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Abstract 

Does structure make a difference? Does politics affect policy? 

Most peop Ie would say yes, but a number of soc ial scientists have 

&rgued that they do not. Their arguments are reviewed and contrasted 

with those who have found structural or political effects. The 

difference in findings is attributed to differences in the adequacy of 

the theories underlying the analyses. To show tha t structure is 

important, one must have a theoretical explanation of how it is 

important. An example is developed using findings from studies of 

local police service delivery and some implications for research 

design are suggested. 
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HOW TO STUDY THE EFFEC'XS OF STRUCTURE 

b " 1 " n on the street" whether the If you were to ask a prover ~a ma 

structure of an enterprise affects its performance, he would probably 

reply: "Of course it does." If you were to ask a social scientist 

" 1 w';th reference to the structure of the same question, part~cular y ... 

public enterprises, the response might be less positive. Some soc ial 

d 1 fl tl that structure does not affect 
scientists would ec are a y 

performance. Why this dis juncture 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 article disputes the contentions of those who argue that 

structure is unimportant. Organizational structures can provide 

If "" ';ncent;ves, and constraints for actors within them. 
opportun~t~es,... ... 

h h t n;t;es ;ncentives, structure influences performance t roug oppor u ...... , ... 

and constraints, then analyses finding no structural effects have 

generally been incorrectly specified. That is, organizational 

structure should not be conceived of simply as one more ingredient in 

"f Analyses of organi~ational structures a mixture yield~ng per ormance. 

. performance must, instead, be based on a theoretical as they influence 

specification of how structure affects relationships among other 

variables as they, in turn, may influence performance. One does not 

add structure, resources, and environment together to produce output. 

Rather, the ways t hat organizations transform structure influences 

" quant';tl"es, qualities, and mixes of output in resources into differlng ... 

diverse environments. 
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The distinction is important. Scholars who have posed the 

question, "Is organization important?," have often found little 

importance when they used simple, additive models. Tho se who have 

posed a different question, ''How is organization important?," have 

often found substantial organizational effects by using more complex 

models in their analyses. l 

Accepting the task of demonstrating how organization influences 

performance does not require denial of the importance of environmental 

factors. Social, economic, and other environmental elements can and 

often do constrain performance possibilities in important ways. Yet 

these elements are generally immutable, at least in the short run. 

Policy analYP-ts are forced to accept these elements as given in any 

particular situation, and to ask what differences might result fr~m 

alternative policy choices in that context. Organizational forms and 

procedures are more amenable to change than are underlying soc ial, 

economic, psychological, or environmental factors. We may be able to 

alter the s;ze, l"nternal st t " ... ruc ure, or operatl.ng procedures of a 

public organization more easily than we can alter the racial 

characteristics, income distributions, or extent of anomie among its 

clientele, or the weather conditions in its jurisdiction. Because of 

environmental constraints, performance differences attributable to 

organization may be modest and often the indirect results of policy 

choices. Thus, the elaboration of organizational influences on 

performance is not simple. Careful analysis, informed by a theory of 

th~ processes at work, is required. 

In this article I will review some of the findings from research 

efforto by several colleagues and myself in the area of police service 

delivery. These findings suggest that organizational structure does 

--- ~.---.- -_. __ . 
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d d S so 1"n predictable ways. influence performance, an oe 
First, 

b " f revl."ew of sane important works that have however, I present a r1e 

been used to argue that structure is of little importance. I will 

then offer a summary critique of these efforts and review some recent 

works that have used approacheE more consistent with what I propose. 

These latter works have indeed shown ways that structure can influence 

performance. 

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 a 

I l "t"ca1) variables have 
d "( nd somewhat ater, po 1 1 soc ial an econom1c a , 

appeared 
"1 "t econan1"sts, and political in studies by soc 10 Og1S S, 

scientists. d d analys1" s of these relationships was The first exten e 

h t f soc 1"oeconomic " (1952), who found t at a se 0 that of Fabr1cant 

ld b used to account for a large proportion of the 
variables con e 

t and among municipalities in the variance in expenditures among sta es 

United States. Other important contributions to these studies of 

as they came to be known, were those by Brazer (1959), 
"determinants," 

Their Fisher, (1961; 1964), Sacks and Harris (1964), and Bahl (1969). 

findings, using increasing degrees of sophistication in statistical 

technique, were essentially the same. Variations in government 

t t county~ or municipality to expenditures from state to state, coun Y 0 

" t" ns in soc ial and 
municipality were quite closely related to var18 10 

economic cond itions 
"t US1"ng mUltiple regression and among these un1 s. 

related techniques, it was possible to account for 50, 60 t or even 

. 
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more than 70 percent of the variance in government expenditures by 

employing soc ial and economic variables alone as predictors. This 

held true whether governmental expenditures were measured in total or 

in specific functional categories. 

