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ana accountability. In the remainder of this introduction, we will look
briefly at the content of each chapter and give further consideration to
why administrators, elected officials, and citizens should be concerned
about whether service distribution is equitable.

Conceptions-of-Equity

Every service distribution pattern reflects- -a conception of equity.
The conception of equity may be unarticulated. Nevertheless, it will be
manifested in decision rules, in routine procedures for distributing services.
In interviewing local government officials,_we have found that two conceptions
of equity were most frequently mentioned. The first is that everyone- should
receive equal services. The second is that local officials should respond to
demands. When the questioning probed behind these general responses, a number
of interesting complications became apparent. In many instances, equal ser-
vice distribution per capita is a vague goal, often inappropriate, frequently
modified by circumstances, rather than an operating procedure. In some in-
stances, services explicitly are distributed unequally per capita, even when
administrators' top-of-the-head response is that equal per capita service
distribution is the department's operating norm. In some instances, equal
service distribution is proclaimed, though in fact administrators do not
know whether services are equally distributed.

-_At timesi_inconsistencies between distributing services equally per
capita and responding_to.demands were not recognizedby administrators we
interviewed; If-recognizedi-sometimes no way was found to overcome inconsis-
tencies. For examplei-in Fairfax County, Virginia,_requeSts for_parks_from
each of eight districts in the county are accommodated without regard to_
relative_need among districts. However, most projects within_each district
are selected based on moving toward a standard of at least 8.5.acres of _

community parks per 1,000 people. The justification is that each etthete_i
eight districts must get -a relatively equal share_of each bond issue in order
to-maximize the chances for voter approval. _In_Atlantai one impediment to
implementing the goal ofiequal_park_service_in every neighborhood, :according
to_ park_ administrators, is that residents±ofideveloped:naighborhoods usually
resist having new -parks located nearby._ _Thetis, residents demand_that new
parks not be located where doing so would tend to equalize park distribution.1

Need it_a third_conception of equity that commonly is_used_for certain
_ services.__The argument_is that as needs vary,:services_also_should vary._
For_example,_ police patrol manpower often is distributed according to some
criterion_ef need_(crime rates ).L Sometimesi_variation_in street cleanliness
is used as a basisifor varying frequency of- street cleaning service. In each

the:conditions the_service is intended to improve are used as indi-
cators of need for the service.

Preference represents -a fourth conception of equity. This notion of
equity assumes that consumer preferencehould determine the quantity and
quality of services that local governments provide. Preferences differ from
demands in that they include unarticulated demands as well as those that are
expressed. Unarticulated demands must be eFIcited. The information costs
therefore are high. This makes preference less practical and less used as a
conception of equity than equality, need, and demand.

XVIIL12



CHAPTER 1. THE PARADOX OF URBAN SERVICE DISTRIBUTION:
THE ROUTINE AND THE MYSTERIOUS

The provision Of Mdtt_local public_ services involves a paradox; Most

services are-routine.- Nearly- everyone is familiar with themE7,police; fire,

refuse_collection, water, parks-, recreation,:libraries, sewage disposal; bus

service.. Yet- little is known-,!.byicitizensi by elected officials,_ even by

administrators and planners .about who gets how_much of them. Deciding-who

gets what is_the essence,of_politics; The- provision of services to people

is the essence-of_administration. _But_adMinistratOrt_rarely_systematically
analyze who_gets how much-of the_services_they distribute. Instead, they

use decision rules that seem_reasonable_to routinize service distribution.

These rules emerge from professional standards, from hittdry and custom, from

the pursuit of efficiency,-from_aspirations_for effectiveness. What are the

consequences of these decision_rules? Who_benefits_from_the services,_taken
singly and cumulatively, that are distributed routinely in urban areas? Is

this service distribution pattern fair? Is it equitable?

Ude the issue shifts to equity and away from routine service dittribu=

tion, the tedmingly_familiar gives way,to the obviously_mysterious_;_ Who,

After all, it:t0 determine what is equitable? Since equity involves indivi=

dual value ijUdgmehts-i_it_is an essentially_political_question; Therefore,

shouldfOt ittUes.:bf_eqUity_be decided by_elected officials and-shouldn't

these issiiet_be:debated and fought over Auring,election campaigns?__Though
equity may inVolVeAndiVidual values and politics and be the appropriate

province- of-elected OffiCials, the tendency seems to be that service- distri-

bution decisiontiare_dOminated by administrators. Not _only are these value-

laden issues dominated:by administrators, but it is the specialist_adminis-

tratorsthe polide_Chiefi_the sanitation commissioner, the parks director,

the library,directOri_the_fire chief, -the highway engineer,,the,water, system

managerand not the- generalist administratorscity managers, mayors, chief
administrative officers, planning directors, budget_ irectort7,_who more often

than not are preeminent in making service distribution decisions.

What are the alternatives administrators should consider in deciding

whether a service distribution- pattern is equitable? What are the main

conceptions of equity ?_ Mow -are decision rules related to service distribu-

tion patterns? How should service distribution be measured and analyzed?

What difference does methodology-make -in enhancing judgments about what is

equitable? In addition to trying to decide what is equitable, shouldn't

adminiStrators and elected officials at least know what is constitutional?

These are some of,thequestions that --are examined in this book. Me

ObjeCti_Ve of Our_discussion_of_these questions_is an attempt to make equity

a concept that administrators and otherlocal officials can_useiin practicing

their Craft, just as they use the concepts of efficiency, effectiveness,

XVIII.1.1
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water pressure, tnree minute rire response time in one district and ten minute
response time in another district, and no one exceeding an acceptable distance
frnm parks in one neighborhood and 50 percent of the residents exceeding that
distance in another neighborhood.

Effectiveness in resource utilization cannot be achieved unless there
are service goals. Goals involve notions of equity. What should be done
and how requires that decisions be made about who will benefit. What are the
goals of the police department? Should crime rates be equal in all parts of
the city? Should resources be distributed so that every citizen has an equal
chance of being the victim of a crime? Should more patrol manpower be assigned
to high need neighborhoods?

Is it the goal of the solid waste department to pick up the garbage twice
'a week from every residence regardless of the expense and effort involved or
is the goal the equalization of input of resources across neighborhoods, clean
streets and sidewalks, satisfied citizens, or reduced health hazards?

Geographic. distribution .is_an:integralipart of_serviceieffectiveness.._
Administrators_should analyze service distribution- a basis for_estimating_
effectiveness__and.to .provide. a .basis.for_making judgmentsiabout_service equity.
Methods for analyzing service distribution:are presented in Chapter 4. Several
examples. are provided to assist. public officials_in using distributional_data
to make policy_changes and to assess the extent to which a particular pattern
of service distribution is equitable.

The essence of the methodology proposed is that multiple indicators of
service distribution should be used. A framework should be used that en-
courages attention to the entire service delivery process. The framework
proposed here uses four categories to analyze service distribution. These
categories are resources, activities, results, and impacts. The first three
categories have the greatest usefulness. Impact indicators are more interest=
ing to social scientists than to government officials, because analysis of
impacts requires more time, money, and co olled conditions than administrators
are able to command. Often the analysis ervice distribution has relied
upon resource indicators--expenditures and personnel in particular. In

Chapter 4, the argument is made that indictors of service activities and
results also should be stressed. In facts service analysis that depends upon
resource indicators may be seriously misl ding.

The Political Dimensions of Service Distribution

The close- interaction - between politics and administration As_apparent
when service distribution_decision=making_is analyzed. _Elected officials:
share_in some of the_imajor decisionsT-budbet decisions primarily. They -also

participate -in some details--primarily responding to_constituents'_complaints
about services. However;- administrators dominate -the heart of distributional
dedision-making; They determine most of the decision rules by which services
will-be- routinely- distributed. Still, it is accurate to say that service
distribution decisions tend to evolve and drift rather than to be confronted
and debated. Why?

XVIII;1;4
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The fifth conception of equity_is_that_willingnett=t0=pay _should deter-

mine service distribution. Choice is:regarded as the best guide tO_preference

and choice$ are_thought_to be most_meaningful when services are -paid for_direct13

User charges _and special assessment:financing implement the willingness-to-pay

concept of equity. Since_ lwillingness-to7pay is related to- ability to pay the

implication for service distribution is that relatively -well -off perSOnS are

likely to obtain more of the service provided in this way.

These_eqUityiddhtepts_ere examined_in Chapter 2. We indicate a number

of problems associated with each conception of equity and discuss the conse7

quences for service dittribution of relying upon one standard of equity rather

than another.

Conceptions of equity are implemented, explicitly or implicitly, through

decision rules. Decision rules are rules-of-thumb, routine procedures, cus-

tomary practices that determine how most operating and capital expenditures

are made. Decision rules have consequences for the distribution patterns for

each service. The role and findings about the consequences of decision rules

are discussed in Chapter 3._ In this chapter, we suggest how the use of tech-

nical=rational criteria in municipal departments can have adverse consequences

for certain groups. Although there may be no intent to discriminate on the

basis of race and wealth, reliance on decision rules to guide distributional

policy and to resolve distributional issues may ensure that some neighbor-

hoods receive higher service levels than others. A few examples will indi-

cate the effects that decision rules have.

in Atlanta, the decision rule used in determining- street cleaning schedules

is- that- every- residential street should be swept once in two weeks or once in

three-weeks, baSed onia one -time evaluation made-more than aiyear earlier. In

Richmond, Virginia, the decision rule is: Vary street cleaning frequency from

once a week to once every - three months; depending on how dirty the streets are

based on periodic evalUations of street cleanliness.

In allocating- police personnel, patrolmen commonly are distributed in

proportion to calls for service. In earlier periods (and still in some places

today); the decision rule has been -to- assign the same number of patrolMeh to

each patrol district, regardless of the number of calls for service.

Service Effectivene_s

Administrators should_evaluate services in terms of their achievement of

service objectives. Varying degrees of achievemeflt of service objectives_

suggest whether services are more, -or- less, effettive. Judgments about_ser-

vite effettiveness should be made cautiouslyi_because conditions often are

ihflUented by events:other than those involving the service itself. But one

aspect -of assessing service effectiveness is clear. _Itiis not adequate to

deterMine tommunity==wide arrest,rates, library circulation rates, street clean-

linest conditions, mean water pressure_at the:_tapiirespOnse time to fires; and

the number of residences more_than an_acceptableidistatiCe from a park. It is

not acceptable to have variation among-service districtS of : -10 percent to

70 percent ftir arrest rates for burglaries; library circulation_ of_ one book

per capita per year to twenty books per_capita year, some neighbOrhoods with

clean streets and others with dirty streets, a three-to-one variation in

XVIII.1.3
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One reason is that decision-makers usually do_not_have an adequate des-
cription of how Any service is distributed; Systematic analysis, such as that
proposed here, rarely-is conducted. Deficiencies in information and analysis
inhibit administrators and elected officials from thinking carefully about the
consequences of distributional decisions.

A-second :reason concerns the function of decision rules. Decision rules

are intended_to_reduce controversy and_enshrine routine. They are designed
to replace "politics" with "administration." Decision rules evolve from the
history_ofithe organization;_the preferences of individual administrators,
andisometimes; the influence_of national professional organizations and state
or federal ommernment_agencies; Theobjective_of_these_decision rules is likely
to -be efficiency or effectiveness; The distributional implications of the deci=
sion rules may not be stressed; Equity issues may not be explicitly considered.

A third_reason for drift in distributionalldecision.rmaking_is that gener-
alist administrators; such as mayorsi_city managers; budget - directors, and
planners; tend to be left_outi_even_locked_out; of_many_decisions about ser-
vice- distribution that are made in- operating departments; _The_shortage of
managers' time in relation_to_demands_fortheir_time_accounts for part:of
their abstinence. from making service_distribution_decisions; i_Expectations_
by generalists-about specialists' expertise accounts for_anotheriportion of
departmental autonomy; In Atlanta; for example; the chief_ administrative
officer, to whom nearly all- department -heads reportedi_said that_distribution
"decisions are up -to the department heads; They!re_experts; that's why they

are hired. If Iiknew enough to-make those decisions;- -then I- wouldn't need
them."_ He abstained from distributional decisions because_a)_helacked_exper-
tise;_b) he was engaged primarily in crisis management; and c) service dis-
tribution crises_had not occurred during his tenure; But even given the
Will and a set of norms encouraging generalist managers; planners; and elected
officials to_participate_in distributional decisions, they still will be-locked
outicifimany_decisions_unless they have access to information about service
distribution and_unless_they can identify the decision rules employed and
make inferences about the_ distributional effects of these rules; Newcomers;_

whether eletted or appointed,_ will have a_particularly difficult time; Gross
service_disparities_may be perpetuated without executives being aware of them.
A_few_years ago; the_ Mayormf_Syracuse was_surprised to learnthat refuse was
collected at_most_residences at the curb, but that in some neighborhoods;
refuse- collections -were- made at the_side of residences. Consequently, refuse
collection involved greater - effort and_inconvenience for some citizens than

for others; During a_fiscal crisis; refuse collection locations were equal,
ized. By that_timei_the_mayorihad been in office_more than one year. Rarely

are distributional issues so clear.- -Often detailed knowledge is- required to

make an informed judgment; To facilitate government:generalists' participation
in distributional decision-makingi_systematic analysis is needad of_service
distribution patterns and the decision rules that lead to these patterns.4

Another political dimension of service distribution_ involves citizen

participation. Much of-the urban turmoil of --the 1960's stemmed from -the
belief by ghetto residents that they were discriminated against_in the pro-
vision of services by-local governments; Participation mechanisms,-insti-
tuted in federal legislation in the anti-poverty program and the model cities

program, reflected the goal of- creating interest groups to lobby for a fair:

share of urban services for poor neighborhoods; Many federal programs require
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citizen participatiOn._ To implement the Housing and Community Development

kct_of_1974,_foriekatple, one of the acceptable formats involves an adVitOry

group on which citizens are represented. _This group participates in shaping

annual project prioritiet to be funded under the Act.

Each of these arenas df:titiZen participation has functioned amid Ctintro.;

versy and frustrations Conflict and_ negotiation are inherent in citizen :

participationprocesses. BUtithere has been more cause for frustration than

the process of citizen participation itself requires.

One cause of frustration is particularly- applicable to requirements for_

citizen participation in local_dedisions about allocating funds made available

to- communities under -the federal-Housing and Community Development Act of 1974.

Citizens may participate in deciding_What projects- should be_financed with

community- development funds; DecisionS are made about_specific locations._
decisions-are made about:whether parks -and playgrounds, sanitary

sewer lines Street improvements, side-walksi:and:recreation centers should

be locatedin_one neighborhoodand at-specific places or in- another neigh-

borhood._ Public officials may be- accustomed to makingthese_decitions with-

out careful analysis of_distributional priorities; The requirement for citi-

zen- participation in making these_ decisions increases the importance of ser=

vice_distributiOn analysis. These decisions would be enriched by information

about service distribUtiOnpatterns. However, systematic distributional in=

formation often is not available.

A final point of political significance stems from the financial problems

which many local- governments -have experienced during_the 1970's. The expansion

of local services in the 1950't and 1960's has slowed in the 1970's. In some

places, old and large central cities in particular, such as New York, Detroit,

and Cleveland, local services have been rztrenched. When services are static

or declining in quantity and quality, fa;rness in their distribution becomes

more important than when there is a service surplus with which to satisfy new

demands. If retrenchment is necessary. the fairness of the retrenchment should

be considered. Equity will be more :,E,:;ent in a period of scarcity. Winners

and losers will become more evident and more aware of what they are winning

and losing. Fairness in service reduct!on is most likely to be achieved

using systematic service distribution deta to provide perspective for diffi-

cult decisions.

Legal Challenges and Requirements_

Interett in service distribution_was accelerated_ when the courts barred

severe service discrimination on the.basiS. of:race. The landmark case was

Hawkinsiv..Town of Shaw, decided bythe_U;S..5th Circuit Court of Appeals in

1972. -In the town -of Shaw black neighborhoods, in comparison with white--

neighborhoods,. suffered extreme disparities_in regardito:paved streets, water

and _sewer_lines,_ttreet lights, and other_services. .

Hawkins:v. Town of Shaw

prohibited- severeineqUalities which are-explicitly related to_ratially segre-

gated neighborhoods. _How severe the inequalities must be .and_hoW explicitly

these inequalities Mutt. be_telated- to segregated_ housing patterns. were ambi=

guous in the Hawkins- decision and have become more so as a consequente of the

U.S.-Supreme TOUTFUetiSton in Washington v. Davis_ in 1976. Legal issues are

examined in Chapter 5.

XVIII.1.6



Service_distribution decisions permit many subtleties which may escape
judicial scrutiny; even though their effects may be discriminatory. It is
not sufficient, for_example; for service inequalities to be substantial.
Service inequalities also must follow racial lines and be- intended to -be
racially discriminatory. Poverty related service inequalities; for example;
are not unconstitutional. The financing and daily-provision of services also
can be Manipulated for a variety of purposes; including discriminatory pur-
poses. Special assessment financing, for example; puts a premium on wealth.
Those who lack sufficient wealth and willingness=to=pay may have to do with-
out those services financed with special assessments,_ such as paved streets,
sidewalks, and water and sewer lines. Daily administrative discretion also
can be exercised in a discriminatory fashion. A courtroom colloquy between
the defense attorney for a small southern municipality, which had been charged
with creating_racially_motivated service disparities, and a black housewife
illustrates the possibilities._ The defense attorney demanded to know if the
witness -was suggesting that the community's firefighters responded -more
slowly to calls for service:in black neighborhoods -than in white- neighborhoods.
"Oh no;" -the woman responded. "They always come fast and they always leave
us the chimney."

