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. favorable¢c1tlzen"experlences,.perceptlons, and evaluatlons;
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,U§ing Citizen Surveys to’Evaluate the Organization of Policing

e =
et
<

Citizen surveys can prov1de three types of~1nformat10n useful 1n evaluatlng

police policy alternatlves. Survey information about citizens' experiences can
o P 4

prOV1de datg not only 'on the victimizatiors occurring to ci t1zens but also on

0 & Y.

! 7
" the kinds of encounters'crtlzen, have with pollce when they report crimes, request
assistance, or are stopped by pollce. Surveys are also a means of collectlng

,systematlc 1nformat10n on citizens' perceptions of what their pollce do and what

they shouldydo from@those who may“have had no .direct contact with police. The'
third kind of information citizen surveys can supply is citizen's evaluations of
g = L ' o

N how well their,police‘are perfbrming and how secure their communities are. Citizens'

reports of their experlences dre’ an 1mportant source of data on what is go;ng on.

Perceptlons and evaluatlons of pollce as seen by the pub11c at large are 1mportant

& . O

sources of data for determlnlng the respon51veness of pollce activities to c1tlzens.

For survey data to be useful in evaluatlng pollclng, the data from citizens

n

must be merged with data on the pollce departments serving the citizens. When - )
IR
spec1f1c aspects of police operatlons are to be evaluated, as in the Police

'Foundation Study of PreventativeﬁPatrol in'Kansae_City, each citizen‘respondent
has to be identified in terms of the policeﬁpolicy variables under tudy. The
same is true for studies of pollce organlzatlon in, wh1ch a nuﬁber of different
departments are COmpared. Without data on the types of departments serving o
respondents to a survey, there is no way\to use those survey data to determlne o

“/ o
: &l //f
wh1ch dlfferences in police organlzatlon or operatlons are related to more

. Many of the citizen surveys relating to victimization and police performance

. : . o v . ” . e} . ! . . ‘ .
haVe,not included data on the police departments serving the respondents. . This

[N
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has limited their usefulness in evaluations of polféiﬂg. Qut it is possible

: R

to augment citizen survey data with data describing police agency organlzatlon

0
and Jur1sd1ct10na1 characteristics. In this way data which were originally 7

Y
collected to determine 'demographic patterns of v1ct1mlzat10n or of perceptions
= A
of local police can be used-to examine police pollcy alternatlves.

Re-examination of NORC Nationvide Study v N
s o p N

/By adding jurisdrctional data and re- analyz1ng*data collected by NORC & §§>>3%7

for the President's Commission on Law Enforcement and Administrat%ggfaf Josti%e,
: ) i ‘ s : ;
Ostrom and Parks (1973) were able to examinejgour hypotheses commonly advanced

S

B . N ? K 51 . .
¢by advocates of organizational reform for the police. ‘Thesélwere; o )
4
HlL: An increase in the size of the JUTISdlCthR providing QM , : ]

police services to citizens, w1ﬁ1 be pos1t1ve1y assoc1ated
5 : w1th h1gher service levels. t ‘ .

BN

H2: For constant service levels; an increase in the 51ze of 7
the jurisdiction prov1d1ng pollce sexrvices, will be 4
positively associated ¢jith lower per cap1ta expenditures o
on pol1ce services. .

- - H3: A decrease in the number of polxce 3ur15d1ct10ns serving
the citizens within a metropolltan area, will be positively o)
assoczated with h1gher service levels. °
‘ : v
ti4: For constant service levels, a decrease in the number of\ S
: police Jurlsdxctlons providing police services within a
metropolitan ‘area, will be pos1t1vely associated with lower
per-capita expendltures for police services. .