Economists were generally content to p~.lsue these analyses of the 

determinants of government expenditure qua 4xpenditures. They pursued 

a positive theory of pub lic expenditures 'that could be induced from 
/ 

I 
the statistical results (Bahl, 1969). ;' The development of theory. 

I 
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.2 

I 
Political scientists have often'!ill8de greater claims for their 

I 

analyses. Designating measures of eXj)enditures as "policy outcomes" 
I 

(e .g., Dye, 1966) and including a sele/ction of political variables in 

their analyses, they argued that t!hey were testing whether the 
i \ 

political system made any difference fior such outcomes. Contributors 

to this research include Dawson anld Robinson (1963), Hofferbert 

(1966), Fried (1974), and many moJe.3 GiVen the findings of 
I 

determinants studies that a large proptrtion of expenditure variation 

is accounted for by social and eClonomic variables, it is not 

surprising that political "determinants" studies usually reported 

little or no influence for political. variables once contro Is for 

social and economic conditions were iIIlPosed.4 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.5 
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Studies of the Determinants of Pub liS Outcomes 

A different, yet related, line of scholarship focused on the 

outputs and outcomes of public service agencies as distinct 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 (1966, 

referred to as the Coleman Report). The Report addressed the question 

of how much variance 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). 

In the field of pub lic safety, similar studies offered similar 

results. Using virtually identical reasoning and technique to the 

education analysis in the Coleman Report, Wellford reported that 

"crime rates are largely a function of demographic and soc ial 

characteristics, and the clearance of index crimes is largely a 

function of the nature of the crime" (l974~ 208). Once controls for 

social and demographic conditions were imposed, the characteristics of 

the police agencies serving an area accounted for very little of the 

variance in crime and clearance rates. Others reporting similar 

conclusions include Kobrin, et al. (1972), Jones (1973), Greenwood and 

Wadycki (1973), and Swimmer (1974). 
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The political scientists' versions of expenditure determinants 

studies asked the question, "Does po litics make a difference?," and 

advanced the answer, "It does not." These service outcome studies 

asked 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 consistency. But, 

it may be that the similarity in question and in the techniques 

employed 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 a number of critics of such studies, one that I 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 

asks, ''How important is X as an influence on Y?," and develops an 

answer in terms of the proportion of the variance in Y that can be 

accounted for by X, after contro 1 for scme 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, studies of determinants of policy outputs (measured most 

often as levels of expenditure by governments) asked whether political 

variables (X's) accounted for any v,llriance in expenditures (y) once 

social and economic characteristics (Z's) were cont~olled. Studies of 

.• '!;!:. ~ . • ....... 



-, 
7 

the effec,ts of school or police agency characteristics (XI s) on levels 

of achievement by students, or crime in jurisdictions (yls) similarly 

looked for explained 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 linear 

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 

techn~ques cannot provide a sensible answer to the question at issue 

(''How important is X as an influence on Y?") unless sane very 

stringent asslDIlptions are met. And, as critics have also argued, 

these asslDIlptions 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 

ZI S influence y). A statistical finding of no effect of X on Y can 

mean that: (a) there is really no relationship between X and Yonce 

the effects of the ZI S are controlled, or (b) the model that is being 

tested by estimating the influence of X on Y is incorrect.6 To have a 

correct model for statistical analysis, however, requires that one 

have a theoretical understanding of how X influences Y. To sensibly 

answer the question, ''How important are political variables?, II one 

must answer the prior theoretical questiofi, ''How are political 

variables important?" (Godwin and Shepard, 1976: 1,134). 

This requirement of specifying how political variables are 

important, and the failure to satisfy it in determinants studies is 

where critics have focused sharp attacks. Jacob and Lipsky noted that 

r I "\ 
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"each investigator appends a theoretical framework to his study 

(but) the theory • rarely guides the research" (1968: 514). 

Meltsncr and Wildavsky note this phenomenon as well, characterizing 

determinants stud1"es 1"n t f bl I" a mos un avora e 19ht as "mindless 

empiricism with relations established not on groundEl of explanatory 

relevance but simply by the availability of census data" (1970: 318). 