Many of_the_awsuits involving service distribution:have been brought
against small communities in the_South. -These suits:relied on:the equal
protection clause -of the 14th Amendment_to the Constitution. _Suits also have
been brought in -New York City;- Washingtoni_D.C.; Fairfax Countyi_Virginia,
Mobile, and Houston; In Mobile and_Houston;_alleged service_distribution_
disparities were used as supplementary arguments in which. the main_purpose -

was to persuade the court to declare at -large systems -of electing city- council
members unconstitutional and to require the election of council members from
districts. These suits were based partially on the Voting Rights Act of 1965.

Additional challenges to service distribution patterns have been based
on the non-discrimination provisions of the State and Local-Assistance Act-
of 1972 Egeneral revenue sharihg). Several lawsuits of this-type have been
brought by the Lawyers' Committees for Civil Rights. Provisions of-the Hous-
ing and Community Development Act of 1974 also could plausibly be used for
some challenges to- service distribution patterns. In cases directly involving
federal funds,iplaintiffs-may seek to prevent the use of the federal funds
until the court -case has been fully resolved. Use ofieneral revenue sharing
funds was prohibitedin Chicago, pending resolution of aituitinvolvingalleged
hiring_discrimination_in the city police department. Injunctions also have
been obtained in suits against_small communities in Mississippi; temporarily
preventing_the expenditure of general revenue_sharingifunds. Thus, three_
types_of legal challengesican:face_communities involving service distribution=
one - focusing on- constitutional equal.:protection_violations, a _second_stressing
voting rights vioiationsiand a third based-on- statutory non-discrimination
requirements in the use of revenue sharing fUnds.

The potential_threat of_lawsults_is another reason for local governments_
to identify_their_service_distribution patterns; Action -to correct disparities
is- likely to be taken by the courts_as a sign of good_faith_effort; should a
legal --challenge arise. Available -legal remedies maybe sought with greater
frequency by deprived groups; Judicial mandates to reallocate resources may
involve the expenditure of large sums of money to correct service disparities.
The intricacies of legal doctrine in this Area make it imperative that public

XVIII.1.7
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Offidialt be_ihfOrMedabout the constitutionality of service distribution
patterns. _In_the abtende of information about how public services are
tributed; a_particularititY_MaY be required -to spend a great deal of money
in_a short period of time simply to_defenditself against charges that it
discriminates on the basis of_rate in- service provision. A concern with

equity in service distributionitepretehttigoOdieconomics. As Merget and
Wolff observe; "Because of judicial decisions the call -for an equitable dis-_
tribution_of_public services is no longer merely a political slogan: it ranks
as a legitimate; constitutionally based assertion that local officials must

address;"3

The chapter on legal issues is the only chapter in which interjurisdic-
tional equity is discussed. Comparisons of one jurisdiction with other juris-
dictions involve methodological problems and value considerations that are
beyond the scope of our work here.

The Roles of Elected Officials and-Generalists

Decisiont about the distribution of services are routine decis:ons.
They lack the salience of more dramatic, crisis-oriented public issues.

Citizens and elected officials are concerned with, and pay attention to,
proposed tax increases, zoning laws, the hiring or firing of the police chief,

strikes by public employees, projected revenue shortfalls, rising crime rates,

disciplinary problems in the schools, and possible service cutbacks. However,

it is difficult to get eXcited_about how_new library books are distributed

among branch libraries, how police patrol manpower is assigned, and how the

garbage is collected.

Generalists (mayors, councilmen, city managers, budget directors, planners)

have not sufficiently recognized and accepted the need to monitor and evaluate

distributional decisions and patterns. Several reasons probably account for

this attitude, It may be assumed that across neighborhood disparities in the
provision of services are not great and that elaborate data collection and

analysis procedures are not necessary to determine who is getting what.
Generalists sometimes believe that they know how services are distributed.

Often, these impressions will be grossly misleading. The empirical evidence

from studies of a number of large cities strongly suggests that impressions

about how resources are allocated are likely to be wrong.

Public officials also may not believe that differences in neighborhood

service levels are particularly important. It is hard to see how 10 percent
fewer books at a neighborhood branch library will have a significant impact

upon the quality of life of the residents. In the absence of widespread
citizen complaints about service disparities, the generalist will focus his

attention on more pressing issues. It is true that it may not make a great

deal of difference if one neighborhood has slightly better access to public

library facilities or if its streets are less rough than another neighborhood's.

However, the cumulative impact of even moderate differences in service levels

may be significant.

If a particular neighborhood gets fewer scheduled garbage OiCk-uOt per

week than other neighborhoods, if it receives one or two fewer parks and

playgrounds, if it is assigned fewer police patrolmen and has a higher crime

11



rate, if the books in the local branch library are not responsive to reader
preferences, if police responsiveness to requests for assistance is slower,
if neighborhood streets are rougher and requests for maintenance and repair
are ignored, if teachers in the schools are poorly trained and motivated, if
teacher/pupil ratios are higher and the condition of the physical plant is
inferior, if sewer and drainage systems are less effective, if water pressure
is lower, and if it receives fewer fire hydrants, the cumulative impact in
dollar terms and in terms of the difference it makes in the safety, conven-
ience and well=being of the residents becomes significant.

What Should the Role of Generalists Be?

For a variety of reasons, decisions_ about servicedistribution_are_made
Within municipal service departments rather than by generalists. Adminis-
trators relyi.upon:decision rules to makeidistributional_choices. The_conse-
quences of the rule depen d-upon the service and the rule employed, Often,
the consequences:of_the ruleimay not be known; The emphasis is upon:the :

process of distributing services rather than .upon'eValuating the implications
for equity in resource allocation;

In the- absence of- -direction and broad guidelines_from_generalists, the
administrator will -have to establish goals for -his agency and implement; -at
least implicitly; a particular conception of equity. The police department
will decide whether resources should be allocated on the basis of need (crime
rates); demand (calls for service), or equality. Choices will have to be
made from among a number of possible alternatives. Should resources be allo-
cated in such a way that an effort is made to insure that each citizen has an
equal opportunity of being victimized? Should the service function be given
priority over the crime prevention and investigation function? If generalists
fail to establish policy guidelines, the-library administrator will decide
whether library services should be distributed on the basis of demand (circu-
lation rates), equality, preference, or need. The-streets department will
have to decide whether to schedule maintenance activities on the basis of
periodic inspections of neighborhood_ streets or on the basis of citizen cm,
plaints -about needed repairs. In order to make these_choices, administrators
will -rely upon their training, personal values, and the norms of their pro-
fession,

The generalist may _occasionally intervene_in_the:distributional process
by- responding to citizen and:group_complaints.about_the_need_for_an additional
playground; inadequate facilities at -the neighborhood -park, not enough police
protection, and potholes -in residential_streets. Reliance upon citizen com-
plaints may-not- provide -the best_ means available to gather informaty on
service distribution patterns -Some- citizens are_more_critical tha _others
in their_evaluation_of service quality. Because one neighborhood transmits
a_large number of complaints -to public officials about -the lack of services,
or the inadequacy of-existing services, does not mean that-the residents are
receiving fewer or poorer services than other neighborhoods. Ratheri_the
residents of the neighborhood may be more likely than_other_citizens_to become
irritated by-potholes in the street_and_trash left after- weekly garbage pick-
ups; They may also feel that a letter or-phone call to city hall about a_
service grievance; attendance at city council meetings, or membership in a
neighborhood organization will result in better service. Residents of other
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neighborhoods_ may make fewer complaints_even though the_terVidetiaVailable
may_bejlo better and, in fact,-may be worse. The citizens_May simply feel

lost:effitacious. They may not know where or how to complain about service
problems and they may believe that a complaint would not do any good.

Gentralittt should establish procedures that would_allow_them_to_periodi-
cally_review distributional- decisions and patterns. Without data_on_the_dis,

tributioh_tif resources; - activities; and results mpit is iossible to determine
how_servides__Ard:dittribUted_andhOWthe_distributional pattern,can-be_changed.
Generalists_could_reqUiretthat_indiVidUal_departMents collect information_on
resourcesi_activities, and results.- Thete_diStribUtional data could be re-
ported_on_an annual_basis along_withithe departmental bUdget. .This would

allow public officials to_determine hoW services -are distributed across neigh,

borhoods and to make any changes in distributidnal policy.

Generalists should --also evaluate_the decision_rules employed by municipal

service departments; An analysis_of_dicision rules, -in- conjunction with data

on resources, activities, and- results; -will -aid -the generalists in_gainingian

Understanding of the distributional implications_of_partidUlar rUlet._ On the

basis of this information, the_generalist_may decide to direct:changes in -the

rules employed in order to change the_pattern of service distribUtidn, The

generalist needs information on both decision rules and the OatternitifiterVite

distribution to evaluate equity in distribution and to make required dhatiget.

Conclusion

George R. Schrader, City Manager of Dallas, observes that "The ultimate

solutions to the problemt involved in equitable service delivery are not easy

ones, for-the objective it elutive. . . . It is an issue that looms as perhaps

one of the most formidable, thorniett, and most pressing concerns that will
confront the urban management profession in the near future." He goes on to

say that,

. - to permit these questions to be answered only
in the arena of the courthouse is to admit and to
accept failure on our part as managert and adminis=
trators. The issue of equity needs to be approached
with the same determination and deliberation with
which we approach all funding decisions; It Will
play a determining-role in most of our futUre actions
involving budget, personnel, program expantion, and
citizen satisfaction. It_must become an integral
part of our planning processes. The development of
management service programs should address equity
concerns with the same emphasis with which we address

Aftspects of economy and effectiveness- . . To_allow
this opportunity to pass- beyond -us and to opt for
legal remedies rather than responsive management is
to shortchange our profession and our charge as public

administratqrs.4
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The purpose-of this book is to show-administrators and students how
the-concepts--of equity and service distribution can be_useful in local
government planning and management._ Efficiency:and effectiveness are _

traditionaligoals_of public. administration. Methods have been developed
to make these goals operationally _useful._ Equity is_espousedi:bUt its
meaning.is obscure. The undoubtediimportance_ofequity_makes its meaning
worth searching for. Equity_will be:a more useful concept if its several
meanings are recognized_and if_administrators; and others, -try to select
carefully theparticular_conception of- equity most_appropriate_to their_
service;_circumstance, _and_values; _This is a_necessary first step. The
key to_operationalizingiequityi however; is_toidevelop_ methods to analyze
service- distribution and_to identify -the decision rules whose_use leads__to
a_particular_pattern of_service distribution; Concepts of_equity;_decisfon
rulesi_and service distribution- patterns -then --can be related to_each_other;
debated; weighedi_and reevaluated; Through this_interaction;_local_officials
can _decide_whether_to change any; or each; aspect of the service distribution
network the dominant conception of equity; the decision rules; and/or the
service distribution pattern;

t.. 14
xviii.1.11



FOOTNOTES

1. ..References in this chapter to decision rules -and processes:used

in various cgmmunitiesiare_based on interviews with local government of;

ficials cogdUgted by the authors.

2. The handbooks that_accompany_thispublitation,_by_the_same
authors, deal with policeisolid waste collection, libraries, andipar s

and recreation._ They examine decision rules and service distribution

information tyttems in detail for these services.

-3. Astrid L. Marget_and__William M.AdIff__Jr.,_The. Law and-Municipal

Services: Implementing Equity, " -Public Management 58 (August, 1976), M.

4. GeOrge R. 5thraderi Public Management, 58 (August, 1976).



QUESTIONS

In reflecting on this introduction tci equity -and urban service
distribution, and in reading the chapters that follow, these are some
questions to which answers should:be found:

1. How much do urban managers know about the service distribution
pattern in their communities?

2. How should service distribution be measured and analyzed?

3: =What are decision rules, how are they used, and what influence
do they have on service distribution?

4. What are some of the important conceptions of equity which
urban managers should consider?

S. How can conceptions of equity be related to indicators of ser-
vice distribution?

6. What is the relationship between conceptions of equity and
decision rules?

7. _Why is geographic service distribution analysis important in
analyzing the effectiveness of local public services?

8. Instead of being decided, why do service distribution patterns
often evolve and drift?

9. What role do elected officials and urban managers have in
making distributional decisions?

10. What would adequate service distribution information add to
the process of citizen pafticipation in local government?

11. What did the court decision in Havirkit-v. Town_of_Shavirdd?

12. What constitutional provisions and federal statutes have pro=
vided the basis for legal challenges to service distribution?

t.) 16
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CHAPTER 2 EQUITY AND SERVICE. DISTRIBUTION

Several goals are sought by public officials when they consider how

gOvernment services theuld be allocated. Three of these =goals are effi,

ciency* effectiveness, and equity. Each of these goals is-abttract, subject
to differing interpretations, difficult to define. However, we can define

them sufficiently to distinguish them from each other. Efficiency concerns
achieving retults at least cost.= Of two methods, the one achieving the
result sought at the least cost is the most efficient. The goal of effec-

tiveness focuses on results. The most effective program is the one that
achieves the.most_of the results sought. Cost considerations are secondary.
In practice, therefore, administrators try to balance considerations of

efficiency and effectiveness.

Equity concerns who gets what. It involves fairness and justice. Is

the distribution of benefits in society fair? Do the recipients of govern=

meat services get the type of services they should receive in the amounts

and the quality that are appropriate? Are public officials responsive to

all citizens in all parts of the jurisdiction? Do some citizens get responded

to in ways that differ from the responses others receive? Are services
similarly effective in all parts of the = jurisdiction? if not, is =there a

reatdnable justification for differences in service effectiveness?

We are concerned with how the concept of equity can be used by local

public officials in their deliberations about service distribution. We are

Concerned primarily with the services that nearly everyone uses, directly

or indirettly. These are services like police and fire, solid waste collec=

Mon, water supply, streets, libraries* and parks and recreation. The

analysis of who gets what can be conducted most usefully by local government

officials in geographic terms. What is the geographic distribution of

services and is that distribution appropriate? Other approaches to equity

analysts may be conceptually sound, but geographic analysis,we believe;is

most practical ft* public administrators to use. The discussion in ensuing

chapters embodies this geographic approach.

In this chapter, we examine five conceptions of equity.=-equity as

equality, equity_based on need, equity based on demand, equity based on

preference, and_equity based on willingness-to-pay. Our main concern Is to

clarify the implications of basing local service distribution decisions on

one, or another, of these equity concepts. What are the likely consequences

of_basing decisions about where to locate public parks, how -to distribute

police manpower, and how to allocate funds to purchase new - library boo ks

Oh One, or another, of these five conceptions of equity? Our aim is to

help lddal public officials and citizens be self=consciously aware of the

distributional imOlicationsiof equity alternatives.
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Jnm Important equity concept is that services should be distributed
Nmely, Equal distribution has several meanings. These meanings have
t-Nrte dimensi,Ins. One dimension involves units of analysis. The second
involves thl range of permissible variation. The third dimension involves
irrEcators of services.

1. Units of analysis.

We are concerned with two units of analysis. The first unit of
analysis is the household. Some services are supplied directly to house=
holds. Examples are solid waste collection and water supply. Data can
be gathered on the service that households receive in one neighborhood and
compared with.the service that households receive in another neighborhood.
For example,_an analyst may find that the frequency of solid waste collec-
tion at households in Neighborhood -A is the same as the frequency in Neigh=
borhood B.= The meaning of equal service distribution, in_this instance, is
that householdS in one neighborhood receive services equal to those in other
neighbOrhoddS.

The second unit of analysis is the neighborhood or service district.
Some services are not supplied to households._ Instead, they are made = avail =
able to neighborhoods_or service districts. For example, a fire station is
located to serve a district within a service radius. A park is intended;
prfmarily, to serve residents for some distance on all sites. Neighborhoods
can be compared with each other in terms of the adequacy'of these services.
Households within each neighborhood, however, will be_varying distances
from each park and fire station. The meaning of equal service distribution
for parks is that each neighborhood has the same number of acres of park-
land for every 1,000 residents.

2. Range of permissible variation.

Equal service distribution may refer to precise equality or to differ-
ences within a range of permissible variation. The example used above for
frequency of solid waste collection is an instance where = strict_ equality
is possible. Solid waste may be collected from each household in each
neighborhood exactly two times per_week--no more, no less. It is unlikely,
however, that each neighborhood will have exactly 10 acres of parkland for
each 1,000 residents. It is also unlikely that the time it takes for the
first fire truck to reach a fire after a call for service is received will
be exactly three and one-half minutes in every neighborhood. Instead, an
equal distribution of parkland and fire response time may mean that the
differences among neighborhoods are limited--are within some permissible
range of variation. An extension of this notion is that each neighborhood
should be served at least at some minimum acceptable standard. For example,
perhaps local public officials have set a goal of serving each neighborhood
with at_least 8 acres of parkland for each 1,000 residents_. These
officials may think of neighborhoods as having equal park land, once this
standard is reached, even though some neighborhoods may have far more than
the amount called for by the minimum standard. Under this notion of equal
'service distribution what is meant is that a minimum standard is reached or
exceeded, not that services really are equal.

XVIII.1.15
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3. Indicators of services.

Equal service distribution is meaningful only in the context_of
indicators for measuring services. Services cannot be_compared_for equal-

ity_in the abstract. Indicators must be selected,_ Chapter 4 is _devoted
to the. presentation of:a framework for analyzing service distribution. In

that chapter, three categories of indicatars_iare relied upon=-indicators
of resources, activities, and results. The_differenceibetween:these cater
gories can be illustrated with-police services. One might analyze- police:
distribution -in -terms of a) the number of police patrolmen per 1,000 neigh-
bdrhOod residentsja resource indicator);-b) the average response time

(the time_from receipt-of a_call_fdr_serviceuntil thepolice officer's
arrival at the scene for each-- neighborhood (an activity'Andicator);_or
c) the clearake rate (the percentage of crimes cleared by the arrest of
someone- suspected of committing these crimes) for each neighborhood (a

result indicator).