A}

MeaSurlng the level of police services with multlple 1nd1cators of c1t1zens'
evaluations of the1r p0x1ce, thelr feellngs of safety in thelr own e . =

nelghborhoods, and the1r conf1dence in the local pollce, we found

/\

-consistent evxdence that ran counter to hypotheses one’ and two. Size
was negatlvely assoclated with service levels, and size was negatiVely

s associated’with‘lower per capita expenditures when level of service S

D

was controlled el - SR e T
The ev1dence was also fOUnd to Tun counter to hypotheses three'

;and fbur when the number of Jurlsd1ct1ons in a metropol1tan area was;
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measured in relative terms (number of Jur1sd1ct10ns per 100,000 inhabitants),

buQ/;rov1ded some support partlcularly for“thothe51s four, when the absolute o °

nunber of Jurlsdlctlons insa metropolitan area was used.

2 o

MostLSimiiar=Systems Studies . S B ) y

The eValuation of alternative“ways to organize and sonduct policing should

also take into account. the different sérvice conditions confrontlng police in

> b5

different types of areas.. In 1970, we began a series of* comparatlv» studies of
o \U
@ £ ; . . S <
police"organlzation in which police patrol areas were matched by551m11ar conditions
S\
2 DR
- (housing density,. population age, 1ncome, and rac1a1 distributions, extent of
7 “

'home ownership and sF on)w Citizen surveys prov1ded the data for our evaluatlons

o

of the effectlveness and respon51veness of alternatlve ways of organizing police
in the similar nelghborhoods. P011cetexpend1ture estlmates“for the various

neighborhoods, when combined with measures of police peérformance obtained through
0 2 :
citizen surveys, pé%ﬁitted us to estimate the relative efficiency“of the
‘ . ¢% . .
differently organized police departments. i

. o o
All of these studieS’resulted in similar findings: large police departments
are no more eFfectlve, respon51ve, or efficient than small departments. In fact,
wherever dlfferences in citizens' experiences, perceptlons, or evaluations were

reported across similar neighborhoods, the small departments compared favorably

;to the large. : ’ b
The survey data .on citizens' experiences permitted us to compare how

people in 51m11ar nelghborhoods fared when served by differently organlzed
“ \\ ’/\ 0
. police departments. Under which kinds of police organlzatlon are people less
: .
likely to be victimized, more likely to be assisted by local police, more likely

td“have<a speedy response'to their cails‘fbr assistance, and so on? Survey data'é

also perrltted us to compare how people in similar nelghborhoods themselves‘

=

'evaluated the servlce of -their local pol1ce,'aga1n across a variety of dlfferent
N Lo '\\

14
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1(1966 ‘Task Force on. Assessment (1967) E. Ostrom (1971), Maltz (1972), Seidman '
and Couzens (1972), and Parks (1976). For a discussion of some advantages in

-4-

a ) [

departments. What kinds of police organization are rated more highly by

SR

citizens in terms‘of honesty, fairness, ﬁrotection, availability, and: so forth? : )

#B

One advantage of cltlzea survey data in evaluation of policing is that its
collectlon is under the dlrectlon of the study team. The golleetlon of the
data need not react upon the act1v1t1e5-of pollce in the various departments
belng compared“and standard definitions and recordlng practices can be employed
- across the‘varlous departments.’ Cltlzen survey data can therefore be more
reliable and valid than #indicators derived from agency records.* -More importantiy, 'if

however, we seleeted these indicators because we believe that the outcomes for .

citizens ought to beﬂthe most important measures of public agency performance.
; 0 ) .
o R o

Indlanapolls Study Y7 : ) 2 e : ) : ' $ .

Our first study was conducted in the Indlanapolls netropolltan area.”

A\

Tﬁree small, 1ndependent cities were located directly adJacent to the
Jurlsdlctlon of the Indlanapolls Police Dlstrlct. The independent communities
of Speedway, Beech Grove and Lawrence have populations of 12,000 to 16,000 and
police forces of 18 to 25 sworn officers. Considerable speculation existed

that these departments would be consolidated into the Indianapolis department

because of their presumed ineffectiveness. Immediately adjacent to each

indépendent community was a neiéﬁgorhood served by the Indianapolis Police

Department with socio-economic characteristics, hou51ng patterns and living
=
conditions closely matched to.those of the‘tOWns; The 'six areas -- three

{

¥

*Among criticisms of the use of reported crime rates and other .data’ o (R
from agency records for evaluating policing, lack of comparability across o
departments and pollce agency modifications of recording practices.in reaction :
to evaluative use of records have been most prominent. See, for example, Biderman

u51ng‘agency records of reported crime see Skogan (1974) :* - v fs

**The study is reported in Ostrom, et al. (1973), Ostrom, Parks, and R fdf 5
Whitaker (1973), and Ostrom and Whitaker. (1973). =~ % G
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middle-class residential districts with single-family‘residences. The

Indianapolis neighborhoods were served by a highly prd?essionalized city

police force composed of over 1,100 sworn officers, serving a totalapopulataon

of nearly 500,000.