Where a theory of political or structur&l influence on a variable of 

interest (e .g., expenditures or service outcomes) might require the 

ex 1n erac 1ve or contextual effects, most considerat1"on of compl "t t" 

determinants studies have employed a linear additive model. By way of 

analogy, such research suggests that a given expenditure by a public 

agency, for example, is brought about by adding together two cups of 

per capita income, one cup of percent nonwhite, one cup of 

intergovernmental revenues, and three teaspoons of party competition 

in the previous election. While the units and proportions are not 

generally stated in this way, the logic of analysis is the same. It 

is unremarkable that little influence has been found for political or 

structural variables through the use of this type of analysis. While 

we may feel comfortable that these analyses usually indicate that 

wealthy states spen,d more, or that the children of better educated 

parents achieve more in school, our comfort should not increase our 

confidence in the findings with respect to the lack of political or 

structural influences. 

The Necessity and Utility of Theory-Based Analysis 

Statistical analyses that are based on an inadequate model of the 

underlying phenomena are fated to yield inadequate answers. In 
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technical language, they are prone to "specification errors," which 

cause coefficient estimates to be biased and inferential statistics to 

be inaccurate (Johnston, 1972: 168-169; Hanushek and Jackson, 1977: 

79-86) • 
Of greater importance, however, is the substantive problems 

they engender. 
Sophisticated statistical techniques can lend an aura 

of respectability incorrect substantive statement of 
to an 

relationships. 
The translation of a substantive argument into a 

statistical analysis inevitably tends to narrow, trivialize, 

technica1ize, obsure, and expertize a debate (Bibby, 1977: 77): 

while the original question could be stated, understood, and 
answered by the ordinary literate 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 be that the statistical question as stated is only remotely 

connected to the substantive question. 
This does not mean that one 

should refrain from sophisticated statistical analyses. It does mean 

that the first issue to be addressed in any analysis is the adequacy 

of the theoretical explanation that the statistical analysis 

implicitlY or explicitly tests. When the theoretical explanation is 

accounted for satisfactorily, then the argument can turn to the 

technical 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 outcomes or 

'h ff t f rmance they hane often found how structure m~g t a ec per 0, ,Y 

substantial influences for these variables. In studies of the effect 

of politics on policy outcomes, this haG usually meant using a theory 

that specified ways in which politics operate to 
influence the 

.. \ 
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relationship between socioeconan;c cond;t1'ons d hl' _ ~ an pu 1C expenditures. 

Socioeconanic conditions are used as surrogate measures for the demand 

for pub lic goods, while expenditures are surrogates for the supply. 

Political factors then are pos1'ted to d't' h con 1 10n t e way that 

governments tailor supply to demand. 

In studies of the effects of structure f on per ormance, thOSE that 

have shown structural influences h 1 ave usua 1y included a theory of how 

structural constraints operate to condition the transformation of 

inputs to outputs. Some have also considered how structure affects an 

organizati~~'= capacity and incentives to tailor its supply to 

consumer demande. An important element shared by more fruitful 

studies of political and of structural effects is their focus on 

differences in 1 t' h' re a 10ns 1pS among variables in the context of 

different political or structural conditions. The political or 

structural contexts are conceptua1;zed as ' ... systems ~n the usage of 

comparative scholars. 

Systems differ [i.e., politics or structure makes a differ
ence] not when the frequ.ency of particular characteristi..:s 
differ. but when the pattern~ of the relationships among 
variables differ (Przeworsk1 and Teune, 1970, emphasis in 
original) • 

Lineberry and Fowler, for example, examined the effects of 

political reforms in municipal governments on the linkage of supply 

and demand in their jurisdiction (1967). They hypothes ized that 

outputs would be more responsive to social and econanic conditions in 

cities that were less reformed and, th h h " us, were t e pol~t~c~l 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 econanic conditions in unreformed cities 
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C1'ty managers and nont"Qrtisan elections. than in cities with ...... 

Political variables, in this case the presence or absence of reformed 

structures, h 1 t ' h' of soc ioeconomic acted to condition t e re a 10ns 1pS 

conditions and government policies. 

Carmines's (1974) analysis of the effect of legislative 

I , on the relationship between interparty competition and professiona 1sm 

welfare policies offers another example. He hypothesized that 

d affect the strength of this relationship, with professionalism woul 

, b t 1'n those states having well-the strength l1kely to e grea er 

organized states legislatures. His hypothes is was supported by the 

analysis, indicating that political institutions in the states 

, f the possibility of linkage between politics significantly 1n luence 

and policy outputs. 

f analyses 1'n a very different area shows again the A comparison 0 

value of theoretically adequate specification. Fried (1974), using 

partial correlation analysis along the lines of that employed earlier 

d h h party in power had little effect on policy by Dye, reporte t at t e 

, , Frey and Pommerehne (1978), on the other outputs in German c1t1es. 

h t party do <>,os make a difference in policy outputs in hand, report t a -

Germany if examined in an analysis that includes consideration of the 

party-in-power's re-election prospects and the proximity in time of 

the next election.7 In the latter analysis, careful consideration of 

, 'h 1'n theory, affect policy outputs led to an how polit1cs m1g t, 

empirical finding that it did so in the specified way. 