. Equal service distribution could mean:

a. Equal numbers of police patrolmen per 1,000 residents;

b. Equal response time;

c. Equal clearance rates.

It is not important at this point for the reader to understand fully

the distinction between indicators of resources, activities, and results.

Our purpose here is to emphasize that the notion of equal service distri-
bution is meaningful only in the context of specific indicators of service

distribution. Because indicators measure different important aspects of

service distribution, it is essential to use a multiple indicators approach

to service distribution analysis.

Inconsistency Between Eouality-and_01 Condeats

The concept that equity requires equality is not easily reconciled

with the concepts that equity should be based on need, demand, preference,

or willingness-to-pay. To discuss these inconsistencies, each of these
alternative equity concepts must be defined and briefly explained.

Need

Equity based on need assumes that some people have a greater need for

public services than do other people and that these greater needs should

influence -the distribution of public services. How differing needs are

identified is one complication with this equity concept. Another diffi=

culty concerns how large differences in need should be before different

levels of service are provided to deal with those needs. Some of the compli-

cations associated with need will be considered later at greater length.
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At thit point, it is sufficient to note that if_needs_vary_and if

services vary to some degree in Witten to needt, them_by_definition
services cannot_be_distributed equally. Thus, the notion that equity
requires equality is inconsistent with the concept of equity bated on need.

This statement_of_the inconsittenty_betweenl_equity atiequality_and
need is too abrupti_however. ThereAs_potential_for_retegnitioniofiboth
the_ equality_and-need concepts of equity._ One -way to achieve_
through the- permissible range of variation aspect of-service eetiality,

discussed above. If- fire response-times must:vary,__and if parkacreage
per- -1 ,000- persons must -vary, then this vatiation_canifavor personsiwith

greater needs. The-notion of-distributing services_in_order_to achieve
levelLofildnimum standards also permits variation in response_te_nded4 All

neighborhoods _can be _provided with a minimun_standard of parks, or librariet,
or__fire_statiensi_HOWever,lemeneighborhoods can be provided with services
beyond this minimum standard;_ Those neighborhoods receivingimore_can be_

places where residents have greater needs. The apparent logical Incompati=
bilitybetween the equality and need concepts,, therefore, is eroded by the

range-of permissible variation and the minimum standards aspectt of service

equality.

Demand

Equity_:batedion_demandimeans that public service distribution should

be influenced by the_explicit....demands_that people make for services.

Demands can be expressed in-several waysi,. Use-of facilities (parks,'
libraries, buses, wateri_and_so oh) regitterSideMand.__Requests for services

(a_neWparkt_ playground swings, a paved street) express demands.- Complaints

abdUt terVidet_(uheollectedirefusel_inconsiderate employees, inconvenient_.-

hours Of _operation) Manifest_demands.-_Voting, interest-group activity, and

---public protests all _communicate demands. - dust as some people say they want

more -of -a_ service, others say they want less, and some want the same amount

but_at_ia different .level of quality. The distributional consequences of
responding to demands will be discussed later.

At this point it -is important te_ohterve.:that_equality is-not con-

sistent with demand -based equity, Unlett demands are - equally distributed.

Againkvariation can-be-accommodated throughthe rangedf_pertessible.
varlationiandthroughithe minimum standards aspect of service dittribUtiOft.

Per exaMple,_allneighberhoOdt could be provided with services that meet a

minimum standard. SerVidet in excess of this minimum standard could be
provided on the basis of demand.

The difficulty of reconciling-equity based_on. &Mend with - equity

bated on -need also is- apparent. The- demand and need concepts of equity are

consistent if those with greater needs express. them as demands. Whether

demands reflect needs accurately is an empirical question.

Preference

Another equity concept is that services should be based on pref-

erences: Preferences include expressed and unexpredsed wishes. An
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unexpressed wish still can be 3 preference. People may feel like request-
ing or complaining without doing so. They may want to use public services
but _are= deterred_by:lack of money or accessibility. They may want to use

a -park but fear for their safety. It seems probable -a) -that not all
people in one neighborhood want the same package and level of services,
and b) that net all neighborhoods want the same package or level_of services.
Thus, equality and preference as equity are difficult to reconcile. Unless

all_preferences are expressed as demands, then the preference and demand
concepts_of equity also are inconsistent. Preferences also may not match
needs. For example, need for park services could be measured by the income
characteristics of neighborhood residents. One could infer that poor
people have less private yard space, less interior house space, less money
for private recreation, and less .mobility to recreation opportunities
outside of the neighborhood. Therefore, one could assume that residents
of poor neighborhoods have a greater need for neighborhood parks than do
the residents of richer neighborhoods. There is no-guarantee, however,
that needs measured in this or in any other way will be manifested in
matching preferences.

Willingness-Ta-Rw

Willingness-to-pay measures both the presence and intensity of demand.
It requires that preferences be expressed and that the expression of pref-

erences be weighed in the crucible of how much services cost. Intensity
is taken into account because expenditures made once cannot. be made for
other goods or services. Thus, some argue that preferences and demands
are most realistically represented when they are Wressed through
willingness-to-pay for specific services. Equity, in this view, should be
based on the willingness of consumers of services to pay for them.

Willingness=to-pay, however, is related to ability-to-pay. Since

ability-to-pay is not equally distributed, willingness-to-pay is not likely

to be equally distributed either. Therefore, this equity concept is
inconsistent with equity as equality. Ability-to-pay may also be diamet-
rically opposed to equity based on need. Willingness-to-pay is a varia=

tion on derand and preference. Thus, there should be similarities between

them. However, many people with unexpressed preferences may not be willing

to pay'for them. Also, many people who complain about, make requests for,
and use services Might not do so if price tags were attached to these

activities.

The __Purpose of Noting Inconsistencies----Between-Emuity_Conceots_

-Judgments abdut equity_require_judgments_about values. Choices must

be made.- Among- these choices _are_the_conceptions:of. equity-that seem most

appropriate. One could approach the subject by_choosing.one conception of

equityand_trying:to fit-it to every circumstance. We believe that the

role of _lol- public offieialsiis:too_complex to make such a_simple,
all-put-Ott theide:WOrkr_effectively as a.euide-to- decision=making.- Rather,

we think_that_public_officials_Will do better by balancing -these concep-
tions of equity, by picking one or.two to fit most..circumstanceso but
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modifying them with other conceptions.of equity under certain conditions.
We have attempted to distinguish the conceptions of equity from each other.
We will now consider some of the characteristics of, and problems with, the
conceptions of equity based on need, demand, preference, and willingness-
to-pay. At the end of this chapter we will suggest some general ways of
using conceptions of equity to aid decision-making.

Equitif_Based_on_Need

The concept of need, as used here, refers to characteristics of
people or conditions in society. Low- income is such a characteristic.
WO think Of tow- income persons as having a .greater need for most public
services than better-off people because they have less potential for
obtaining those services with private resources. In theory, it would be
possible for all services that now are publicly provided to be privately
provided in the future. Once this= change is contemplated, it is easy to
see that low-income persons would be deprived of more services that they
previously enjoyed than would middle and upper income persons.

There also.are specific indicators of need. Houses that are built
with flammable materials and are close together create a condition of
higher need fOr fire protection= services than do houses that are less
flammable and farther apart; The probability of the occurrence of fire is
greater, in the first instance, as is the probability that the fire will
spread once it breaks out. Furthermore, the potential for loss of life is

greater. Although property values may be higher in the less dense area,
potential property loss still may be less there because the potential for
fire occurrence and spread is less. Therefore, conditions of flammable
materials and houses located close together are specific indicators of
need for fire protection.

It should be noted that_need differs from preference. Preference is

subjective. It is a matter of what individuals prefer. Need is objective.
This does not mean, of course, that need is easily identified_oe_that needs
once identified can be compared readily. For example, it is difficult to

compare the needs of one person or neighborhood with the-needs of other

persons or neighborhoods. But the concept does lend itself to outside
judgmeNt. A public official can decide that a certain variable, such as
income, is a useful-indicator of need and then use that variable as _a
partial guide to the distribution of a public service: However, even a
general indicator of need (income, for example) should not be considered a
good guide to .4he distribution of all services. One should also consider
whether there are causal relationships between the condition of having
low income and the nature of the public service. Will the goals of the
service be better achieved by giving more of the service to some persons
than to others?

It should also be emphasized that the concept of equity based on need

is redistributive in nature. Equity based on need implies that the
pre-existing distribution of benefits in society should be changed by govern-

ment policy. It implies that the private distribution of resources is

inadequate. We are accustomed to this concept with social welfare services.
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Income_maintenance programs, especially for the aged, infirm, and children,

have long traditions. It seems leSs familiar to think of water supply, or

police, or parks as services which also can be used to redistribute benefits

to society._ One could decide, of course, to use some services to redistribute

benefits and to apply other equity concepts to other services. What we suggest

here is that one be self-consciously award of this alternative and of the 7.

reasons why one decides in favor of an equity based on need concept or rejects

it.

Implications of Equityas_Equali_ty_and_Equity Based on Need

The question arises whether government hat an obligation-to respond to

greater -than average needs forurban_public services. It -could be argued

that public- officials only have a responsibility to- provide an equal distri-

butidnAf resources and that additional service needt over and beyond these

miniMal_leVels_areia private responsibility; Equality as equity has the

virtue of simplicity since it contemplates equal_treatmehtiof different groups.

It is insensitive to a variety of characteristics and conditions that distin=

.guish individuals, groups, and neighborhoods.

The ..poor person often experiences neighborhood disadvantages. His income

level (and in some instances hit race) often requires -that he live in areas

with greater_than_average service needs. Poverty neighborhoods have higher

crime rates and-are lest_safe:than wealthy -ones. Dilapidated_wooden_frame

structures are more susceptible to the outbreak of fire than new brick_homes;

Families with spacious lawns,- and single family dwellings have

fewer needs than_poor people for public recreational facilities. Poverty

areas have,more,litteri_debris, and_unhealthy living conditions than_richer

ones. Residents_ofbetter-off neighbdrhOOdt_are more mobile and -less reliant

On public transportationsystems; The restrictions placed on the_choice of

retidential_location by race and wealth consign some groups to areas that

generate extraordinary service needs.

Failure to respond_to extraordinary_terVide needs -will have an effect

beyond the faCt that those individuals and groups_deprived by the operation

of -the private sector will not be accorded special consideration in public

sector dittributional choices. As extreme examplet failure to provide a,

greater police and fire effort in run=downi_high crime, poverty ridden_neigh-

borhoods can -have spillover effects for other parts of the city. For other

services, the consequences of an equal distribution of services - across the

entire_cftY,_regardless,of need for services; are lets clear. As 4 result,

the reasons for responding to need,are less compelling.= Podr neighborhoods

may_need more public recreation services. However; faildredn the part of

government to address these needs may,have little direct, short -run impact

upon wealthierneighbothoods. Although the-long-term results_might be lower

income and_employment_levelt and a higher incidence of crime (which might

affect_other individuals and groups_ in terms of an increased_tak burden to

support more police and-expanded welfare rolls); these indirect consequences

al complex, poorly understood, and difficult to anticipate_and demonstrate.
Still, the actual spillover effeCtS may be immense. An equal distribution

of resources may not be in the bettinterests of even those who can manage

to supplement public service provisions -with private transactions. The

externalities of ignoring need as a guide to service distribution may leave

all groups worse off.
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When_Does_Euulty_Base_d on Need Tend to be Acceptable to the Public?

Need-as equity is viewed -by the- public as a more appropriate guide_to
resource distribution for some_services_than_for others. Health and welfare
services provide prominent examples -of this perspective._ Citizens are also
willing to accept-need as a basis for resource allocation for other services.
A distributional policy that assigned more police manpower to -high crimes- -

poverty areas_would probably generate-little widespread_ opposition._ Middle

and upper=income neighborhoods also might want a greater police: effortAn_
their own communities. At the same time they recognize that the incidence
of crime provides a rational basis for the distribution of police manpower;

For other services, howevertneed as a guide to the distribution of
services is accorded less legitimacy. Wealthier individuals are probably_
less willing to accept the argument that black (and other low-income) neigh-
borhoods_have a:greater need for recreational services and shouldi in fact;
receive_more:public resources. _ If crime -rates are -a_ valid indicator of the

need or police services, why doesn't the_number of idle youth congregating
at street corners qualify as an appropriate measure of the need for recreation

services? Several reasons probably account for the difference.

First; crime rates provide vrelatively straightforward method for mea=
suring the_incidence of need:. Many crimes_:are reported directly to the police
and recorded on a daily basis; No_such indicators_are available to index the

need for recreational services__In generaliirecreation departments do not

regularly collect and disseminate on a_neighborhood_by neighborhood basis
data on overcrowding at parks- and playgrounds: : Secondi the citizen tends to
perceive the incidence_of reported- criminal behaviorAn direct terms. The
spillover effects of failing to provide a_greater_effort in high crime areas

are recognized. A rising crime rate is_interpreted in- personal terms -even
though much of the increase may occur_in other parts:of_the city. Inditatort

of need for recreational facilities lack drama and salience; :Recreational

services are thought of in locality-specific terms. Most citizens:do not
believe that these services have a significant impact upon life, limb, and

property.

Equity Based on Need: Dimensions of-Service Delivery

Another problem associated with need as equity revolves around an- adequate
conceptualization_ofthe_various dimensions of the service-delivery and distri-

bution process,rresourcesi activities, and results. Although these issues are
relevant- considerations for each of the different conceptions of equity; they
are particularly important -when dealing with equality_ and need. Since these
dimensions:are dealt with in considerable detail ire Chapter 4, our discussion

will be brief.

If the public official relies upon the input of resources as the basis

for responding to need, he will distribute more (expenditures, manpower,
books, equipment, facilities) to high need areas. However, a greater input

of resources may have little effect upon results (street cleanliness for

refuse collection, arrest rates for police services). The basis selected by

the public official to respond to need (resources, activities, results) will

determine the effort required to achieve success.

XVIII.1. 2124



Responding to need on the basis_of an increased_ input of resources is an

easier task_tolacctiMplish than responding On the basis of results._ For example,

the public official may allocate a somewhat higher level of expenditUtet for

refuse_collection'to poverty neighborhoods. The increase in resources may lead

to more garbage_pick=Upt than those received in wealthy areas. HoweVeti low-

income neighborhoods may - still have a greater heed forirefuse collectitin_ser-

ViCeS if results are employed as the basis for evaluation. Inspection of the

neighborhood may reveal :that results,_as measured:by street, alley, curb and

sidewalk cleanliness, odott, and health and fire hatards, aro still inferiet

to those observed in upper - income areas.

:__Need on the basis of results is_cOnsiderably_more_difficult
to respond

to_betause these_dimensions_ate
heavily_influenced_by factors_and conditionS

largely beyond the controlof_public officials (income, social status; indi7

vidual_Nalues of the consumer). TheLsOtio=economic characteristics of neigh-

borhoods largely _account for the social conditions that_give tise_to the

variation:in:need for public services. At the same time; thete characteristics

exert a significant impact upon the extent to which a particulat service will

be effective in addtessing a given social condition.

Demandas__Equity

Oemand_for urban4Ublic services_repretents another standard of equity.

Demand as equity_can_be approached and_measUtad_in twoiways. For example_,

individual_ citizens or neighborhood groups or civic associations might "demand"

that the city build anothet parkior_libraryot repair a residential street.

Thete_demands for publit:SetVices could be transmitted_ by phonei_lettetti or

Petitions to departMent heads and the city-manager or by visits to city council

Meetings. Demand for_pUblit services can also be:measured in,terms_of user

rates._ The differences_in Attendance rates at neighborhood parks, the differ-

encet:in circulation rates at branch libraries, diffetences in. volume of

traffic on residential streets, and differences in:levels of calls for police

assistance are indicators of the variation in the demand for public services.

Demand-as equity incorporates responsiveness to patterns of consumer

activity. More books for branchilibtaries with high circulation rates;_more

equipment and facilities for parks with high user- levels and more police

patres_for_neighborhoods that generate_a large number of calls for police

assistance appear to be examples of rational resource allocatiOn. Demand

also- places -the burden of expressing:tetvice
preferences upOn the consumer..,

The_public offitial is not required to- determine whether indiVidual citizens,

neighborhoods and groups want more polite, parks or libraries. Although res-

ponsiveness_to:donsumption
levels:does require that information be gathered

on user rates for particular services, this procedure is relatively simple.

Once a certain leVel of public services is made available, resources can be

allocated and reallocated on the basis of user levels.

A second characteristic of demand as equity is that all demands can be

treated equally. Decisions about which groups and neighborhoods have the

greatest need for particular services are not necessary. The administrator

can uniformly respond to a variety of demands and ignore complex factors such

as the variation in need and preference.

XVIII.1.22 9



A third aspect of demand as equity is that it tends to maximize responsive-

ness in resource allocation. From the Standpoint of both the administrator and
the citizen, it may -make little sense to stock books in branch libraries that
aren't used, to build a recreation center in a= neighborhood where existing re-
creation- facilities are under-utilized, to assign additional police patrol in
areas that make relatively few requests for police assistance, and to frequently
resurface streets in neighborhoods where traffic volume is low.

Demand as equity further contributes to responsiveness in service distri-
bution by minimizing administrative feedback costs. Municipal departments

can rely upon citizen complaints and contacts for information about potholes
in residential streets, missed garbage pick-ups, stray animals, debris, and
faulty drainage and sewer lines. Maintenance crews and resources can be
scheduled and allocated in response to these citizen contacts. The adminis-
trator is not required to develop an elaborate inspection system to monitor

the performance of various public services.