The performance:ofdthe larger department did'not~erceed that of
| any of the three smaller departmentsuonvany indicator used. In regard
. toe §per1ences, citizens served by the Indianapolis Police Department
were v1ct1mized more often, a551sted less Erequently, received slower
‘ responses, and lower levels of follow-up. In regard to evaluations,
;citizens served by the Indianapolis Police Department were less w1111ng
to evaluate their police as doxng an outstanding job, to rate police=-
community relations. as good and less likely to 1nd1cate that crime
was about the same Or decrea51ng, or to rate their police as responding

very rapidly.

The findings~in reéard to efficiencz were ambiéuous. While
,the’ per capita expenditures of the City of Indianapolis averaged
( $21.33 for the city as a whole, we did not believe that this figure
accurately refaected expendxturesain the neighborhoods. Using a
complex expenditure allocation fbrmula, we foumd that resources worth
approximately $10.72 per capita were devoted to the provxsion of pollce
) services within the three Indianapolis neighborhoods 1ncluded in this
.study., Police expenditures in the 1ndependent communities averaged
$12 76 per capita. ?hus, the per capita cost of resources devoted‘
to police services in the Indianapolis neighborhoods was less than the
per capita cost in the independent communities. Th1s finding d1d not
prov1de adequate ev1dence for any concluSions about the relative’

& o R o i | “

independent'communities and three Indianapolisrneighborhoods - were_all‘whlte,

*
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efficiency of the two types of departments. The residents of the
e 0 - ’ ‘ ‘ . 2 4
smaller communities -- while effectively allocating more to police

services -- were also rece1v1ng higher levels of service.
Analysis of the expend1ture patterns of the two types of pol1ce

departments d1d indicate some important differences in resource_allocaQ
~ tion, ‘The,smaller’police departments allocate& proportionately nor:'
of their police budget to patrol services, while theilndianapolls
department:allocated proportionately more to detective and supervispry
services. It appeared that the smaller communities-ﬁere devotingl |
proportionately more effort to crime prevention and immediate response

activities, and. that the larger department was devot1ng moTe resources

to 1nvest1gat1on of crime after it had occurred.

The findings from the Indianapolis study were contrary to coanventional

wlsdom regarding de51reable changes in pol1ce organization. Therefcre,

we felt that it was 1mportant to repl1cate the study in other locales, ,

I

and in matched nexghborgoods different £rom those studied in- Indianapolis.
Colleagues in twc' other metropolitan areas, Grand Rapids/Michigan

and Nashv1lle/Tennessee, used very similar questmonna1res and research

SRR - had o - we

de51gns * 'I‘he1r f1nd1ngs Wlth respect to pollce effectlveness were the

‘ same as ‘those in Ind1anapol1s. Citizens served.by the smaller pollce

<“”>

e

fbrces 1nd1cated more favorable perceptlons and evaluatxons of their

pol1ce, and reported lower V1ct1mlzat10ns, hxgher levels of follow-up

”

l " Replications Using the Indianapolis Design o

; %\\
- ' *For the Grand Rapids study, see Ishak (1972) for. Nashv:Llle seé\\
l\ Rogers and Llpsey (1974) ; a

?.4252
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by the police, and more assxste.ce frem thelr departments. Rates of

being stopped by local police were virtually identicdl in each matched

set of ne-ghborhoods, thus negating an alternative hypothesis that
smaller departments build support by being more lenient with local
residents. In Grand Raplds, the¢ evidence indicated higher efﬁ1c1ency
by the smaller departments,;in that they were spending less pet capita