In a recent article Summers and WoHe raise the issue, "Do 

schools make a difference?" (1977). They use a theoretical and 

h bl them to explore the effects of analytical approach t at ena es 

'\ 
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schools as they interact with socioeconomic characteristics of pupils 

and their peers, rather than treating them as simple additive 

factors. 8 They report that school variables do make a difference in 

pupils' gains in achievement, with some interesting interactive 

effects. Class size, for example, was found to have differential 

effects, depending upon the achievement level of students: a negative 

effect on low achieving students and a positive one on hOigh achievers. 

Low achievers do better in smaller classes and high achievers do 

better in larger classes. School size also has 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 police forces might affect the relationships of crime to 

socioeconomic 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 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. 
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An important element in these theory-based analyses is their view 

of politics or structure as a variable acting to condition relation-

ships among other variables. PolitIcs is not simply one more 

ingredient in a socioeconanic batter. Rather, political variables, 

the structure of the electoral process for example, act like different 

cooking devices -- campfires, gas stoves, or microwave ovens. The use 

of different cooking devices often requires different mixes of 

ingredients for a batter, and may affect whether it rises or not. 

Likewise, ,different electoral systems may alter the transformations 

between socioeconanic 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 linking environmental conditions and inputs to outputs 

and outcomes would be expected to differ as one moved from one system 

of political or structural conditions to another.9 This sort of 

analysis appears to offer the most promise for further understanding 

of structure and performance relationships. 

Organization and Performance in Local Policing 

My own research in the past 12 years has focused on the 

comparative performance of local police agencies in the United States. 

My colleagues and I have been particularly interested in how the size 

of local police jurisdictions was related to the performance of those 

jurisdictions. We have developed a large base of empirical findings 

that suggest that organization does, in ,fact, correlate with 

performance, and have attempted to specify conceptual linkages that 

, 
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are consistent with these findings. Our explicit attention has been 

to the ways that different structures could lead to more or less 

responsiveness to citizen preferences. Our conceptual explanations 

turn to the question of how organizational differences can facilitate 

or limit such responsiveness in various settings. In the following 

two sections I will first review briefly the empirical findings and 

then turn to an explanation of those findings in terms of 

organizational forms. 

Empirical Findings 

The dominant prescriptive approach with respect to policing in 

the United States has argued that the fragmentation of American local 

police departments could lead to ineffective policing. This 

diagnosis, embddied in the reports of national commissions (e .g., 

President's Commission on Law Enforcement and Administation of 

Justice, 1967; National Advisory Commission on Criminal Justice 

Standards and Goals, 1973) and in the writings of nU,merous police 

scholars (e.g., Misner, 1951; Peterson, 1957; Callahan, 1973), has led 

to prescriptions for wholesale consolida don of sma 11- and 

medium-sized agencies, with particular attention to those operating in 

metropolitan areas. Such consolidation, it has been argued, would 

improve the effectiveness and efficiency of American local policing 

and, thereby, allow police to be more responsive to the legitimate 

preferences of citizen consumers. While such prescriptions have been 

widespread in the United States, a careful review of the results of 

consolidations which have occurred could find no evidence to suggest 

that performance gains had been forthcoming (Parks, 1979a). 
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In fact, the bulk of the empirical evidence that we have amassed 

would point in a different direction. In a number of studies of 

e' police performance in carefully matched service areas, we have found 

that small- and medium-sized police agencies supply a level of service 

that is comparable to and often exceeds that of large agencies 

supplying similar areas, and that such supply is most commonly 

attained at lower costs. 

Our first efforts compared police service delivery in three small 

towns immediately adjacent to the city of Indianapolis to the service 

supplied in adjoining areas served by the large Indianapolis Police 

Department. On a series of performance measures, including the extent 

of criminal victimization, the level of assistance supplied in crime 

and noncrime matters, the rapidity of police response when called, and 

citizens' perceptions of police honesty, courtesy, and fairness of 

citizen treatment, we found the town police to be supplying better 

service. The costs of service supply were approximately equal in the 

service areas of Indianapolis and the smaller towns (see Ostrom, et 

al., 1973). 

T,hese findings were extended by studies in the Chicago, St. 