Problems with Basing Equity on Demand

Demand as equity has several shortcomings. Use of urban public services

may be, and probably is, differentially distributed across neighborhoods and

groups. If resources are allocated on the basis of consumption levels (cir-

culation and attendance rates at libraries and parks, number of calls for

assistance for assigning police patrol manpower, traffic volume for resurfac-

ing residential streets) and poor neighborhoods use these services less, the
subsequent pattern of service distribution will be skewed in the direction of

wealthier areas.

The argument that failure to_use_a particular public- service represents

an_expression of citizen preference -for that service on_the part. of groups
and neighborhoods cannot be accepted at face value.. The spatial_distribution
of public service facilities may-have an- impact upon the extent to which they

are used. If less mobile, low income citizens have_toitravel too_great_a
distance to_take advantage of a particular public_servicei they may- decide
not to_use the service at all. A distributional policy that:emphasizes con-
sumer demand as a guide to resource allocation will further deprive those

groups and- neighborhoods initially disadvantaged by previous decisions about
where pUblic service facilities should be located.

Failure to use a particular service may also-be related_ to the fact -that

the_service_is not responsive to citizen preferences; Branch libraries- located

in poor - neighborhoods may_havelow circulation rates. However, the -types ofi_

materials, facilitiesi_and_programs made available in low-circulation_libraries
mayinot_be responsiveito_the preference of -local residents. A-distributional
policy -that emphasized .responsiveness to the variation in citizen preference,

as well as responsiveness. to_uSer_levels, might well be reflected in subsequent
circulation rates._ As a.result,:the.ipattern of resource allocation on the

basis of consumption levels could undergo a substantial shift.

In a-related _vein, failure to_use_a service .may be a function of_the sub-

standard quality of the service provided.. :Citizens -may not use a neighborhood

park -if it is poorly maintained and lighted, is understaffed,
unsafe, and if available facilities (picnic areas, playgrounds, athletic fields)

2C
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areh-mite& Few callt_t0 the police-may mean that citizens of a particular

neighborhood view police responsiveness to requests for assistance as inade-

quate.- RepeatecIbut unsuccetSfUl attempts to obtain satisfactory service

may eventually lead to a depressed level of citizen contacting.

Another shortcoming of demand_at equity is_that some - groups and indivi,

duals are more likely than others to contact government officialt_abOut ser=

vice related_problems;_ The_evidende suggests that,blacks_are_less likely_

than:Whites to communicate a_service grievance to public_officialt;_ If blacks

are less_ likely to organize and join-A.- neighborhood civic- association and

preteht their petition for a new_parkidireCtly to thc_department head:, city

manager council, or mayor; the
additional_reCreationAl_facility may -be Oh=

structed in a neighborhood-with a well - organized and vocal network of COMM=

unity associations. If:street constructioh:andrepair priorities are deter-

mined in part -by -the number of
citizen_CoMplaints_and if blacks are 14tt likely

to complain AboUt the quality_of neighborhood streets, maintenance effortS may

be diverted to those areas that generate a high number of contacts;

aquitty_Based_Oh Preference

At a distributional stage, consumer preferences_ should be considered

for some services. .For_exaMple, there-seems little_reason not to consult

neighborhoodresidents about reading tastes. Failure_to do_so may result in

a library building that stands unused at worst; or_thaticontains materials

that are read,and used reluctantly at best._ _Ifa decision has_previously

beeti_Made to_provide_neighborhOdd public library_services;:fadilities that

reMain unused orunder-utilized:because of lack_ofresponsiveness to citizen

preferences represents an inefficient use ofscarce___resources.i From the

standpoint of fairness; there can:be little justification for:intitting_that

the :boOkttOck in_libraries located -in ghetto neighborhoods_solely_reflect_

traditithal_Middle=class_reading tastes.
it seems reasbnableifor

residents within ervthe_sice area of a_neighborhood park to be asked their

preferenceS about facilities; equipment; and programs;

Equity based on preference has several_ implementation problems. First;

the_unit_of_Ahalysis problem is relevant. If government attempts to respond

to the variation in consumer preferencetifdr_pUblic services, it must settle

upon some geographical unit (block; tract,_planning district; neighborhOdd).

If the unit chosen_ is_ too large, racial and socioeconomic heterogeneitY would

present enormous difficulties.

--A second problem_ is_ that
individualt' .seeVice tastes may vary widely. A

housewife may prefer that the local neighborhood branch library- stock -light

fiction; the student might prefer job training, reference, and technical.

materials; _whiletthe working mother might prefer that the library provide day=

Care services and fadilities. One group of citizens may expect the_police to

provide a ouicker response to individual calls for police assistance; while

Still another group-in the same neighborhood might prefer that the police

devote a greater effort to a crackdown on criminal activity.

A third_problem_is that consumer preferencesifdriparticular services may

be erratic and subject to change._ The government's ability:to_respond to

flOctuations in preference is limited. A decision to invest millions in the
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acquisition, construction, equipping, and staffing of a public service facili
cannot easily be altered to accommodate a change in preference. Many citizen
may be unsure about the value they place upon a particular public service.
Since the consumer is not required to express his preference through the ex-
penditure of private wealth, an expression of preference may never be require

Shifting keferences may also occur as a result of population shifts.
The prospects for including citizen Preferences in distrtbutional decision=
making are enhanced instable_neighborhoods. Some services can accommodate
changes in neighborhood preference brought about by mobile populations (foot
vs. motorized police patrol,_for example). For certain fixed public service
facilities; however, such flexibility is much more difficult to realize.
Residents' preference for park facilities may change from tennis courts to_
basketball courts and back again to tennis courts as the neighborhood popula-
tion changes. The cost of responding to such changes in preferences is very
high.

EquityBasedon-Willingness-to=Pay

A final standard of equity in service distribution will be briefly
considered. Willingness -to -pay incorporates elementS of demand and prefer-
ence. Individuals decide what and how much they want to buy. Intensity of
preference is measured by cost.

It can -be argued -that the -most appropriate way in which to distribute
a variety of urban public services_is to duplicate the operation of the
private tectorasi_closely as- possible. Some services -in some communities are
delivered on the basis of willingness-to-pay (water, gas, electricity, refuse
C011eCtidh, sewerage, some recreational services); It can be maintained that
all services should be delivered on a fee basis; By tying service delivery
to Willinjness,to-pay; some of the problems associated with preference
(intensity of preference), need (definition and measurement),. and demand
(the variation in user levels may reflect insensitivity to the service prefer
ences of some groups) are avoided.

__Under this system, responsiveness in resource utilization would be eh=
hanced since no citizen would receive a service he did not want. At the -same
time, responsiveness_to preferences would be maximized. The service prefer=
ences of some would not be imposed upon others. The citizen could -buy as_
much or as little of a particular service as he chose. He_WOUld not be re=
quired-to pay_for what other citizens consumed. Willitignett4td=pay et equity
assumes that the individual citizen knows his own interests and heedS. He
bears little responsibility for the service needs of cithert.

However, willingness-topay as a_guide to service ditteibUtiOn incorpor-
ates a number of systematic biases.i One of the distingUithing Characteristics
of public sector service- provision is its potential for_aMeliorating the ex-
treme inequities produced by the operation Ofthe private sector. Each of
the conceptions of_equity:previously discussed (equality; preference, need,
demand} attumes:that a_redistribution of resources is appropriate. Although
thit often implicit notion of redistribution is more apparent for some per-
Spectives(equality and need) than for others (preference and demand), each
Standard of equity entails a set of outcomes that differ from'those of the
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private sector. In principle, individuals with higher incomes do not receive

preferential treatment in service distribution.

Basing_equity_on willingness-to,.00_WOUld limit public control -over re-

source distribution. Some disparitiet_of the private sector would occur in

the public sector. Income levels would inflUeeide who got what. Extraordinary

service_needs would receive little attention. TheiterViCe preferences and-

priOrities of citizens with-limited incomes WOUld:be_ignored. _Equal treatment

of- different groups would not be a relevant consideration in_distributionai_

WHO. Those individuals and groups_deprived_by the operation of the_private

sector -would be- disadvantaged by the public sector-as well The opportunities

inherent in_pUblic sector allocations for counteracting and mitigating the

inequalities produced by the private sector would be circumscribed.

Equity based _on willingness=to=pay has consequences beyond thefaCt that

service-levels would be closely_ related to the citizen's standing in:the socio=

economic hierarchy: Poverty neighborhoods would receive no -more parks;:poliCe,

libraries, garbage pickf_upsiAnd transportation services than -they could affbrd

to buy,with private- funds.. While_these purchases might accurately reflect ser=

vice_ priorities, preferencesiWOUld be satisfied in direct proportion to the

level of personal wealth._ Sined_inCOme_levels in these neighborhoods_are

generally not sufficient to satisfy more basic needs (adequate housing; for

example), it is unlikely that a significant percentage of available private

wealth would be diverted to traditional urban services.

The spillover effects of extreme differentials in neighborhood service

levels are unknown. However, it is probable that the consequences of depressed

service levels are not limited to the deprived neighborhood. Beyond some

threshold, it is likely that too little police and fire protection, inadequate

refuse collection, and too few recreation and transportation services will, in

the long run, have a significant and detrimental impact upon adjoining and even

distant neighborhoods. In all, likelihood, these anticipated consequences

account, in part, for the limited use of willingness-to-pay as a system for

organizing the delivery and distribution of a variety of basic urban services.

Why_Are_Fees Charged for Some Services?

Whyithen, does willingness=to=pay govern the use_ofsome_services in

some communities ._(water, gas, electricity, sewerage; refuse Collection,. re-

creational services)? iSeVeral factors are probably important. For many of

these services, the spillover effects are limited in terms of their impact

upon other individuals, groups, and neighborhoods. The_indiVidUal who_cannot

afford the purchase_of an energy supply_sufficient-to meet heatingineedsimay

be deprived in terms of comfort, convenience, and personal well-being..:1In-
ability_topurchase_adequate_atoUntS of heating fuel has little or.no direct

and immediate consequences for. others. The parent_of the_child who cannot:

afford the $1.00_admittance_fee required for use of a swimmingpool located

in a public recreation center may beArritated_by a policy_that_ties service

consumption to willingness-to-pay. HOWeVer, it is_unlikely_in most instances

that the denial will be perceived to affect Other individuals.
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Willingness-to-__pay is less likely to apply to other services (police and

fire protection, for example) because the spillover effects of inadequate ser-

vice levels in some neighborhoods are more obvious. There is a sense in which

these activities are perceived to benefit the community as a whole. A string

of armed robberies and a series of rapes in one part of the city may affect

public perceptions of community safety, security, and well=being in other

parts of the_ jurisdiction. In addition, the persons victimized usually are
not personally to blame for their own victimization.

Some services _fall between_the_extremes of .no perceived ..spilloVer effects

on the_oneihand and_eXtensive effects on the other; The location of a_parti=

cular service on theitpillOver continuum may_accounti to_some:unknown_degree,

for the extent to:Whith Willingness-to=pay is empjoyed as_a_distributiVe prin-

ciple. For examOleiiin:SOMe cities responsibility for_the_construction of

residential. streets_falltiupon_the housing project developer; Future residents

assume indirect construction costs through the_purchase price of a home or

through bonded indebtednest; The .city_eventually assumes maintenance and re=

pair responsibilities_if the_streets meet certain_design specifications and

construction standards; In this case, it .may be that willingness-to-pay.is

combined with some other conception of equity_in resource allocation because:

spillover effects are perceived. Use of neighborhood streets may not be limite

to residents of the area;

Refuse collection provides another example. In the public mind, service

delivery on a fee basis may be more appropriate for garbage pick-up than for

police and fire protection but less acceptable than for some recreation ser-

vices. If trash collection is tied to willingness-to-pay, it is likely that

poverty neighborhoods will receive inferior service. In the short run, the

spillover effects for others of substandard service will be minimal. Immediate

consequences_ will be limited to unsightly neighborhood conditions. Beyond a

certain level, however, grossly inadequate refuse collection activities in

one neighborhood will be perceived to have an impact upon the appearance and

health of other part; of the community.

Another faCtOr whiiCh probably influences the use of willingneSs=t0=pay

as a guide to resource distribution has _tn.:do with -the extent to_whiCh the

amount-of service - consumed can be- easily andeffectively measured. The amount

of water; gat.; and elearicity_delivered_toindividual dwelling units -can be

precisely measured and the customer billed accordingly; The'number_Of people

using a swimming ptiOliOr public transportation facility can be easily counted

and service fees can be collected upon admittance For other serviteS,_hOW=

ever; the amount of_terVice consumed and the_fee_to charge for a given service

are difficult to determine. Who should paythe_costs of suppressing a fire _

if the blaze occurred through no fault of the homeowner and if adjoining reti=

dences benefit fromthe suppression? Who should bear_the expenses incurred

if the police are called upon to.iquiet a noisy party in response to complaintt

from a number of irate neighbors?

For some services (police_and fire) and:under_some conditions; the cost

Of__the service to theindividual citizen would be_ prohibitive. The costs in-

volved could_ be assessing some geographic unit (neighborhood or

centUt_teaCt) for the expenses_incurred; A neighborhood could contract for

a given level of police and fire_services; The residences wouldtreceive only

as much of a particular service as they could afford to purchase. However, a
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decentralized approach to service delivery would violate the assumption that a

minimum or greater amount of some services is necessary to guard against spill-

over effects.

--_equity Concepts in Making Decisions

A discussion of:equity_iS a complex undertaking Uncertainty about how

this complexity canibe_OUt to practical use may occur; _Though this uncertainty

is to--be expected, itAlto may_be_exaggerated. After all, equity concepts in

evitably are used at least- implicitly by public officials whenever decisions

are made-to leave...the_dittribUtitin of services as_it is -or to change it.- De-

liberations may not_bejraded:in equity_terms, but consequences for equity.

are unavoidable_because distribUtion. concerns Who_gets what and-whether the_

pattern that results is_fair.. ..0br purpose is -to helpparticipants in delibera-

tions_about service distribution make=more self-consciously aware decisions;

In making those_ decisions, there should be five key questions from an equity

perspective. These five questions are:

1. Which equity concepts are most relevant to a particular service

and to Which aspects of the service should they be applied?

2. What decision rules are most important in determining the current

distribution of the service and how, if at all, should these decision rules

be changed?

3; What-is the current distribution of the service and how can thit

service distributldh best be measured?

4. Does the existing service distribution pattern raise questions

about constitutionality, or does it violate requirements of federal statutes?

5. Who should participate in making distributional decisions (adminis-

trators and their staffs, planners and budget officials, chief executives,

members of the local legislatures), and what process should they go through

in making these decisions?

The purpose of this book is to provide a foundation for clearer thinking

about these questions. Separate chapters are devoted to each of these ques-

tions. There is no way to provide a formula for such complex, value-laden

subjects that public officials can apply to whatever local situations arise.

Suggestions can be provided, however, for organizing the analytical process

and for applying it to specific services. In the remainder of this chapter,

we will suggest how to determine which equity concept is most applicable to

a given service issue. We will also provide an example of how these equity

concepts can be applied to issues of park service distribution.

Applying Equity Concepts

At the analytical stage, three steps should be taken:

1. What advantages does each equity concept have if applied to a service?
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2. What disadvantages does each equity concept have if applied to a
service?

3. For each aspect of the service, which equity concept seems most
appropriate?

- The main questions to ask in determining advantages and disadvantages
include the following:

First, who will benefit if the concept is used?

Second, will there be spillover effects if the concept is applied?

Third, is it administratively practical (cost effective and politically
reasonable) to apply the concept?

These questions can be applied to any aspect of any service. In the
section that follows, we apply them to the distribution of neighborhood parks.

Applying Equity Concepts to Neighborhood Parks

Neighborhood_ parks are generally a few acres in_sizei_with_a_playground
and_playfield4 and great variety beyond that in the_facilities_thati mayhe: _

available. They_tend to be for active_outdoor recreation.:_though_they_could
have_passive facilities and indoor facilities. What areithe advantages and
disadvantages of applying the five equity concepts to neighborhood park services'

. iFirst. who will benefit? Equity based .on need. assuming need to:be a
functioniof income and wealth, tends most .toward the redistribution of resources
to. benefit:poorpeople. . Since poorer people have less private open space, less
interior .play space, fewer .funds to:purchase .private_recreationi_andless ma,
bility:to travel to recreation outside the neighborhood, a need basis for_dis-
tributing neighborhood parks_would_provide poor neighborhoods with more park-
land and.. facilities than other neighborhoods would receive; _Willingness-to-
pay. because of its_relation to_ability-to-pay, tends most toward inegalitarian-
ism. Those_who_already_have the most -private resources are most favored in
gaining access_ to public_ park services. Equity-as equality-rests-in the middle;
It leaves the distribution of benefits undisturbed. One should note that the
issue of-who-pays-taxes-to the-general fund from which parks are provided is
not being-considered here. The effect of demand and preference criteria of
equity_depend_oniempirical conditions=what people want and what they_do. The
tendency is for middle and upper-income neighborhoods to be better organized
than lowincome neighborhoods to seek government services. The demand pattern
that exists in a given place for parks, however, may deviate from this pattern.

Second, will there be spillover effects if the concept is applied? If
low!income_neighborhoods_get_Obre neighborhood park_servicesiithere_are_hot_

effectsiin_other neighborhoodsiiiThis. is based:on:the
assumptionithat a reasonable minimum level. of park - service is provided else-
where, Spillover effects from park services are:likely to occur primarily
because unoccupied youths engage in activities that others dislike. Thus,
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willingness-to-pay, if applied widely, could have spillover effects. Whether
these effects occur, what triggers them, and how serious they are is highly
speculative. The most reasonable perspective probably is -to assume that spill-
)ver effects from applying the equity concepts would be slight, with the possible
?xception of willingness-to-pay.