‘while achieving higher effectiveness rates (efficiency questiohs were

o) i

- - Y sEe e ¥ * - . ) “1
We conducted another replication ourselves, comparing the service
delivery to black residents in two poor, black villages in the Chicago

metropolltan darea, to that provided by the Chicago Pollce Department to

residents- ofxthree 51m11ar nelghborhoods within that city.* We found that

'\\ i I

Chicago pom;ce to be spending approximately 14 times as much per capita,

‘while the,ciﬁ?zens they served were no more likely to report favorable

-experiences and somewhat less likely to give favorable evaluations.

The citizen survey data from these four studies, summarized in

Table 1, was consistently contrary to that which would have been eipected }

if the recommentiations for increasing police agency size through

L

F ' T H * . oy
consolidaticn and elimination of small departments were correct. :

In each study we found that the smaller departments emphasized -

patrol acﬁivities'in their manpower allocations. We hypothesized that

this resulted in many more opportunities for offlcer-c1tlzen inter-

action at ‘the street level 1ncre351ng the offlcer [ knowledge of the

N

; problems and preferences of the citizens served and thus his ablllty

to deliver servzces more effectlvely. We also argued that the smaller

*See Ostrom and Whitaker (1974). 7 ~ e
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agencies were less likely to suffer from problems oé internal informa-

tion loss due to communications breakdowns betweens layers of hierarchy,

and” that citizens in smaller comnunities were more likely to have access

to police Qecisidn-ﬁakers through their local political process

Table 3

Compmmn of Citizen Eupcnc\nces and Citizen Evaluations in
Indianapolis, Grand Rlpidx, Nashville and Chicago

el T ! o wrw ey
Indianapolis Graid Raplds * Nasbville Chicago
© (White Residents) . (Whité Residents) (White Residents) (dla;k Ruudenu)
\ A R R
Indrp City Indep. City Indep. City, Indnp. City
Expenences (Community | Nghbrbood | Community | Ngbbrbood |Community | Ngbbrbood | Commiinity | Nghbrbood
- — - - L] - PR R L e et v Sy § r—— — -
o 80% . | 70% 0% 86% - B3% 64% 75% 74% ,
% Not Victimized .3 (349) (516) (563) aos)| - (9m (195) (276)
o Bo% 82% oK HS%. 67% TR < | = Z -
% Who Reporied Victimizations an (103 e g am 35) - i
% Who Received High Jam Tiew T aox 66% = Z Sow | 46% , i
Foliow-Up & 43 an (74) (57) - - 32| 8
W eoalled ap Assictarc 26% 17% 3% | 26% 26% 12% 1% © ° 245
% Who Called for Assistance (336) (i (568) (s54) (1061, 1, asm| (269
% Vho Received Assistance 79% sk | séx -.“ CTTTAsE T Ty TSI T e T AR%
. 5 Min. 't2)) (45) (142) Sz =] (30§ (44)
. Stooned YT T S I T TSN 72 S AR T R Y = -
hatopr 28)  ° (329) (557) (559 (luS) 981} ° - @
——e e e FETIRY ST ——— P ¢ =
Ewluations \’ B :
— - — - W Fow et .—‘-1 ———————— oy § o ima— - ‘—0-1 —_-.T
. . 31% 2% | 230 15% 420 &% - A
% Rauing Job Done ~Outstanding Uﬁ")l ' (230! ‘”7) (5591 * 106): (9H) ; - . 4
lemeo s s o A b R i o 4§ - —— -4- i - - -
e b s 94%% H2% 7L 93 . 67% 43% 16% 4% &
% Rating PCR~Good w21 @) (557) (559! (o6 o8 * asn (254)
. o LR T asw tysw, . Tloaw o Y L T
%, Palice Vo Not Take Biribes (334 a1l {557 (559) - -« (110)1 ts7)
% Crime Alunst Same or 77‘._- = ‘6()‘%_#"‘! 7;’9—“"'“ '.';71. " .5."1";—'”_ 562% o= .
Decrcasing . 31%) (314 5] 559 aoey’ (98) + -
. — p— & - - — - o o & - - - .- LY 4 st -
% Rating Police Response so% wx T T Wik 6 Tevn T26%- 5%
V. Rapid (323) (zm)i (ss7)i (559) (16} \\wm t144) (197)
o y TUTTOTTTETTT e ésx Hav B DI T R T T
“ Agree Police ‘Freat All kqaally . -1 ssnf. sl . tos] 98 | aes)l . awn
R N Lo o & 1. - DTS U IO (TR UR Y KON
N
AN
Wy
g N