Louis, and Grand Rapids, Michigan, metropolitan areas. In the Chicago 

study, small departments serving predominantly black areas were found 

to supply services at a level that equaled or exceeded the service 

supplied to similar areas by the large Chicago department. The costs 

of service in the towns were much less than the costs of service in 

Chicago (Ostrom and Whitaker, 1974). In the Grand Rapids study, 

service levels were higher in the jurisdictions of smaller agencies, 

and the costs were considerably lower (IsHak, 1972). The St. Louis 
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study compared service delivery in several strata of carefully matched 
areas, including poor, black areas, lower 1"ncome black, mixed, and 
white areas, and middle-income white areas. The results were 

consistent with earlier findings, h " s oW1ng a distinct performance 

advantage for the small- and medium-s1"zed " agenc1es across each 
socioeconomic strata. There was an indication that, medium-sized 

agencies outperformed the very small, but both small- and medium-sized 

agencies supplied higher service levels at equivalent or lower costs 

than did the very large (Ostrom, 1976). 

A study of police organization 1"n 85 metropo litan areas provided 

some further insight. In this research we found very significant 

differences in th t "I" " e u 1 1zat10n of resources by 1" d po 1ce epartments, 

differences which correlated well with var1"at1"ons in department size. 

(Ostrom, Parks, and Whitaker, 1978). Specifically, we found that the 

ra tio of personnel 1 d emp oye to personnel dep loyed for dut y on the 

street was a monotonically increaSing function of agency size. In th.e 

small municipal police agencies, a t" f 4 ra 10 0 to 6 officers employed 

for every officer on the street at " a g1ven time was typical. In the 

very large agenc l' es th1" t" f s ra 10 0 ten reached a level of 8 to 11 

officers employed for every officer actually on the street. The 

larger police agencies were found to d evote a much higher proportion 
of their officer complement to "" spec1a11zed tasks, often at 
departmental headquarters than d1" d the sma1l- and medium-sized 
agencies. In a service context where the majority of police work 

valued highly by citizens took place on the street , this finding 

Suggested an explanation for the performance differences found in the 

preceeding studies. 
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Conceptual Explanation of Empirical Findings 

Any bureaucratic organization is subject to both external and 

internal pressures with respect to its structural form, resource 

utilization, and level of performance. In policing one can identify 

four distinct sources of pressure. The first is the local citizenry. 

Citizens put pressure on local police directly by initiating the 

majority of claims for police activity. Various studies have 

documented that 70 to 80 percent of police actions are taken in direct 

response to a citizen's service request (Reiss, 1971; Webster, 1973). 

The second source of pressure on local police comes from local 

elected officials. In part transmitting the preferences of local 

citizens and in part articulating their own, local officials can 

influence police decisions through budget and oversight procedures. 

Citizens put pressure on local police indirectly by lobbying local 

officials, both elected and appointed, articulating preferences for 

police presence and style somewhat independent of immediate service 

needs. 

A third important source of pressure on police agencies arises 

internally. Policing is quite labor intensive, with 80 to 90 percent 

of po~ice resources directed to personnel. It is reasonable to argue 

that the preferences of current police employees can have considerable 

direct influence on the organization and resource utilization of local 

police agencies. There is also evidence which suggests that local 

bureaucrat1° c employees can achoe ° dO ° fl h 1 ve 1n 1rec t 1n uence t rough bloc 

voting given a high level of turnOl1.t in local elections (Borcherding, 

-
Bush, and Spann, 1977). 
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The fourth pressure source is external to local police agencies, 

but lies within the police profession itself • Police, like other 

groups who have or aspire to professional status, may respond to 

standards posed by peers within the profession. Status within the 

profession, particularly for top administrators, may come more from 

conformance with standards of good organization and practice than from 

actual agency performance. Akin to the phenomenon noted with respect 

to hospitals (e.g., Lee, 1972), police agencies may adopt particular 

structures and resource utilizations to improve their image among 

peers. 

In sum, police organization and resource utilization, with their 

implications for police performance, can be argued to emerge from a 

process of balancing the relevant pressures. The primary question for 

an institutional analyst, then, is how the balance might be struck in 

different structural settings. 