Third, is it administratively practical (cost effective and politically
' easonable) to apply the concept? Both equality and need criteria may be
:ostly to apply. Sometimes, low-income neighborhoods are deprived partly
Because they are developed, land is expensive, and land for parks was not
ionated or acquired quickly enough historically to meet current requirements.
this consideration is more applicable to parkland acquisition than it is to
%cilities and programs. Demand is practical to use because it gives priority
:o areas that seek services and provides less to those whose residents seem
less concerned. Preference is difficult to discern. Therefore, its utility
is limited to situations where current preferences may be a guide to future
Ise, such as when decisions are made about what facilities to include in a
lew park._ Willingness-to-pay can be used for park acquisition in developing
treas, if the cost can be included by developers in the purchase price of
sidences, or if residents are_organized_to tax themselves. Willingness-to-
my also can be used for specialized facilities, for which the interest of
mst people is low but the interest of a few people is intense.

One important equity issue for park services concerns how accessibility
Ind price should be combined. How close should which park services be to
thich people and at what price should services be made available?

From our value perspective, the following distinctions seem helpful:

1. Facilities that serve many purposes and potentially serve much of
:he service area population should tend to be equally distributed or skewed
,oward need. Examples would be neighborhood parks and recreation centers.
h ey should be free to users. Charging general purpose costs to the general
'und seems appropriate. Besides, monitoring and charging for general park
se is costly to administer.

Facilities that serve a single purpose can with greater justification
e unequally distributed. Officials reasonably may charge for their use,
erhaps sufficient to pay the full cost of providing them, since those who
ant to use them are but a small portion of the total taxpayers of the juris-
iction. The argument for general services, like recreation centers and
eighborhood parks, being skewed toward need is made stronger by the prob-
bility that regional parks, as well as public state and federal parks, will
end to be more remote and therefore more accessible to people with more
ncome. Equality of access to the sum of park services may require that
ertain services, such as neighborhood parks and recreation centers, be
ocated to favor lower income-neighborhoods.

2. There are legitimate roles for demands to be expressed and for
references to be elicited.

XVIII.1.30

33



a. Acquisition of parkland; Consideration of the appropriate
distribution of parks; recognition of natural land features; and issues
of cost should dominate land acquisition decisions; However; there is a
role for the views of residents; For example; how do residents expect that
a particular site will affect noise and traffic in the neighborhood, and how
accessible to them do they believe the site will be?

b. Long-range planning of facilities. Although many aspects of_ parks
planning benefit from professional training and judgment, ultimately the
issue is: Who_will_use the -park and how will they use it? One useful place
to begin is by.asking people what they want. Which alternative, among a set
Of feasible_alternatives;:do_they prefer? What_facilities do they want?
What equipment? What facilities should be developed first? Where should
they be located?

c. Annual programming. Determination of what team sports to organize,
what activities to offeriiand what courses to provide is facilitated most:by
examining use--and by considering_demands expressed through participation in
the current year and in preceding years. By looking_at earlier years; _trends
can be observed. .Current -and past -use is not the only important consideratic
Since use is confined to opportunities currently available; attempts also
should be made to determine the interest of citizens in programs not present-
ly offered;

From our value perspective, equity considerations in the provision of
park services can be summarized in this way:

There.are reasonable arguments for favoring low income neighborhoods
based on both need and equality concepts.

Willingness-to-pay has an increasingly important claim as services
become more specialized.

Demand and preference each have a role in issues of land acquisition,
long-range planning of facilities, and annual programming.

Conclusion

The objective of:this chapter has been_tO clarify alternative conception
of equity and to sensitize readers_to the distributional_implications of
equity alternatiVes. 'There is no formula for making equity_ judgments._ But
neither_is there any formula for making judgments about efficiency and effec-
tiveness.

Every service distribution pattern reflects one or more conceptions of
equity. Therefore, every decision that affects service distribution has
equity implications. No decision, or a decision to leave things as they are,
amounts to acceptance of the current pattern of who gets what.
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Although equity judgments are inherently political in that they concern

asic values about the distribution of benefits in society, the evidence

ndicates that adminiStrators have much greater influence on service distri=

ution than do elected officials._ Furthermore, departmental administrators

eem to have more influence than generalist
administrators such as city

mnagers, budget directors, and planning directors.

In our opinion, the process of making judgments about service distribu-

:ion Should be open to More participants both inside and outside of govern-

lent. Each participant should be more sensitive to the equity implications

if dittributional decisions than has customarily been the case.
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Questionsfor-Self-Evaluition

1. What are five conceptions of equity? Explain what they are and

how they differ from each other?

2. What does equality as equity mean? How can equality be

operationalized?

3. In what sense is need an objective condition? What effect will

bating equity on need have on who benefiti from services?

4. What are the differences between demand, preference, and

willingness-to-pay?

5. For which aspects of which services are you attracted to using

demand as the basis for equity judgments? Preference? Willingness,to-

PO?

6. Describe _a sequence of thinking and analysis about equity that

can help public official's apply the concept to service distribution

alternatives.

7. Pick a service and apply to it the questions about who will

benefit from using each equity concept, will there be spillover effects,

and is it administratively practical.
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CHAPTER 3. DECISION RULES AND THE DISTRIBUTION
OF URBAN PUBLIC SERVICES

Decision rules are standard operating procedures used by municipal
departments to distribute public services. These rules routinize behavior

and Simplify deciSion=making. They eliminate the need to consider a var-
iety of alternative solutions each time distributional decisions are made.
The_recurring issue of how services should be distributed is resolved by
employing rulet. Decision rules often rely on technical,rational rather
than political criteria. Administrators probably do not consciously decide
to provide some groups and neighborhoods with better or more services than

others. Services are distributed on_the basis of criteria that are tech-
nical in nature--crime rates and calls for assistance for police services,
and attendance levels for special recreation programs.

The consequences of using dedision rulesimayinot_be understood out==
side of the department; Rules are applied objectively. They appear to

be fair. Decision rules, however, have distributional consequencesThey
incorporate some notion-of equity; This conception of equity Often is
implicit rather than explicit.

A consequence of decision rules is that they influence who gets how
much of what. Therefore, governmentieneralists should be aware of hi*:
rules affect the pattern of service distribution; Decision rules are the
Meatit_byWhiCh distributional outcomes are determined.- If city managers
and mayors, council members, budget directors,_and planners want to in-_

flUehde service distribution, they must influence_the shaping of decision
rUlet.i In thiS chapter; -we provide examples of-decision rules for-police,
librariet;Land parksthat_are used in several large- cities. We also discuss
the dittribUtional significance of decision rules for these services.

The Function of Decision Rules

Decision rules are important in all organizations. They provide order

and simplicity. They enhance communication. They resolve, and avoid, con-

flicts. They submerge value judgments.

Eight propositions are presented below tt%t describe the functions
decision rules perform in organizations.

tions

1. Distributional decisions in municipal service departments are
made on the basis of organizational decision rules and are little affected

by explicit racial and socioeconomic criteria.
3
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2. Distributional decisions are "programmed" decisions in that they
are repetitive and routine and "a definite procedure has been worked out
for handling them so that they don't have to be treated de novo each time

they occur. . ."2

3. Decision rules serve as the memory of the organization, transfer
past learning and reduce uncertainty. Allison writes that,

Uncertainty is a critical factor of the environment
in which organizations live. Organizations seek to

avoid uncertainty. The first rule is: solve prets=
ing problems rather than developing long-run strate-
gies. The requirement that events in the distant
future be anticipated is avoided by using decision
rules that emphasize short-run feedback.

4. Rules simplify decision-making by eliminating the need to consider

a variety of alternative solutions to the performance task. Simon observes

that "a matter has become part of the organizational routine when it is

settled by reference to accepted or approved practices rather than by con-

sideration of the alternatives on their merits."4 Tradeoffs among goals

are neglected. Perrow writes : .
"Frequently, there is no clear ground

fi* doing A instead of B; both will have unpleasant outcomes. Rather than

agonize over -a decision, a rule cuts the knot."5 Rules provide a guide to

decision-making when several choices are equally appropriate.

5. Rules are resistant to change. Perrow observes that,

Rules are like -an invisible skin which bundles
together all:the technological -and social aspects
of organizations. As suchi_rUles stem from past
adjustments and seek to stabilize the present
and the future. When things are different in the
future; an- attempt to- change the tough invisible
threads means -that all kinds_of practices, bar=
gains; agreements;_ and payoffs will 'tumble:out_
of the web and must be_stuffed back in again. As

a result of these kinds of interdependencies,
changes in organizational rules are generally
incremental.6

6'. Rules make for reliable performance easy application, and coor-

dinated activity.

7.__ _Organizational rules are influenced by_the records maintained by

the_drgahilatiOn since the records that are kept_determinezin large_part
what aspects -of theenvironment will be observed and what alternatives of

action will beconSidered."8 However, much information is unreliable and

there is more information_ than can be efficiently processed and analyzed.

Therefore, OYert and March maintain that,

3.8
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One of the ways in which the organization adapts to
the unreliability of information is by devising pro-
cedures for making decisions without attending to
apparently relevant information. Thus, the internal
biases in the organization increase the pressure
(from external uncertainty) to develop decision-
methods that do not require reliable information
(other than the simplest, most easily checked infor-
mation).9

Consequently; rules tend to be simple.

8. The origin of decision rules can be traced to organizational
experience and the impact of extraorganizational norms. The rules are
maintained by recruitment, training, and socialization. Perrow observes_
that one way "of reducing the number of written rules is to 'buy' personnel
Who have complex rules built into them." These professionals "are trained
on the outside, usually at the public expense, and a large number of rules

are inculcated into them. They bring these into the organization and are
expected to act upon them without reference to their skills."'u

Implications of Decision Rules for the Distribution of :ervices

1. Every organizational rule has distributional consequences.
11

2. Becquse rules are objectively applied and enforced, they appear
to be fair.'

3; Because the question: what is -the proper basis for determining
an equitable fair distribution of service? is- subject to many interpreta=

tions (equality; -need; demand; preference, and willingness- to -pay),

sion rules will be particularly significantlin those municipal agencies
with major responsibility for the distribution of urban pUblic services.

4. Any specific standard -of equity (fairness) in service dittribU=
tion can be criticized; and supportedi on a number of groundt, _Cbtitidera
tions of equity will not be made explicit in the decision ruleiseledted.
In fact, the rule will tend to avoid potential conflict over who thodldi
get what by- emphasizing technical-rational rather than political criteria.
Conventional and quantifiable rather than controversial solutions to the
peefoemance task will be incorporated in the rule. Consequently, certain
values -about who should get what will be_systematically excluded; This

emphasis upon technical=rational criteria- and "objective" solutions is
reinforced by recruitment, training, and extraorganizational norms.

5. BeCaUse organizational rules tend to be_defined in technical terms;
the distribUtiOnaliMpliCations_are little understood.__Consequently, the

rule is seldom if ever subjected to challenge on_distributionalgrounds. As
Simon obtervet, policy questions where_"technical complexity hides the value
issues" Are lett likely to become political "than matters readily accessible
to common sense."14

39
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Organizational rules are resistant to change. Therefore, the
distributional pattern at one point will bear a marked resemblance to the
distributional configuration at another.

Specific Examals

Do decision rules determine distributional policy to the extent sug-
gested in the literature? Do decision rules incorporate conceptions of
equity? Does their application in municipal service departments have con-
sequences for the equitable distribution of services? The evidence from
several cities suggests that decision rules do play a major role in deci-
sions about service distribution and that the use of these rules may have
distributional consequences for certain groups in the population. Decision
rules do incorporate conceptions of equity. Sometimes, these implicit con-
ceptions about what is equitable in service distribution operate to the dis-
advantage of certain neighborhoods. Specific examples to illustrate the
role of decision rules and the way in which these rules incorporate concep-
tions of equity will be useful.

Police Decision Rules

_In_Boston, Charlotte, N.C., Houston, Richmond, and Rochester; the
conceptions of_equity employed in police departments to guide service dis-
tribution_are demand, needi_and equality.15 In Rochester, N.Y for example,
patrol iofficersiare assigned to districts on the basis of calls for service
(demand) and crime rates (need). However, each district also receives a
minimum number of patrol:officers.-_ This number exceeds the manpower level
some districts would qualify for if_crime rates and calls for service alone
determined resource allocations. Therefore, need and demand are modified
by equality;

In all_five cities, each district is assigned.:a minimum level of patrol
manpower based on territory and population. Beyond these minimum standards,
manpower assignments are determined by variation in callsHfor service and
variation in crime rates; Reported crime rates, rather than actual crime
rates; which can be determined with victimization surveys, are -used in dit=
tributing patrol personnel. Since victimization rates often differ from
reported crime rates, the use of victimization data might produce a substan-
tially different patrol distribution pattern;

In assigning police investigators, decision rules also are used. In

Charlotte and Richmond, crime rates are given first priority and the severity
of the crime receives second priority in assigning investigators to districts.
The severity of the crime is given highest priority in New York City and
Rochester. In New York City, crime rates are considered second, and in
Rochester, a district's population is considered second. In Rochester,

each of the seven police districts in the city receives eight investigators.
In Boston, on the other hand, crimes of vice are given top priority, followed
by an estimate of the workload, which includes judgment about the amount of
time each investigation will take. In Fairfax County, Va., workload is con-
sidered first, followed by the severity of the crime and the prospects of
making an arrest. Crime rates are considered fourth (see Table 1).
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Table 1; Assignment_of Investigators by Police-Departments

Ranking by police administrators of factors that influence the

distribution of police investigators.

Population Crime
Rates

Severity
of the
Crime_

Arrest
Prospects

Balance Other
Arrest
Rates

Boston 4 3 (vice, workload)
1, 2

Charlotte 1 2

Fairfax County 4 2 3 workload)
1

New York City 2 1

Richmond

Rochester 2
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Response time is another important variable in evaluating police
services. In Boston, Charlotte, Houston, Richmond, and Rochester, resoonse
times to calls for service are determined by the nature of the call. ).eports
of serious incidents receive top priority. Police officials maintain that
an effort is made to achieve equal response time among districts. A burglary
report from a high income district will not receive a more rapid response
than a burglary report from a low-income district. In four of these cities,
response time data are neither gathered nor analyzed. Therefore, there is
no way to determine whether responsiveness to citizen requests for police
assistance is equally distributed among districts in these cities. The ex-
ception is Boston, where response time data are maintained by district for
different types of calls.

No effort is made in these cities to achieve_equal_arrestor_clearance
rates (eqUality of results) or_equal crime rates (equality of-impacts) among
districts. In some of these_cities,_data on arrest and_clearanceirates are
not even maintained by_district. Crime rate data are maintained by dittridt,
and crime rates vary widely, of course, from district to district.

Library Decision Rules

The decision rules most often employed to guide the distribution of
library services incorporate demand, need, and equality. Different library
departments use different combinations of rules to distribute services. In

Oakland, Calif., and Houston, Texas, expenditures; staff personnel, and new
acquisitions were distributed to branch libraries on the basis of circulation
rates. The higher its circulation; the greater the share of available re-
sources a branch library received. Since residents of middle and upper-
income neighborhoods read more, branches located in these neighborhoods
received more resources.

The cities of Atlanta, Charlotte, Richmond, and Rochester, employ
similar rules to distribute new books and materials to branch libraries.
In each city, total circulation (demand)_plays a major role in resource
distribution. Branch libraries with high circulation totals receive a
larger share of ava':lable resources. Branches located in_poor neighbor-_
hoods receive more resources than_they_would receive__if_circulation totals
alone_were used_to:distribute boOks and materials. _Need as_equity (income
level)-is_used to temper demand as:equityAcirculation_totals). In each
city, each__branch_library is provided with a minimum level of services.
High circulation branches qualify for additional shares of available re-
sources.

In BostoniiHartford,_ and Pittsburghi_a different_setiof decision rules
guide the- distribution-of library services; The library-department in Pittt-
burgh_reliesiupon_equality and demand to distribute new books and materials.
In- Pittsburgh; -each branch receives a_minimum_level_of resources; Second;
use -of- services; programs, and facilities is an important_factor in alloca-
ting resources -over and beyond these minimum levels; This decision rule
emphasizes frequency of use of all library services rather than book circu-
lation; Consequently, the use rule_ employed in Pittsburgh differs from
the book circulation rules relied upon in Atlanta; Charlotte, Houston,
Oakland, Richmond, and Rochester.
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_ A somewhat different rule_guidesservice distribution in:Botton and

Hartford. Branch libraries are- divided -into two categories (large and small).

Large branches receive more_resources than_small facilities. Within each

category, resources are distributed on an equal basis to branches.

In...none of_thete:Cities are surveys-conducted to:determine neighbor-
hood_preferencet fdr library. services. Public meetings_with_neighborhood
groups are not held to - ascertain- citizen preferences. Instead, the pro-

fessional staff in each branch- is. upon to- determine and respond-to

neighborhood preferencet_for:library_services. Although branch librarians
in each city have considerable:control over_the_chOiCe of books and mater-

ials- -they wish to purchase; this authorityis_liMited._ In Pittsburgh, for
example; department heads inithe_central_library_adMinistration (reference,

scienceitechnology; art; musici_popularuimaterialt) decide_ which books and

materials should -be purchased for the entire system. Branch librarians are

limited to making selections from these purchatet.