than were those 11v1ng in a very large commun1ty. All of thcse

.

St. Louis'Stddys

proposed as explanatlons of our findings.

In 1972, ‘we conducted a more complex study in the St Lo

metropolitan area.

\\WGI‘O

\\
\
.\

In that study 44 ne1ghborhoods served by small

medlum, and. large polxce departments were included.

~ Among

the 44

nelghborhoods for whlch we o\talned performances measures, nine were

()

served by departments which had ‘ten or fewer full-time offxcers. Oh

C\

g
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the‘other extreme, 11 neighbofhoods were‘serteq;b} either the St. Louis
Couhty Department with 436 officers, or the City of St. Louis Department,
‘with 2,200 officers. Twenty-four of the sampie neiéhborhoods were
served by municipal departments‘with 11 to 76 full-time officers.
Neighborhoods were stratified according to sdcio-economiC~variab1es and

matched nelghborhoods were selected from several strata._
. e e e p e e e e

- / N
Our flndlngs in regard to citizens! experlences and evaluatlons

are summarized, in Table 2. The percentage of neighborhoods in éach

size class which ranked either above or below the mean on each§experience

“ and evaiuation variable i§‘shown.~ The choice ofj above or below the mean

was made so. that along the ent1re table, a higher percentage would

o

1nd1cate that departments of th1s size had higher performance on each

relevant varigble. - Thus, for victimization, departments having a less

thaq mean victimization rate would have a higher performance rating.

On the other hand, for the evaluation variable -- citizens rating the

- job of poliee'aécoutStanding -= the proportion of departments having

Vhere-

Rt

above the mean rankings was used as the indicator of better performance.

©

iz

*See-Ostroml(1976) for a report of the aspects of this study discussed
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Table 2

Pc;c.enugc of Neighborhoods Served by Small, Medium or Large
Police Departments. with Higher than Mean Performance Levels

Neighboi l Neighbor- |  Neighbor-
g hoo:’b )\s hoo;l;, hoads
E ; Served by |'Served by | Served b
xperences | 10 Full-zime | 1110 76 | 436 or 2200
, ’ " | Officersor | Full-Time | Full-Time
o . Less Officers Officers
X, % Victimized (Below Mean) |, 78 42 - 45
Xy % Assisted (Above Mcan) 33 67 36
X, % Stopped (Above Mcan) 33 54 - 36
X, % Know Someone Mistreated
. {Below Méan} . 44 46 63
Xio % Know 1 or more Police T
(Above Mcan) ’ 56 - L1t 27
Evaluations —
X4 9% {ndicate Crime lncrcasing. ' S
_ (Below Mean) i s8
X,s % Indicate Policc Respond ’ 78 L
\ Very Rapidly (Above Mean) , i3 79 9
X,y - % Rate Police Job Out- ” e i
standing (Above Mean) 44 . 67 9
X, % Rate PCR Qutstanding ‘ ’
 (Abavec Mean) 67 S0 . 9 =
Xys % Strongly Agrce Police . ) 7 N p
B Honest (Above Mcan) . ' : 56 58 2
TTexXye % Strongly Agree Police Ly
N * Treat All Equally
(Above Mcan) ‘ 78 46 45
& 1 Nes N=24 | H=ell

