons.

Improving Public Performance

The successes of recent analytic efforts based on theories of
how politics and structure might be expected to 'make a difference"
augur well for further work of this nature. A growing realization
among the electorate that 'more of the same' does not seem to offer

improvement in our capacity to resolve social difficulties or to supply




proportionately more public goods, suggests that a major focus of
such research will be on the relationships of strerture to performance.
I hope that the conceptual framework provided in this study will
prove useful to others who study the organization‘and performance of
public service delivery systems., As s paiitical seientist I belicve
that a framework drawing close attention to the structure of political
and organizational arrangements and how those structures in turn
influence conduct and performence is essential to differentiate our
discipline from those of socinlogists, psychologists, anthropologists,
and others who seck to explain patterned human behavior. It is this
focus on institutions that distinguishes us as political scientists.
As a student of policy analysis, I believe that the knowledge which
we may obtain using such a structural framework is essential to
improvements in public performance. Until we can predict with some
accuracy how the structure of service delivery arrangements offer
incentives and provide constraints Far participants in those arrange-
ments, we will be hard pressed to offer any prescriptions for
improvement of these structures. Yet, structural modifications may
be the only handle available to alter our responses to problems in
our society. We must strive to improve the likelihood that such
modifications will, when implemented, really make things better

rather than worse.




FOOTNOTES POR CHAPYVER SEVEN

|

|
1Likert‘s phrasing was, Ywe are doing a far better job of

collecting information about the state of our nation than we are

of obtaining data dealing with the nature of our nation and .

developing valid generalizations and ihoories based on these

data." My substitution of concepts for data in the quotation

seems, however, more consistent with the thrust of his argument.

. |
|
|
\
|

2In spite of the fact that such adjustments can never be
perfect where pre-existing diffevences among groups are present
(Loxd, 1960), they may be tie best we can do in much social
science research. Multiple rvescarch efforts, involving
different combinations of pre-existing differences and mulciple
measurements aimed at determining and minimizing errors in these
adjustments may help alleviate this ditficulty.

3 - 5 > - *
Mayor Briley's remarks are guoted from a seminar discussion
reported in The American County vor Fevruary 1972,

4Thls advantage of comparaiive research is, of course, one
of degree only. Comparlsons among agcnuncb can be made explicitly
for the purposes underpinning meny evaiuation studies, including
determining the life expectancy of programs or the tenure of
program participants. But, the difference is so frequently present
‘as to make it quite important for the possibility of either form
of research.
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