Cities use a variety of rules to determine the location.e_new_branch

libraries. -In Rochester, threerules are important. Priorityits given to

a_maximum distance rule. Libraries are_located_so_that'a signifitant_nUMber
of- residents do not live further than_an_acceptable_maximum distande feom:a

beanth library._ In Rochester, this-acceptable_distance is .two and one4half

miles. _A SeCond_rUle_used to determine_thelocation of new_branchesirelatet

the size of existing beanches to the density.of_neighborhoods. .Standatdt

are used fdrithe number of square feet of library,space needed per 1,000

residents.- If a. neighborhood is deficient in branch library -space based

on -this dentity.ttandardi_then it is given extraconsideration_when the
location of a new branch is decided. A third factor that affects the locei

tion of new branchet is the availability of land. _Sites that qualify on

the basis of the above criteria sometimes are not available.

In Richmond, the location of new branches is determined by the maximum

distance, size and density rules. However, the acceptable. maximum distance
to the nearest library differs on the basis of the race and wealth of the

neighborhood. Becauselowincome residents have limited mobility, libraries

are located so that residents of poor neighborhoods have to travel a shorter

distance to reach the nearest branch library.

In Charlotte, the maximum distance (two and_one-half miles), size and

denSity rules are most important in determining library locations. In

addition, low income neighborhoods are given extra consideration_in loca-

tional decisions, since it is felt that greater accessibility will increase

on -the part of low-income citizens. Although less important, circula-

tion levels and citizen requests are also considered. NeighborhoodS that

heavily_ute available library services and neighborhoods that have been

particularly outspoken in seeking additional library service will be given

consideration when locational choices are made.

In_Hartford, citizen requests are_the -most important factor in deter=

mining. the leidationitf:new branches. A maximum_distance rule is also

important. AtiinitharlOtte, Houston, and Richmond; the branch library .1

service areat:in Haetfoedlee drawn so that_residents of poor neighborhoods

have to traVelia:thdrterAistance to reach_thenearest branch; Therefore,

locational decitiont in Hartford are affected by three decision rules:
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Citizen:requests and complaints; maximum distance; and the income level
of neighborhoods.

Boston employs a_single rule_to guide locational choices.--When funds
for the construction of a new branch become:available; the facility will be
constructed on_or_near the site of_the branch most in need of replacement_
(based on_ageideterioration) In the past; locational decisions _in Pittsburgh
were based on a maximum- distance rule (25,000 citizens within one mile of a
branch library). In addition; citizen requests were also considered. The
library department believes that the maximum distance rule has now been imple-
mented in all city neighborhoods. There have been no requests for additional
branch services in the last seven or eight years. In fact; the Library Board
is considering whether to closes:me existing facilities.

In Atlanta, a maximum distanceirule_is important. Neighborhoods with-
out a branch library are_given consideration_ in locational decisions. The
distance rule is not uniformly applied in all neighborhoods. It is felt
that_poor_neighborhoods_will not use library- services. Limited resources_
require, thereforei_that consideration also be given to expectations about_
use in locational choices. These two rules -!_maximum distance and projected
use-are important factors in deciding upon library sites.

In general, a maximum distance rule is mostoften_employed to deter-
mine the location of new branch libraries.,: New branches -are located_in
Atlanta; Charlotte; Hartford, Houston; Richmond, and:Rochester so that
residents do not live farther than an acceptable maximum - distance from
a branch library; _In Charlotte; Hartford; Houston; and Richmond, the :

distance rule is not uniformly applied_amongineighborhoods. Since resi,
dents of_poor neighborhoods have- limited_ service areas for libra-
ries located in these neighborhoods are smaller than they are for branches
located in wealthier neighborhoods. Therefore; residents of poorer neigh-
borhoods have to travel a shorter distance to reach the nearest branch.

Park-Decision-Rules

Decision rules for park services tend to be less precise than for
some other services. Several rules-seem to be balanced in ways that are
difficult to specify. The following are decision rules-that could be bal-
anced in distributing expenditures for facilities and equipment to existing
neighborhood parks:

1. Expenditures fOr_facilities and equipment -are distributed in part_
to meet recreational standards in the community. Suppose that the standard
is one basketball_courtiper_500_people._ Neighborhood parks that are_defi=
cient on the basis of this standard will receive more expenditures than
parks that meet minimum standards.

2; Expenditures for facilities and equipment are distributed in part
to replace or repair deteriorated items;

3. Expenditures for facilities_and equipment are distributed in part
based on user rates. Neighborhood parks that are used heavily tend to get
extra consideration.
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4. Neighborhood parks in low-income neighborhoods tend to receive

more expenditures for facilities and equipment, because residents in these

areas have a greater need for recreation services.

5. Park size is an important consideration. Large parks receive more

expenditures for facilities and equipment than smaller parks.

6. Requests and complaints from residents are considered in distri-

buting funds to neighborhood parks for facilities and equipment.

Each of these rules will have diStributional consequences. Rule -1

(recreational standards) incorporatet equality as equity. If this rule is

followed, each park will have the same - number-of facilities and amount of

equipment per X number of persons. Rulet 2, 3, and 4 tend to incorporate

demand as equity. Rules 2 (replace or repair deteriorated equipment and

facilities) and 3 (user rates) distribute resources on the basis of use of

parks. Although replacement or repair of equipment and facilities may be

required because of vandalism, heavy use also may require that a dispropor-

tionate share of available funds be spent at some parks for these purposes.

Rule 4 (low-income) incorporates need as equity, while rule 5 provides

an equal distribution to parks of the same size. If large parks are equally

distributed among neighborhoods, some areas are not deprived by allocating

resources on-the basis of park size. If large parks tend to be located in

some types of neighborhoods and not in others, however, resource distribu-

tion on the basis of size will result in an unequal distribution of expen-

ditures for facilities and equipment.

The decision:rules used by parks departments to distribute expenditures

for facilitieS and equipment to neighborhood parks are ranked in Table 2.

The decision rules most -often used to distribute expenditures for :

facilities and equipment in these communities incorporate demand as equity.

In Boston and Fairfax County, Virginia, responding to citizen requests and

complaints is the most:important ilile_uted to distribute expendituret among

neighborhood- parks. The citizen:input rule is also,important in Rochetter

and Pittsburgh. , The deteriorated fadilities and equipment_rule receives

to priority in Charlotte, Pittsburgh,_ and Rochester. This rule is also

ranked third or higher in Atlanta,- Boston-, Cleveland; and Richmond, While-

liter rates are ranked third or higher in Boston and Hartford;

Jfaftfded and Richmond rely on rules-that tend to emphasize equality. :

In thete cities, expenditures are distribUted_t0 neighborhood_parks in order

to meet community standards for facilitiet and equipment. For_example; if

the standard is X number of_playgrounds or:ballfields per X number of resi-

deeittiparkS that_ are_ deficient on the batit of this standard receive prior-

ity._ The recreational standards rule also was ranked_second in Charlotte

and third in Rtichester. In Atlanta; funds were dittributed equally to park

districts, decentralizing decision-making to that level. In Cleveland; a

certain amount -of funds were set aside for each park before other factors

were considered.
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Table 2; a1str4bmt4ngPark Equipment and Facilities

A ranking by park admini$trators of the factors that influence the
distribution of expenditures to existing neighborhood parks for facilities
and equipment.

LOW
Deficiencies Replace Users Each Income Size Equally Requests °the,

1. 2. 3. 4
Atlanta 4 3 5 6

Boston 3 2

Charlotte 2 1 3

Cleveland 4 1

Fairfax County 5 4

Hartford 1 2 3 4

Pittsburgh 7 1 6 2

Richmond 1 2 4

Rochester 3 1 6

5. 6. 7. 8 9.

8 2 1 7 9

5 4

4

3

6 8

5 4

5

5

Key: 1. Correct deficiencies from standards 2. Replace or
repair deteriorated items 3. User rates 4. Some for
each park 5. Low income 6. Park size 7. Equally to
park districts 8. Requests and complaints 9. Other

4f;
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(profession
judgments)

6

1 2

(equal to ea
legislative
district)

7_ 5

(staff asses!
ment)

3

2 7

(availabilii
of outside
funding)



None of these:cities:rely_Upon need as equity as the most important

consideration in distributional deCision=making. Parks in low- income-

neighborhoods do not receive more expenditures for facilities and'equip

mebt. Greater need for recreational _ services on the part of low-income

groups does not determine resource dittribution.

Are some neighborhoods lesslikely:than others to complain about and

Make requests for recreational services?

In five communities--Charlotte, Cleveland, Fairfax, Pittsburgh, and

Richmond-=parks administrators maintain that low-income individuals are

less likelY to express their preferences -about neighborhood parks.
Now-

ever; administrators in each city also maintain that citizen preferences

for recreational services are actively solicited through survey question-

naires and meetings with community groups.

DecUton_Ruies for the Location of New-Parks

Several decision rules could be used to influence the location of

new parks. Administrators seem to balance a number of these rules, using

a number of different combinations.

1. A maximum distance standard is one important factor in determining

new park locations. The objective is to have no residences more than some

specified distance from the nearest neighborhood park.

2. An acreage and density factor is used to decide the location of

new neighborhood parks. A standard of X acreS_per 1,000 residents is used.

Neighborhoods are ranked from most to least deficient in park acreage and

the most deficient neighborhood receives first priority.

3. Low-income neighborhoods are given priority because residents of

these neighborhoods have a greater need for public recreation.

4. Neighborhoods with high rates of use of existing parks are given

extra consideration.

5. Citizen requestS are important in deterMining_new neighborhood

park locations If residents have been vocal in teeking_a_new park,_their

neighborhood may -be given_favorable consideration even
if the area has suf-

ficient park acreage based on other criteria;

6. Sparsely populated parts of the jurisdiction often are-given prior-

ity when decisions about park location are made. ThiS occurs because these

are often areas of future groWth_and land suitable for parks can be purchased

at more reasonable prices than elsewhere.

7. Geographic balance-is important in proposing locationslOr_new

neighborhood parks_ The council, or- board, that must approve:development

of new -parks may prefer that proposed new parks be distributed around the

jurisdiction,_ even to parts of the jurisdiction that are not deficient in

park acreage based on other criteria.
4 7
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B. The decision wnere to locate anew net ynuurnuuu pars la
the control of the parks department; Parks often are located_On land that

has been donated to the city. In other cases,:land suitable for a public
park is not available in some parts of the jurisdiction.

The use that is made of these rules is summarized in Table 3. The

most important rules for locating new parks in the communities studied_are
the maximum distance, acreage and density, and citizen request rules. Citizen

requests are the most important factor in park location in Boston, Fairfax,

and Pittsburgh. Maximum distance ranks first in Atlanta, Charlotte, and
Rochetter, and second in Richmond. The acreage and density! rule ranks first

in Hartford and Richmond, and second in four other jurisdictions. The citize

request rule is based on demand as- equity. The maximum distance and acreage
and density rules incorporate equality as equity.

Availability of land_suitable for the location of a new park is also
a consideration in several cities. The Director of Parks and Recreation in
Richmond noted that areas of highcensity which_"need" parks often don't have

available space. Parks administrators in Charlotte mentioned that some sites
that qualify on the basis of criteria such as maximum distance and acreage

and density are not suitable because barriers (freeways, railroad tracks)

inhibit access. There is another factor that affects park location. Until

1969,_98 percent of parkland in Charlotte was donated to the city. Avail-

ability of donated land is a consideration in decisions about where to locate

new parks in six of the nine jurisdictions studied.

Low=income neighborhoods do not receive priority in decisions abbUt
Where_to locate new parks. Need as equity plays no role in the distribu-
tional process in five of the nine jurisdictions. In Charlotte the_lOw=

income rule ranks third, in Boston and Cleveland it ranks fourth, and in

Pittsburgh it ranks fifth.

Detitibh_PUleS for park location differ from the rules followed to

detide upon the location of branch_libraries. Several_cities also rely

on the maximum distance rule to locate library branches. However, in

Charlottei:HartfOrdi_HoUston and Richmond; the distance rule is_not_uni-
formlY400lied in all_neighborhoods. The service -areas for libraries lo-
cated -in loW=ifiCOme neighborhoods are smaller than theyare_for branches

located-in wealthier neighborhoods. Low-income citizens have to travel

a shorter distante to reach the- nearest branch. For_parks, the maximum

distance rule is unifOrMly applied among neighborhoods. Low7income _resi-

dents do not receive -extra Consideration. Citizen requests play a more
important role_in decisionsiabOUt the location of new parks than they do

in decisionsabout the lcidation of branch libraries.

Parks is an example of a service whose distribution may be substan-

tially influenced by the historical development of a community. In coin=

munities where park land was rarely acquired by any method other than

private donations, public policy had little direct influence on park

distribution. Deprivations may occur for reasons other than overt public

policymaking consequences.



Table 3. Locating New Neighborhood Parks

.

A ranking by park administrators of the factors that influence

neighborhood park location decisions.

Distance Density Income Use Requests Sparsely Council Donated Other

1. 2. 3. 5. 6. 7. 9.

Atlanta 1
2 4 5 3

Boston 4 1 3 2

Charlotte 1
5 6

Cleveland
2 6 5

Fairfax
County 2 1

3

Hartford 1 2
4,4

Pittsburgh 2 5

Richmond

Rochester 2
4 5

Key: 1. Maximum distance standard 2. Acreage and density 3. Income

4. Use 5. Requests 6. Sparsely population parts 7. Council

prefers balance 8. Land donated 9. Other
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Development history may be even more important with some other services.
Streets-and sidewalks, water and sewer lines, and other aspects of a community's
physical infrastructure, are likely to be provided by developers of resi-
dential areas and included within the cost of the houses they sell. During
the years that this policy has been in effect, neighborhoods developed in
that way are likely to have a similar supply of many services. Neighbor-
hoods developed in earlier periods may be deficient in various ways in their
physical infrastructure. Policymakers are faced with difficult choices in
these instances. Providing these services from general tax sources may be
viewed as unfair to residents of neighborhoods where such services were in-
cluded in the cost of the residences. The absence of adequate services_like=
wise may be viewed as unfair. Similar problems may occur as a result of annex-
ing territory. Development requirements often are different in neighboring
jurisdictions. Inequalities often will be inherited in the process of annexa-
tion.

Distributional Consequences of Decision Rules

The distributional effects of decision rules can be illustrated by
analyzing a series of rules that could be used to distribute police ser-
vices.

The following rules could be balanced to distribute urban police
services.

1. Police patrolmen are partially assigned on the basis of population,
so that each district has at least X patrolmen per 1,000 residents.

2. Patrolmen are partially assigned on the basis of total reported

crime rates. If a district accounts for 10 percent of the total reported
crime in the city, it receives approximately 10 percent of available man-
power.

3. Police manpower is partially assigned on the basis of total calls
for service. The higher the total number of calls for service in a district
or beat, the more manpower it receives.

4. All calls for police service are responded to.

5. Police investigators are partially assigned to districts on the
basis of population so that each police district has at least X investiga-
tors per 1,000 residents.

6. Police investigators are partially assigned on the basis of total

reported crime rates.

Each of these decision rules has distributional consequences. This

set of rules incorporates three different conceptions of equity. Rules 1

and 5- (population) emphasize equality as equity, rules 2 and 6 (reported
crime) employ need as equity, and rules 3 and 4 (calls for service) rely
on demand as equity. If rules 1 and 5 (population) are used to guide the
allocation of resources, every district and beat will receive the same
number of patrolmen and investigators per 1,000 residents. The variation
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in crime rates and calls for service will have_little effect on the _

distribution of police manpower. However, crime rates and requests for

service do vary among districtS and beats. If equality per capita is used

to deploy manpower, high crime areas will receive no more resources than

low crime districts. Consequently, patrolmen assigned to high crime areas

Will have less time to engage in preventive patrol.

Demand as equity also has distributional con:..Haences. Rule 3 requires

that manpower be assigned on the basis of total calls for service. Police

services are provided to areas that request them._ The rule affects who gets

what because some -areas make more requests fcr police assistance than others.

Although many calls_are made to report a crime, some calls for police assis-

tance may have little to do with criminal behavior. Instead, these contacts

may deal with requests for information or minor traffic accidents.

Rule 4 (all callS are responded to) also has distributional consequences.

If all calls, both routine and priority, are responded toi a significant por-

tion of the patrol officer'-s time will be required to deal with a variety of

relatively minor requests for police assistance. Consequently, priority calls,

serious crimes, and the preventive patrol function will receive less attention

than they would if non-serious calls were ignored.

Rules 2 and 6 (total reported crime rates) will have consequences for

the distribution of manpower that differ from the rules discussed above.

Since some districts have more crime than others, these districts will

receive more manpower than they would under equality as equity. High crime

areas also may not be the same areas that generate a large number of calls

for assistance. Therefore, neighborhoodS with a high level of total re-

ported crime may receive more manpower under need as equity (total crimes)

than they would under demand as equity (total calls).

An alternative set of decision rules could be:

1. Police manpower is partially assigned on the basis of total actual

crime rates (victimization rates).

2. Police manpower is partially assigned on the basis of a weighting

scheme. The number of serious personal and property crimes are considered

more important than the number of total crimes.

3. Assignment of investigators is influenced by the number of actual

serious personal and property crimes.

Rules 1, 2, 3 emphasize need as equity as opposed to equality, demand,

and need as equity in the first set of rules. The distributional conse-

quences of these rules differ from the effects of the first group of deci-

sion rules. Rule 1 assiggs-police manpower on the basis of total actual

crimes determined with aNictimization survey in which citizens are asked

if they have been crime victims. Districts and beats with a high level of

actual crimes are assigned more patrol officers and investigators. In

general, reported crime rates seriously underestimate the actual incidence

of criminal behavior. In addition, some individuals kthe young, in parti-

cular) are less likely to report crimes than others.10
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In 1975, Charlotte, N.C., conducted a victimization survey in order
to determine the actual incidence of crime.17 The survey showed that the
actual rate of crime in the city was twice as high as the official rate.
Eight of the 10 police areas in the city experienced actual rates of crime
from two to four times higher than the official rate.