To do this requires sane investigation of the sorts of 

preferences that each of the identified groups might hold. As argued 

above, citizens should be primarily interested in on-street police 

activities. Most police-citizen contacts take place on the street or 

in dispersed private locations. A police organization which places a 

high emphasis on rapid response and on more extended service at the 

time of individual responses should be in a better position to attend 

to these preferences. Similarly, a police organization with a large 

proportion of its personnel deployed for street duty should have a 

correspondingly large proportion of its personnel more in touch with 

citizen preferences for actions in specific instances and for patterns 

of actions more generally. 
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One The preferences of bureau employees may be quite different. 

well-documented phenomena with respect to police officers is a desire 

to "get out of the bag" (e.g., Niederhoffer, 1967). By this is meant 

a preference for positions that do not require the officer to wear a 

uniform, but rather enable him to dress in normal street clothes. 

f 1 bl offl"c"rs to avo1."d regular, These positions requent Y ena e .. 

day-to-day contact with citizens on the street, instead offering the 

comfort and security of a normal office job with 9 to 5 working hours. 

Such positions are attained through appointment to a specialized 

position or rank. Top police officials find themselves frequently in 

the position that material benefits such as salary cannot be 

selectively employed due to civil service rules pertaining to rank and 

seniority. They may, however, have recourse to the use of specialized 

appointments as selective rewards. 

This tendency on the part of top police officials may be 

Police augmented by consideration of personal status and esteen. 

officials, like hospital administrators, derive status from the extent 

to which their o~ganization conforms to the model viewed as most 

"professional." Since the dominant professional policing model is one 

of a large, specialized department, those top administrators who are 

able to adopt extenstive specialization in the use of their perhonnel 

resources are likely to receive greater peer recognition. 

For purposes of simple argumentation, we can posit elected 

b " 11 d " t1."ve They Wl" sh to remain officials' preferences as aS1.ca y erlva • 

" ff" (f D 1957) and so will tend to amplify the I.n 0 lce c, owns, 

f h t 11." kely to enhance their electoral preferences 0 t ose mos 

opportunities. This simplification allows focused attention to 

(I I . , 
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crucial questions: what forms of political structure will lend weight 

to the preferences of citizens and what forms will lend weight to the 

preferences of internal bureau employees and officials? Which 

balances are likely to be struck in differing structural settings? 

Based upon the empirical evidence and upon observation of the 

political processes in differently structured jurisdictions, I would 

argue that the balance is more apt to lie with the citizens in small-

and medium-sized political jurisdictions, and with tl ~ bureau 

employees and officials in the larger jurisdictions. In smaller, and 

particularly in more homogenous jurisdictions, the voice of an 

individual citizen can be heard more clearly. Such jurisdictions 

typically have a much lower ratio of citizens to elected officials. 

Thus, each citizen can more easily command the attention of an elected 

official to articulate his preference or pursue a grievance. Top 

police officials, too, are more exposed to the pub lic in smaller 

jurisdictions. A citizen can often contact the police chief directly 

via telephone, or even arrange a face-to-face meeting in the chief's 

office without elaborate preparations. Police organization, itself, 

is likely to be more obvious to citizens. A 50-officer department 

that assigns 25 officers to desk duties may find this organizational 

pattern much more obvious to the public than would a 2,000 officer 

department which also assigned 50 percent of its officers to desk 

jobs. Finally, individual officers are more visible to citizens in 

small and medium agencies. It is reasonable to expect that citizens 

may observe behaviors and identify them to the individual officer when 

services are supplied by a set of 10, 20, or even 50 on-street 

officers. This seems less likely when the on-street force reaches 100 
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and even less so at 1,000 offficers. For these and related reasons, 

then, citizens are likely to have substantial weight placed upon their 

preferences for policing in small- and medium-sized jurisdictions. 

In larger jurisdictions, the balance would appear to lie with 

bureau employees and of f icial s. There, citizen access to elected 

officials and to top police officials will be less. Each elected 

official will have many more citizens to deal with, thus~ reducing the 

influence of any individual citizen. Top police officials in large 

departments are' typically buffered from the public by an extensive 

network of complaint operators, secretaries, and subordinates. Making 

an appointment to meet with the chief of a large American police 

department is a difficult, time-consuming task, one often beyond the 

means of most ordinary citizens. Police organization, as noted above, 

b 'l d tents Information is often more difficult to 0 serve 1n arger epar m • 

such as the number or proportion of the force deployed for on-street 

duty at any time may be concealed as potentially useful to criminal 

elements. With the mUltiplicity of ranks and assignments found in 

larger agencies, it may not. be possible for citizens to identify and 

. 't'ons Police employees and their question apparent unnecessary POS1 1 • 

families may come to constitute a sufficient bloc that, with high 

, '1' d t' they exerc':se an influence on the turnout and d1SC1P 1ne vo 1ng, ... 