* ;
e . )
H

- For the experience”variables, the very small'departments éompare
favorably with the othe¥ size classes,‘ Seven of the nine small deéart-
ments’ (78 percent) had lower than mean-victimization rates, wﬁilg 42
to 45 percent of the neighborhoodsfser;éa by me&iumvand large“depart-
ments had below meaﬁ viéiimization;rates. For assistance, departments
in the miﬁﬁiﬁ-sike range were more effective than either the very small
or the large-depa:tments. The middle-sized dgpartméntS“also stopped |
a Iarger‘propértion of théir citizens, than did either tbe veryksmall
or the largé depaftmeﬁts. A curvilinear relationship exists f0r~bothm

assistance and stop rates when arrayed by departﬁent'sizea

Q

As for.citizens knowing someone mistreated, a lower proportion of

.

the citizens served by thé large departments knew someone who had been

1
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mistreated than did citizens served by the small- or mgdium-sized

departments. In regard to citizens knowing police'officers, a larger

G

-proportion of citizens served by ‘the very small- and medium-sized
depﬁftments knew at least one police officer. Thus, for experience
Qﬁgiaﬁles, eviéeﬁce of atgyrviliné§§ relationsﬁié ?xists for two of
gh%‘five variab1e$,f For one variaﬁlé, the larger departments weré
rated higher thén either the ve}y small~ or medium-sized departments..

For the remaining-tqo; the very small is higher than all others in

one case and about equagbtégthe medium-sized departménts in the other.

For the evaluation variables, evidence exists for a curvilinear

i

relationship concerning whether citizens reported that their police

TN

‘respond very :apidliwand whether citizens rated the job of their locaI.

police as outstgnding. For the other four evaluation variables, the Lo
very émallest departments were the most effective, or about equal

to the medium-sized departments. In regard to the full set of

. evaluation variables, none of the neighborhoods serve& by the large

Q

departments rated their police higher than citizens living ip the small
or medium-sized jurisdictions.
The per capita costs of the small departments were quite low.

They ranged from §$7.20 to $20;56'per capita.® The per capita costs

~of providing police services to the neighborhoods served in the medium-

sized dgpartments ranged from $12.78 to 336.87; and in the large

departments, from,$f9.29 to $52.77. Given the relatiié performance

levels, it would be difficult to a:gue‘{ggt_the small departments are
oo NI e e e
less efficient, While efficiency scores cannot be -computed because of the

& ‘41

o

-nature, of our performance measures, departments spending less per capita and

o

D
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_ the national commissions who have consistently recommended the elimina-

B {/ . = . . . )
‘1are often more effectlve in providing neighborhood police services than:

it

12~

performlng ‘as weil or better than departments spending mor per capita, -
can definitely be evaluated as more efficient.

The Consistent F1nd1ngs

A conc1u510n from this series of studleé is that organizational
arrangements are related to police performance. But the relat;;nsh1ps
we found are often different from those presumed to.exist by many of
tion of most smaller police departments across the country. Instead
of the larger departments consistently performlng better 1n nelghborhood
policing, as measured 5& citizen experiences and evaluatlons, larger
departments were consistently found to perform the samie or even less well
than smaller departments serving similar néigpborhoo&s} Relying'upom\é

variety of indicators, we conclude that sma}l-”toAmedium~sized departments -

[

larger departments. COur’evidence concerning efficiency is not "as complete,
<§gf the weight of the evidence leads us to conclude~that small- to ”
medlum-51zed departments are generally at least as efficient in
dellverlng their services.

We have hypothesized that it is differences in police oper;libns
in the differently organized departments whieh accounts for the difference

in citizen experiences and evaluations of police. ~To test some of those

hypotheses about the police activities linking size of dizéhization to

citizens' experiences and perceptions and evaluations, we have planned a

study which will examine what patrol officers do and hoﬁpthey are

superv1,ed in more than twenty -departments of various sizes. Citizen
surveys will again provide the information on the public consequences of

policing. This will permitfus to evaluate alternative policies for pdliée
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closely citizen berceptions=of police activity. . By obserVing what it is

“that pollce in dlfferent types of agenc1es do, and by comparing that to

what C1tlzens percelve them: to be d01ng, we will be able to spec1fy more

e

: preC1se1y why it is that citizens in nelghborhoods served by large police
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w\agenc1es are less likely than those served by small, police departments
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