Rule 2 in the second set of decision rules (manpower is assigned on
the basis of the number of serious personal and property offenses) also
will have distributional consequences that differ from the other rules
discussed. The distribution of total crimes, which includes a variety of
minor crimes, may differ from the geographic distribution of serious crimes.10

Distributional Consequences of Library Decision Rules_

A better understanding can be gained of the possible distributional
implications of library decision rules by examining several rules that could
be used to distribute library services. Suppose the following rules were
employed:

1. Library resources (books; newspapers, periodicals; staff personnel,
equipment, facilities) should be distributed among branch libraries on the
basis of circulation rates. That is; branch libraries with high use levels
receive more resources.

2. In general, the same types of books, materials, programs, facilities,
and equipment should be provided in each branch library. The reading prefer-
ences of high use branches serve as a guide to the types of books and mater-
ials to provide in each library.

3. A maximum distance rule determines the location of new branch li=
braries. No citizen should have to travel more than X miles in order to
reach a public library. This goal determines the location of new branches.

Each of these decision rules will have distributional consequences.
Rule 1 tends to penalize branches located in low-income neighborhoods
since residents of these areas read less. Rule 2- also works to the dis-
advantage of poor neighborhoods, since high circulation branches determine
the types of books, materials, and programs that will be provided in each
library. Since a failure to respond to the reading preferences of low-
income citizens may have an impact upon the extent to which these indivi-
duals use library services, rule 2 reinforces the distributional consequences
of rule 1.

Rule 3 also affects who gets what. Some citizens are less mobile than
wealthier individuals. Therefore, the use of an equal distance rule is more
likely to present a barrier to accessibility to library services for blacks,
young children, the elderly, and the poor than to other people.

Other rules for the distribution of library services are also plausible.
These include:

1. Resources should be distributed on an equal basis. That is, the
same number of books, materials, programs, and facilities should be provided
per 1,000 people.
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2. Preferences for library services should be systematically and

periodically determined through sample surveys of residents and the types

of books, equipment, programs, mate..ials, and activities provided in each

branch library should be responsive to the variation in neighborhood prefer-

ences.

3. Accessibility to library services should favor low-income neigh=

borhoods because these groUpt are leSt_MObile, because_use drops rapidly

with distance, and because patront of libraries in ghetto areas are often

young children.

_ 4. A major Advertising and outreach campaign should be conducted in

minority and low- income neighborhoods in an effort to stimulate use of

library services.

Each of these rules will have consequences_ that differ from the out-

comes -of the rules_previously discussed. RUle 1 (equality_per capita)

provides -an equal distribution of resources regardless of differences in

circulation rates. Rule 2(surveys of citizen preferences) and rule 4_

(advertising and outreach campaigns) may lead to greater -use of library

services by minorities and the poor; Rule 3 recognizes that low - income

groups haVe limited access to private library_and other educational set.=

vices -and fatilities and that the public sector has a responsibility to

counteract the disparities in resources and opportunities produced by the

operation of the private sector.

Conclusion

Decision rules have distributional consequences.18 They affect who

gets what. Because decision rules tend to rely on technical-rational cri-

teria (crime rates, calls for service, user levels, professional standards,

circulation rates), generalists may not be aware of their operation.

Decision rules incorporate conceptions of equity. Some rely upon

equality, others upon need, and still others upon demand. Careful analy-

sis is needed to determine the conception of equity implied in the rule.

Geographic analysis is also required to determine the impact that a parti-

cular rule or set of rules has upon the distribution of services among

neighborhoods.

Bomeidittributional issues can be_addressed:best by government gener-

alistt. .Generalists can best determine whetherilow-incomeneighborhoods

should receive extra consideration in distributional decision=making. Whether

user:ratet or citizen complaints should guide service distribution is _a poli-

tical qUettiOn and should properly be decided by elected officials and_gener-

alist administrators. - Distributional analysis on a geographic basis can

provide information about the_impact that decision rules:have_on_the_pattern

of service distribution. Analysis is required to determine whith rules re=

suit in a differential pattern of distribution. This informatiOn Can_be

used by generalists to- evaluate the decision rules in operation, examine

their consequences, and make changes in them.
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Questions for Self=Evaluation

1. What are decision rules?

_ 2. What is the relationship between decision rules and conceptions
of equity?

3. What are some examples of decision rules used in cities for police,
libraries, and parks?

4. What:are several alternative decision rules for assigning police
patrolmen and investigators? Who would tend to benefit from the use of
each alternative?

5; What are several alternative decision rulesifOr the diSteibutibh
of library resources to branch libraries? Who would tend to benefit febm
the use of each alternative?

6. What are several alternative decision rules for the distribution
of park resources? Who would tend to benefit from the use of each alter-
native?

7 Develop alternative decision rules for some other service and
analyze who would tend to benefit from their application.
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CHAPTER 4. METHODOLOGY
FOR ANALYZING URBAN SERVICE DISTRIBUTION

In:this chapter we will discuss methods of measuring the

distribution of urban publid services. Categories of analysis will

be- suggested. Data will be_claSSified as_indicators_of resources,_
activities, resultsi_and impacts; Services to-be analyzed also will

be placed -in Categories. Specific-indicators for each_serVice4 in

each service category, will be- presented. Consideration will be

given to interpretation of combinations of these indicators for a

given service, including ChnSiderationuf:how these indicators can

be_used to identify t conception_of equity which-seems to be re-

flected implicitly in.the data; Methods for_arraying_these indica-

tors geographically_will be presented, and some problemsiof-
selecting appropriate geographic units of analysis will be discussed.

This chapter ShOUld_help=develovan ability to analyze a::

service systematicallY, froM its beginning as resources to deliver

it are mustered, through the_adtiVities:by which it is delivered,

to the results-that are achieved by delivering the_service,,_and the

impacts:dh societal conditions that occur because the service has

been deliVered;

Skill in selecting Spedific indicators-is an:important

objective. Creative imaginationAn generating- possible Indicators

for use-in analysis is needed; The most important indicators and

the most feasible indicators to work with in a particular-situation

should be- Selected. Indicators relevant to Measuring- achievement

of service objectives should be chosen. _It is_ crucially:important

to use indicatorS of results -to analyze achievement of objectives:

Categories in the service delivery_framework==resources, activities,

results., and impactsshould be related. to_conceptions of equity;

There are similarities among types Of services.. Different problems

are encountered in analyzing service distribution of_each-type==

routine,_ protections- developmental; and social minimum. For each

type of service; different problems will arise in selecting
appropriate_geograOhid units of analysis and the most relevant

indicators of socio-economic COnditions.

Categories of Analysis

The first problem that an analyst confronts is how to measure

services. Indicators must be selected. These indicators should

be related to the objectives that the service is intended to meet.
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Services have more than one - objective.- For - example, one way of
describing the objectives of fire services is: Fire services- are

intended to reduce the occurrence and severity.. of firet_through:
inspection and public-education and-to suppress -the_ fleet thitido
occur- with as little property loss and as few deaths and injuries as
possible.. Indicators will be-needed-that are relevant to measuring
suppression and prevention._ Both injuries and property damage need
toibe accounted for. A number of indicators will be needed to cover
all the objectives.

Each service has-one or more social conditions -to whith it is
applied..- Some of these-conditions should be referred to in the
statement of serviccobjectives.-:With fireiservicesi_the social
conditions to be dealt with .areifires and the physical -settings
whith_have varying degrees of risk of catching fire. With police _

services; the social conditions to be dealt with are crimes reported.
Police, of course, perform services other than detecting perpetrators
of reported crimes. They direct traffic, intervene in family disputes,
regulate public order, and provide a helping hand in a_variety of
situations.- Gathering. data for indicators forpolice services related
to -each social condition is not-practital. _Analysis:should be
focused on the crime fightingieffort:of_pdlite. Social_ conditions
relevant-to each service should be identified, and statements of
objectives should incorporate some of these social conditions.

iVservice_delivery framework, or model, should be used to help
identify specific indicators_for each service. The framework-we
propose_hasiseveral..Utetii It directs. attention. to several stages:
of- the service process. It encoUrages_the analyst to consider the
consequences of the service._ It stresses perfOrMande,An.addition_to
encompassing workload-measures. Use of it leads to indicators that
can-be related to alternative conceptions of equity. Thit.terVidd
delivery framework does not make the identification of suitable
indicators .a.sitple'prOdeSS, but it does help make the identifi-
cation process more inclusive.

For every urban service, resources--are required. In systems

model terms, resources common1/17i7iTerred to as inputs. The_

service_deliveryframework and its relationship to systems model
terms is- diagrammed in Figures1 and 2._ Resourcesiare- money;
personnel, fadilitieti and equipment._ A useful measure of resources
often is expenditures--expenditures for_ replacement of waterlinesi
expenditures for police patrol, expenditUret peripUpil_for education.
Of all the indicators to be discussed, resource indidatbrs_usually
are the

-
easiest to construct. However; expenditures may be difftdUlt

to Obtain, and_substitutes are sometimes used for this reason. For

example, instead of-police patrr expenditures,. analysts will find

it easier to identify:the number of police- assigned to patroUduty.
It-will-be easier to identify -the number of teachers per - school
than the expenditures that are made to employ them._ Although
multiple measures of_resources will be helpful, expenditure measures
have the advantage of encompassing most resource components.
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Figure 2. ServicA Framework

Each service has jectives

iwolvinq

Serving population and influencing social conditions

by using

Resources

(expenditures, personnel, facilities, equipment)

and engaging in

Activities_

(time frequency and duration)

having

Retults

(direct consequences=-intended and unintended--and
especially use of services--amount,.rate, and reasons)

and leading to

karts

(changes in social conditions)

BO _
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The activities of the urban service System are the ways in which the

resources are used. Firemen respond to fire alarms and suppress fires,
policemen patrol streets and make arrests, sanitation workers collect re-

fuse. These are sometimes referred to as prociltses in systems_ termS.
These are more difficult to measure than are resources. They involve

motion, change, action. They do not stand still. A sound camera can

record how a policeman makes an arrest. But an analyst working. from police

records may be able to do no better than identify the response time (the

time from the time the request for service was received until the time --
the police arrived at the scene). Often even response time is not avail- _

able. An analyst may be reduced to using time measures; e.g. how frequently

was a street patrolled during an 8 p.m. to 4 a.m. police shift; how often
was refuse collected, how many hours a week was a branch library open. One

may have to retreat so far from identifying the activity itself; that the
boundary between activity and resource indicators becomes transluscent.
How, for example, is one to use an indicator to identify the content and

quality of reading instruction in the public schools. Lacking a sound

camera or participant observation, -the analyst is likely to have to resort
to remote inference, e.g. scores of teachers on verbal tests, years of

education of teachers, average class size. One can think of these as re-

sources available in the classroom. But one can also use them as substi-

tutes for activity indicators, inferring that the education of teachers

and the size of classes influences the activities directly that occur in

class.

Results are what happens as a direct consequence of the service de-

livery system. Results are essential in measuring the extent to which
service objectives are being achieved. How much stolen property has been

recovered? _How much refuse has been collected? How many people have used

the swimming pool? What is the water pressure at the tap? These all mea-

sure results of the service. In systems terms, they often are referred to

as outputs. Frequently, in the literature, expenditures have been used as
substitutes for output indicators because indicators of the type referred

to here were not available. This leads to some confusion in terminology.

It is another reason why we prefer to use the term results. Results are

not always intended. Objectives usually are not achieved completely.
Some refuse may be left on the street after collection. Some cases may

be cleared by arrest, but the person arrested may sue for false arrest

occasionally and win. Thus, analystsshould try to include indicators of

unintended, as well as of intended, consequences.

It also is important to note that consequences often are not solely,

perhaps not even primarily, a result of the effectiveness of the service

system. Refuse left on the street may have been spilled by stray dogs.

Students scoring high on verbal exams may come from homes where parents

are well-educated. Fire losses that occur may result from flammable

materials in residences that are now illegal in new dwellings, but which

were legal at the time of construction. These causal relationships, of

course, should be taken into account when remedial action is considered.

In some instances, opinions may be the closest analysts can come to

obtaining information about results of services. For example, the noise

generated by refuse collection may be identified best by whether people

consider it objectionable. Data on park usage in non-supervised open areas
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usually will not be gathered by park_personnel; People can be_aSked hoW

often they use particular parks. They also can be asked whether they know
of- the existence of certain facilities or_programs in:parks._ The rate at
which people use parks may be influenced by whether they feel safe When
using the park; Their responses will help identify reasons for use and
non=use of facilities and programs.

People also can be asked for their general opinion about services. _

OpiniOns_of_citizens can_be an_indirect result of service characteristics;
We -use the_ term "indirect result" because_anumber of forces may_influence
opinions about services. These__include feelings of trust in government;
confidence about being_treated fairly, and attitudes toward authority;._
Administrators may believe a service is being delivered effectively, based
on performance_indidators_such as_those referred_toearlier. Residents

imay haVe aidifferent opinion. Opinions may not be the same in all parts
Of the jurisdiction; Opinions may be consistent with the- performance
measures, or they may be inconsistent. Sometimes administratively_iuseful

information:may be- obtained. Such- information may be useful in making_
decisions about priorities among different services, where to invest re-
sources geographically for a particular_ service, and-how to modify public

information programs; Howeveri_when opinion data differs from other data
about resources; activities; and results, the objective;_ non-opinion data,

should be emphasized in making decisions; Surveys should_be conducted_

using random sampling methods; A reference on survey methodology should
be consulted before the survey is conducted.

Table 1. Examples-of Service Indicators

Data for specific indicators of resources,
activities, results, and impacts are obtained
by gathering field data about services and
facilities and by conducting surveys of
citizens.

Resources Expenditures ($ per 10,000 population, $ per phenomenon,
such as $ per serious crimes)

Personnel (number per 10,000 population, number per
phenomenon, such as number per serious crimes)

Equipment (playground swings per 100 children 12 and
under)

Facilities (neighborhood park acres per 1000 population)
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Table 1. Examples of Service Indicators

Activities Frequency (refuse pick-ups per week, hours branch

library open per week)

Duration (response time for police, or fire, from

receipt of call for service to arrival on scene)

Results Intended consequences (arrests_ per 100 serious crimes

reported, street cleanliness rating after refuse

collection, water pressure at the tap)

Unintended consequences (number of missed refuse

collections per week per 100 households, complaints

about unnecessary use of force by police per 100

arrests for serious crimes)

Use of services by amount (number of branch libra-

ry books circulated per year, number of swimmers per

day, number of park users per week)

Use of services by rate (number of branch library
books circulated per year per population in service

area, number of mass transit riders per day per

population in service area)

Use of services by reasons (percentage of persons

not using a park because of anxiety about their

personal safety when using the park, percentage

of persons not using mass transit for the journey

to work because the relationship between transit

and work schedules requires waits of 15 minutes

or more)

_Impacts Changes in social conditions (measurable with

experimentation or elaborate and usually time

Consuming inferences and analyses. Citizens

also can be asked their opinions about the

satisfactoriness of services in their neigh-

borhood in comparison with other neighborhoods.

The operational usefulnets of these opinions is

questionable.)

The im act of a service_can: be defined as the difference between

results g ven tne existence of the service and conditions that would

exist in the:absence of the service. Thit difference is very diffi-

cult to ideritify.__What .would the crime rate be if there were no

police? What:healthihazards would exist in cities if there_were

no refuse coned-tibia _How:would property values chihge if there

were no public fire_ protection ? Where would people chdote to live

if some places had public schools and others did not?
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_ It is apparent when one talks about the contrast between the presence
and_absence ofa service that the impact of the service probably is very
great, although -we would have difficulty estimating it accurately. But

what is -the impact on the -crime rate of a five percent increase in -the
police force? How_many people will change their moving decisions because
of a five percent increase in education expenditures per pupil? How_ will

voting_behavior_be influenced by reducing refuse left -on the street by
five percent? An uncommon wizardry- is-needed to_divine accurate answers
to these puzzles; In some instances, estimates can be made -of certain
kinds of impacts. If a residence has no public fire protection,:or:is
greater than some specified distance from a fire hydrant, these- deficien-
cies will be reflected in the payment of higher rates for -fire insurance.
They also will be reflected in property values; Calculations can be made,
based -on some reasonable assumptions; about how fire protection deficien-
cies impact the value of residences, In most instances, however, these:
calculations either will not be. possible, will not be practical, or will
not yield information that can be put to use.

The best way of identifying service impacts is by experimentation;
Experimentation involves comparison between two or more situations differ-
ing, ideally, only in the procedure that is applied to them. The differ-
ence_might_be_the presence or:absence of police patrol. It might be an
increase of 25 percent:of:police patrol in one place with no increase in
another place, It might involve different activities by the same number
of:police in different locations. Measurements are_taken of relevant
indicators_before the experiment, preferably_ several times over a:substan-
tial period; and after the:introduction of the new procedure, again prefer-'
ably several times= The_aim ofthe experiment_is to_identify differences
in the measurements and to:be able to relate these differences to the change
in -the experimental variables. Isolating differencesiis difficult in the
real-world; because two or more situations never are identical in all res=
pects other than -the experimental variables. NOr do situations hold still.
As time passes, conditions change, other than_the experimental conditions.
Therefore, identifying the new procedure as the:cause of_changes measured
cannot be done with certainty; The experimental method isi_howeveri:the
best method to use for identifying impacts; For the_purposesidescribed
here for analyzing service distribuoni the experimental method will be
too complicated and expensive, excei: for high priority projects.2 For

this reason, service distribution alivOysis shold rely on indicators of
resources, activities, and results.