, , 1 11' ss of the'r nanina1 selection of elected off1c1a s we 1n exce ... 

proportion in the population, with obvious implications for the 

balancing of influences by elected officials. Individual ·po1ice 

officers and their actions are much less likely to be identified by 

citizens in the circumstance of large departments, particularly when a 

common policy of many such departments calls for frequent reassignment 
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of officers from area to area. In these circumstances of reduced 

opportunities for citizens to exert pressures, it is only natural that 

the preferences of bureau employees and officials for organizational 

form and resource utilization will weigh more heavily in the balance, 

perhaps at the expense of reduced levels of service to citizens. 

Empirical Support 

Our empirical findings that police performance is viewed more 

favorably by citizens served by small- and medium-sized police 

agencies are consistent with this argument. In more recent studies we 

have attempted to explore the processes linking agency size and 

performance (see, for example, Parks, 1976). Table 1 presents data 

relevant to my argument with respect to citizen knowledge and 

influence. These data were collected as part of interviews with more 

than 12,000 citizens who resided in residential neighborhoods within 

the jurisdictions of 24 police agencies in the Rochester, St. Louis, 

and Tampa-St. Petersburg metropo litan areas. For convenience of 

presentation, the police agency size categories are grouped as small 

(with 10 to 50 sworn officers), medium (with 51 to 160 sworn 

officers), large county (350 to 525 sworn officers), and large city 

departments (450 to more than 2,000 sworn officers). 

The data are consistent with the argument regarding greater 

citizen access and knowledge in the jurisdictions of smaller agencies. 

rorty-tWQ percent of the citizens served by small departments 

indicated that they knew someone to contact if they wished "to change 

the way police services are delivered to your neighborhood." Fewer 
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than 30 percent said they knew someone to contact in the jurisdictions 

of the largest agencies studied. 10 Citizens served by the smaller 

departments were more likely to have called their local police for 

information in the previous year, another sign of easier access in 

those jurisdictions. More than twice as many citizens served by the 

small police agencies stated that they knew one or more police 

officers who patro lled in their neighborhood ''well enough to speak 

with them when you see them." Similar data have been reported from 

other studies which explored the extent of citizen access to police 

agencies (e.g., Ostrom, et al., 1973; Ostrom, 1976). Taken together, 

they support the explanation that the balance of responsiveness to 

citizen and to police preferences is weighted in the direction of the 

citizens in smaller jurisdictions. 

In the policing example given here, I argued that there was a 

tension between input and resource utilization policies preferred by 

citizens and those likely to be preferred by police officers and 

administrators. The structure of police organization, measured here 

by the size of police agencies and their jurisdictions, was shown to 

affect the relative balance, with citizens appearing more satisfied 

with the results in small- and medium-sized jurisdictions. Several 

process mechansisms that could explain this balance were suggested and 

evidence consistent with the operation of these mechanisms was 

presented. The argument with respect to police service delivery can 

be summarized as follows: 

ft f 

• The structure of police service delivery systEmS should affect 
the incentives and constraints confronting participants in 
those systems, including police officers and administrators, 
elected officials, and citizens. 
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In structur.es c,h?racterized by smaller police agencies, the 
balance o~ ~ncent1ve~ and constraints should be more favorable 
to the .c1t1zen part1cipants due to their greater access in 
these. c1rcumstances. The balance in structures with larger 
agenc1es should favor the police participants. 

• Con~iste~t evidence shows that: (a) citizen access to decision 
mak~ng w~th r:sp:ct to police services is higher in small- and 
med1~-s1ze~ Jur1sdictions~ and (b) the consequences of police 
se~1ce ~e11very are more favorable to citizens in small- and 
med1um-s1zed jurisdictions. . 

Percent of 
Citizens Who: 

Knew a person 
or organization 
to contact to 
change police 

Called po lice 
for information 
in previous yea 

Know a neighb 
hood policem 
well enough to 
speak to him 

Table 1 

Citizen Access and Knowledge 
as a Function of Police Agency Size 

Agencies with 10 
to 50 Officers 

18 
(3,216) 

40 
(3,218) 

Agencies with 51 
to 160 Officers 

41 
(1,086) 

15 
(2,196) 

24 
(2,189) 

Large County 
Agencies 

38 
(1,439 ) 

15 
(1,754) 

19 
(1,746) 

Large 
City 

Agencip.s 

29 
(3,841 ) 

11 
(4,802) 

18 
(4; 797) 

apercent of respondents answering ( . yes don't know and no response answers 
not 1ncluded). 

b 
N,umber of respondents answering either yes or no. 

This argument is offered as evidence that structure does affect 

performance in this important public policy area and, more important, 

shows in part how structure affects performance. 
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Implications for Studying the Effects of Structure 

I have argued that the study of the effects of structure in 

political and service delivery systems ought not be pursued as many 

have done, treating structure as simply an additive ingredient in a 

policy batter. Rather, structure ought to be conceptualized as 

something ~hich alters the relationships among other variables. 

Structure, viewed as a set of rules -- both formal and informal 

that orders behavior within particular systems, supplies a series of 

incentives and constraints to participants in those systems. 

Structural effects may, therefore, be untangled by analyzing how 

particular systems facilitate or hinder the pursuit of preferences by 

different actors. 

Research aimed at the examination of structural effects, then, 

should begin with a consideration of the interests of the actors 

involved. What preferences are they likely to hold for observable 

factors such as input selection and utilization? What are the 

differences in such preferences that can be postulated for different 

actors in the systems under study? How might the structure of any 

given system affect the information available to different actors and 

the relative bargaining strengths of different groups of actors? What 

effects on performance should we expect to observe when different 

balances of preferences result from different structural situations? 

What internal process differences should be observed across 

structures? 

Having considered these questions and developed expectations or 

hypotheses regarding them, one is in a position to test the answers 

/ 
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across systems that differ in important 
through comparative research 

structural elements. 
11 This research should focus on performance 

dl.'fferences that would 
but also on process 

differences across systems, 

that are found. How, for example, are 
explain performance differences 

? What dl.'fferences in resource 
'ff t structures inputs selected in dl. eren 

utilizati~n are found? Are these differences related to performance 

in the ways specified by prior theot' iz ing? Careful 

differences 
to these and related questions 

research aimed at providing answers 

f l in answering should prove quite use u 

, t important?" question, ''How l.S struc ure 

the l.'mportant institutional 
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Footnotes 

1Godwin and Shepard point out the important distinction between 
these questions in their article, "Political Processes and Public 
Expenditures" (1976). 

- 2prominent among those critiquing the ad hoc nature of 
expenditure determinants research are Miner (1963), Fisher (1964), 
Siegel (1966), Hirsch (1968), Melstner and Wildavsky (1970), Dajani 
(1973), and Scott (1976). As Scott notes, such criticism has become 
de rigeur 0976: 53). 

3A good review of much of this research may be found in 
Hofferbert (1972). 

4The quintessential statement of the findings of such research is 
by Dye, ". • • political variables do not count for much in shaping 
public policy" (1966: 297). 

5Those 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). 

6Two other very important assumptions focus on measurement error 
and upon the intercorre1ation 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 requ1r1ng 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." They argue 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 be substituted for the other in any statement of importance. 
It remains true for less than perfect intercorrelation. The fact that 
computation of presumed "importance" indicators, such as standardized 
regression coefficients or changes in variance is possible in the 
absence of perfect correlation should not lead analysts to believe 
that the practice has substantive meaning. Clear examples of the 
difficulties in such cases are available in Darlington (1968) or 
Duncan (1970). 
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7 The data bases for these studies are quite different. Fried 
examines a cross-section of cities while Frey and Pommerehne examine 
national policy longitudinally. Direct comparison of findings is thus 
unwarranted for making substantive statements. It is done here to 
offer an example of the advantage of theory-based analyses in another 
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 expenditures changed as 
different parties were in power, using an interactive rather than an 
~dditive model. 

8Summ~rs and Wolfe's work is useful in that it draws upon data 
for the 1nfluence of school factors as received by individual 
students. They are able to avoid the (often implicit) assumption that 
all students in a given school or district receive equivalent school 
i.nputs. 

9Recent methodological statements by several authors have made a 
similar point. See, for example, Wright (1976), Mill.er (1977), and 
Stonecash (978) • Of course, techniques other than mUltiple 
regression may also be appropriate for the study of these questions. 
The important point is to employ techniques which allow relationships 
to vary across structures. 

10Th . . . . ere 1S an 1nterest1ng d1fference in who the citizens would 
contact across department size. In neighborhoods served by small- and 
medium-sized departments, citizens were more likely to name an elected 
official as the person they would contact. In large county and city 
jurisdictions, the police chief or simply the police department were 
more likely to be named. A significant minority of respondents in the 
large city jurisdictions named neighborhood organizations or civic 
groups as their probable contact. 

H In order to reduce the potentially confounding influences of 
other environmental variables, one might begin such comparative 
research using a ''most similar systems" research design, with service 
areas carefully matched on environmental variables. However, as 
Przeworski and Teune argue (1970), such a design does not offer a 
strong test for structural effects. More elaborate designs, combining 
sets of similar systems with significant differences in environmental 
variables across these sets, can help to avoid some of the weaknesses 
of the simpler design (Ostrom, Parks, and Smith, 1973). 
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