One important methodological iss. cerr.'; the appropriateness of

the indicators selected to measure sere;.. -;!istrintion; The indicators

suggestedin this chapter can be used oaasure 7:zrvice effectiveness;
Many of them have been used for effecthene.. analysis in field tests by
the Urban Institute and the Internationai Citv Management Association;
One problem with effectiveness indicators ;$. that neither one indicator
nor several indicators can completely &lin( el imrr'Ant aspects of any

service; This problem is reduced byusing several indicators. A second
problem is that faCtors_other than the service itself influence the ex-
tent to which service objectives:_cre_Lachieved._ Non-service aspects of the
community often affect the data found for a specific indicator. The

seriousness of this problem is reduced in service distribution analysis.
Whatever the deficiencies with an indicator, these deficiencies usually
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will be similar in eadh part -of the jurisdiction. :Parts of the jUriSdit

tion still can be compared with each other. Provided that each indicator_

is relevant to measuring some aspect of a service; the comparisons of each

part of the jurisdiction with other parts will be useful.

A third problem isithat the relationship of the distribution_ of one

indicator to the distribution of another indicator cannot be predicted

accurately; with the present state of knowledge. If you know the distri-

bution of a service; say police; on one indicator, such as response time,

you cannot predict what the distribution will be for another indicator;

say percent of stolen property recovered. Sinte resources to gather and

analyze data always are limited; analYtttitheUld be cautious about reading

more -into their analyses than is warranted. TOUrth,_there are reliability

problems with_ some, indicators. Crime rates measure_ the crimes_that are

reported, rather than all the crimes that are committed. Victimization

surveys have_revealed that not all crimes are reported. Use data for

swimming pools can be_gathered readily -by counting admissions. The number

of users of large parks cannot be counted readily-, and probably not accur-

ately even with considerable effort, because of the size of the park; the

ability to enter from many points, and usually; the abtence of an admission

fee.

These methodological problems, are cause for caution against reading

too many conclusions into too few facts.

Operationalizing_tonceptions of Equity

Each category_of analysisresources, Activities, results, and impacts

can be used to measure the pattern of service distribution in a_ jurisdiction.

The service distribution may not be the same for each of the different

categories of analysis. For example, the resources invested in police

patrol might be unequally distributed per capita, with high crime areas

receiving more services; perhaps in Proportion to the crime rate. The

activities of patrolmen, as measured by response time, might be distri-

buted rather equally. Would that mean results as measured by percentage

of stolen property recovered would be distributed equally? Not necessar-

ily. What of the rate at which property_is stolen=-in terms of robberies,

burglaries, and larcenies_per_1,000 people? Probably the high crime area

that was assigned polic patrolmen proportionate to its crime rate still

would retain its designation as a .,ign crime area thereafter. For park

services,retources, as mal.ured by acres of community=serving parkland,

might be distribut.-d so JR..t every_leighborhood met or surpassed_an accepted

standard, such as ,;ve, cr tight, or ten, acres per 1,000 persons. In

addition to variat:i.n in 'irk acreage above the accepted_ standard, there

might be additional ,,,ario ;on in activities, such as number of hours of

supervised playgroun,' re:re:47:0n, number of hours oi t,wimming, and so on,

whether due to variatIon.ir personnel expenditures or to variation in

availability of these resources. Rosul-s might vary as well. Usage could

be greater in areas hav'ng lEr,, park a.:tage and fewer hours of specialized

services, perhaps d-e pe'cs s there trying fewer re4,.eation options.
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Equity concepts should be related to- categories of indicators -

(resources, activities; and results) for analyzing service distribution
patterns; Service distribution refers here to the geographic pattern.
Equity concepts often apply to individuals; Analytical methods may
describe services distributed to individuals; In practice; however;
many services are delivered to areasparks; branch libraries; public:
transit, and fire stations; to blocksstreets; street lights; and side-
walks, and to those_who request services police and fire services;
Therefore, geographic analysis is the only practical way of analyzing
many -of these services. Considerations of cost reinforce the practi-
cality of geographic analysis._ Indicators of_need, such -as income data;
can be -used to supplement population, household, age, and racial data for
describing- geographic areas. Techniques for describing geographic areas
for analytic purposes are discussed later in this chapter.

Five conceptions:of equity were analyzed in Chapter 2,- -These are
equity based on equality; need, demand; preference; and willingness-to-
Pay; The categories of analysis (resources; activities,_ and results)
described here can be used to give concrete meaning to these equity_con-
cepts; The importance of_making equity concepts concrete can beillus-
trated with equity as equality; Equity -as equality could mean that: _

equal=resources:per=capitashould beprovided; For parks;_this could mean
that each neighborhood should receive the same number of acres of commun-
ityserving parkland per 1;000 persons; _For policei: it could mean that
patrolmen should be distributed so that_each neighborhood recH -:-
same number of patrolmen per_1;000 residents; Equity as eque
could mean that equal activities_per=capfta should be provide
parks, this could mean that each neighborhood should receive
number of hours of_supervised summer playground recreation
residents. For police, it could mean that response time
approximately equal in each neightorhood. Equity as equality could

mean that equal results per-capita should be provided; For parks; ths:
could mean that persons in.each neighborhood should be equally satisfied
with the safety; maintenance, and facilities in their neighborhood parks.
For police, it could mean that clearance rates for burglaries and robber-
ies are equal, or within a small range of variation, in -each police pre-
dindt. There are a number of indicators of resources, activities, and
results that can De used to analyze each service. Each equity concept
(equality,- need,- demand, preference, and willingness-,topay) needs to be
operationalized in terms of these analytical categories.

_These categories of indicators provide a means_for administrators
to compare their concepts of:equity with the_servicaidistribution pattern
as it exists. _Analysis and interpretation of theseiindicators can be
included in the decision-making process as changes in departmental pro-_
cedures, programs, operating budgets, and capital expenditures are consi--
dered;
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Categories of Services and Indicators of Distribution

Eath service should _be_analyzed separately. Indicators need to -be

seletted which are appropriate to each .service. There are similaritiet

among some services which_make it_usefUl tO.categorizethem to simplify_

discuttieh. The_use of_categories_sheUld
notbe_interpreted to mean that

each member Of thatcategory is identidal_td_each other- member; Th6-0 is

no simple:fOrmula_that_enabl_es analystt_to select -the sameindicators foi"

each service in. the_category. There areiendUghisimilarities:among- members

of the_categories§:_however,_to
obtain_guidande in thinking about indica-

tors to _use Ih this section, urban services _are_placed in four categor-

ies: routine, protection§_developmental, and_tocial .minimum. Each cate-

gory will be discussed below._ Lists of indicators will be_presented for

each service; Some of these_ indicators will be discussed to illuatrate

whylthey werechosen,:and why other possible indicators were -left off the

list. The socialmihimuncategoey of services will not be discussed at

a$ great length as the other_terViCe_categories because of the special

difficulties of analyzing thete services.

Routine Services

ROUtTne services are those services used on most days by most people.

These services include solid waste collection and disposal; water supply,

sewage_Collection and disposal; and transportation (including streets§

bridget, sidewalks, street lights; and _some mass transit);_ Each ofithete

services hd$ been, and -still isi_provided by private
enterprise. The role

of the public sector has grown each &Cade, so that now the public sector

dominates in providing these services. The distinguishing feature of

these services is the routine and almott inevitable nature of their Lite;

Nearly_everYOne,:regardless of age, sex, and social status, uses these

services; direCtly or indirectly, frequently, and usually daily;

Most of these set,ices also are charaCterized by an important, usually

dominant role for physical_ facilities and equipment rather than for per-

sonnel. This influences the selection of indiCatOrs. Residents and gov-

ernment officials have a strong interest in_the presence, or- absence, of

the physical_ facilities or item of equipment; Is there_public water supply

Or not? Sewers or not ? - Paved streets or not' Sidewalks_or_not? Street

Tights ornot?_Abus within Walking_distance or not? When the presence

Or absence of facilities can be identified clearly; distributional analy-

tit is relatively easy.

AS these examples suggest; the analysis of some of these services

relies- considerably on indicators_Of resources. Some indicators to-use

in- analyzing distribution of routine services are listed in Tablet 2, 3,

and 4. Percentage indicators aid geographic comparison.
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Table 2. Water-Supply Indicators

Objectives: Provide_a reliable supply of water that is adequate for
household, commercial, and industrial use, aesthetically acceptable,
and free of health hazards.

Indicators by
measurement cateco

Data collection source
and procedure

Resources

Percent dwelling units with public
water supply per service district

Expenditures ror new water lines
per 1000 dwelling units

Expenditures for replacement, repair,
and maintenance of water lines per
1000 dwelling units

Average annual expenditures last five
years for new water lines (and
separately for replacement, repair,
and maintenance of water lines)

Results

Average Water pressure at the tap per
service_district

Water quality at the tap (taste,
odor, color, purity) per service
district

Time without water service per
service district

Water Department records

Water Department records and
citizen survey

Measure for a random sample
of dwelling units

Citizen survey of random
sample of dwelling units

Department records

Table 3. Solid Waste Collection Indicators

Objectives: Promote cleanliness, health4 and safety of the community
by removing garbage and trash while minimizing inconvenience to
citizens.

Indicators by Data collection source and

measurement categorrocedure _

Resources- Sanitation department records

Expenditures per ton collected per Expend./tons

route
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Indicators by _

measurement-category

Expenditures per route mile
Expenditures per capita per route

Activities

Frequency of regular collection

Location of regular collection (curb,

side of dwelling)

Frequency of bulk refuse collection

Frequency of street cleaning

Results

Street cleanliness (refuse left

after collection)

Pounds of garbage collected per route

Resident satisfaction with Service

(This can include specific aspect,,

such as street appearance, noise,

odorsi_Mi -.:sed collections, daniege

to contalAert, health and fire

hazards)

MiSted collections

Complaints about service.
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Data collection source and

procedure

Expend./Miles
Expend./persons

Sanitation department records

Statement ifiuniform;
_map if variable
Statement if:uniform,
map if variable

Statement if uniformi
map if_ variable____

Statement ifuniform,
map if variable

Sanitation departtent records

Sanitation department records

Visual inspection or photo

rating data by block_
gathered by sanitation
department.

Sanitation department records

Responses to question on
garbage and trash collec-

tion included in a general

survey of resident
opinions on local govern-
ment services.

Sanitation department records.

Supervisor survey and
resident complaints.

Sanitation departMent and/

or complaint department

records.
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Table 4. Street Indi'itors

Objectives: Provide access for motorists, bicyclists, and pedes-
trians to and from their destinations that is convenient, smooth,
and safe.

Indicators by
measurement-category

Data collection source
and Procedure

Resources-

Percent of streets paved per
service district

Expenditures for paving new streets
per 1000 dwelling unitsl

Expenditures for resurfacing and repair
of streets.per 1000 dwelling units

Average annual expenditures last five
years for paving -new streets (and
separately for resurfacing and
repair of streets) per 1000
dwelling units

Percent of streets resurfaced last
five years per service district

Expenditures for grading of unpa'ved
streets per 1000 dwelling units

Percent of streets with sidewalks on
at least one side per service
district

Percent of major street miles with bicy-
cle lanes per service district

Oepartment Records

Average distance between street lights
per service district

Results DepartMent Records

Smoothness of streets per block Roughometer, blindfolded inspec

and per service district tion, or visual inspection

Motor vehicle (bicycle and pedestrian) Traffic counts

traffic per block and service district

Illumination after dark at street level Field observations

per block and service district
tAii expenditure items also should be related to traffic volume.
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What percentage of the street mileage in a neighborhood is paved?

What percentage of the dwelling units have sewer connections? These

data_usuallyiWill be available from engineering maps. It will be

relatively_sitOleitO compare these data using _a variety of boundaries--

census tracts; neighborhoods, wards, service dittridts. Because of

the capital intensive nature ofimoSt of these services; service_

districts (for maintenance and installation) are likely to be larger

than - for -other services. In small and- medium size jurisdictions;

service:dittriCts may not be used at all._ On the other hand; refuse

collection; as a less capital intensive service, -may have smaller

service distridtt. Information also can be obtained easily for_

individual blocks, so that it can be observed whether deficiencies

are isolated or cumulative.

,ExpenditUre data provide the second main method of analyzing

these services. -_These indicators concern hOW_MUch is spent (in

the most recent fittal year, or the annual average fdr the most

recept_five years) for new water lines, for replacement ard:repair_

of existing water_lines, znd the like. These data may be difficult:

to obtain. :FUrthermere in some sitUatidhS; they may not be helpful,

If avarea hat not bear' the location of expenditures for water lines

during the previous y.ar or five years; thiS may beAfilittle,con-

sequence if the area nas_water lines that are fUJCtioning adequately.

On the -other hand; if the area lacks adequate water service; and

expenditures -have been mace in other areas where water service is

adequate; then this is a matter of concern. In practice; therefdre;

it -may be appropriate to discover probleM areas first, -by determining

the presence or abtence of adequate facilitiet and equipment and by

stUdying indicators of results;_to be discussed WOW; Thereafter,

expenditure analysis could be attempted for-those areaS.that lack

adequate facilities and equipment in comparitOn WithijUrisdiction,

wide norms. The important thing to do will be to sChedule expendi=

tures for areas laCking adequate facilities and equipment.

Activity indicators are not important for most of these services.

We are net concerned with the water flOWing through the distribution

line. We_ are interested in the water pressure at the tap, at which

point we consider -the pressure an indicator ofthe_result of water

supply. We are not concerned with operation and maintenance prac=

tiCes; we are concerned with the time residents are without water

service- because of faulty_water supply. Again we treat this as a

result indidater; an unintended result.

Activities are difficult to measure. An activity implies

that people are doing Something,: It involves a process, an inter=

action. __It needs to be recordedi:obSerVedi_commented on in narra-

tive. Therefore; activities are diffiCUlt_t0 reduce to simple

indicatort. Activity indicators_that are simple enough for use by

administratort usually- are -pale reflections of the phenomena

administrators would like to measure. Instead of thc activity itself,

administrators are likely to need to measure the time (and place) in

which it occurs. In the case of routine services, this will be
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relevant for services with a substantial personnel component, such as
refuse collection, street cleaning, and bus service. The indicators,
as shown in Table 1, will be of the frequency (and location and time of
day) of refuse collection, the frequency of street cleaning, and the
frequency of bus service. Frequency indicators do not apply to streets,
water, sewers, and sidewalks, because these facilities are intended to
be available at all times.

- Result indicators measure some consequence, intended or unintended,
of the_terVide; :With -water supply, water pressure and_qUality:(tatte;
odor, color; purity) indicate the:result of the:service; The location
of a test -batch of water on a scale of- acceptable and unacceptable pres-
sure and quality indicates whether intended or unintended results have
been achieved; The time without water service -is another indicator of
an unintended result; With streets; two indicators of- results are the
smoothness of the ride and the volume of traffic; These indicators;
together; are useful indicators of need for the service; as well as of
results of previous service provision; If a particular street with the
greatest use also is the street with the bumpiest ride; its potential
claim on resurfacing and repair fun is apparent; This is one 0-c the
general uses of result indicators. They measure the consequences of
previous service. At the same time, they indicate need for future ser-
vices. This indication of need, of course, ,requires-interpretation.
Interpretation includes justification in comparison with competing needs;
These measures -are not as straightforward as they may seem. Impressions
of street smoothness vary with the observer. Smoothness can be measured
by- visual by blindfolded evaluators recording their-impres-
sions of bumps; and by machines called roughometers._ _Some tests have
indicated that:man and machine observations are not highly correlated.
Nor are there high - correlations between the impressions of different
human observers; At a minimum this suggests that reliance -on a single
observer may produce decisions on expenditure priorities of questionable_
validity. -Traffic volume also has ramifications; H'uh usage may_reflect
the absence of acceptable options; High usage -also may be generated from
outside the jurisdiction rather than from within it Thus; administrators
will need to interpret the importance of traffic - volume in the context of
travel alternatives and the source (and destination) of the traffit.

Some opinion indicators for routine services; as with other services,
may be of practical use; In some instances; _opinion indicators may be of
special importance. Water taste and odor; for example;:is_in the eyes
(or mouth and nose) of the beholder; Smoothness of streets; as -we have
seen; is impressionistic.- Noise occurring during garbage collection can
be measured by sound equipment, but whether noise is objectionable or not
depends upon whether it is heard.and whether the listeners object to it

Opinion indicators:also_need interpretation. Suppose, for examplei

that resident satisfaction with_ water, sewers, streets; and refuse col)ac-

tion is much lower in one:neighborhood_than in other neighborhoods; _How

should this be interpreted; if the indicators of resources and results

seem to describe a service pattern contrary tO_the resident's opinions?
One interpretation would be that their expectations are higher than those

of people in other neighborhoods; therefore, they are less satisfied even

I
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though they receive better services. Another interpretation would be that
they are disaffected from government, in general, expect to receive infer-

ior services, and conclude that whatever level of service they receive
must be inferior to services received elsewhere. What action should be

taken? The_problem may be more one of public relations than of service
delivery. It could be approached in that way. This possible pattern of
findings also suggests that opinion measures used in isolation from per-
formance measures have the potential of leading to questionable conclusions.

framPl es

Hypothetical examples of possible findings may help clarify uses of
information about routine services by service district. Consider the
following pattern for water supply in four service districts within one
jurisdiction.

Table 5 Hypothetical Water Indicators

Districts

Average expenditures for
replacer.,t ,) repair of water
lines last five years/:30
dwelling un:. tresourca)

Percent dwellings with public
water supply (resource)

Percent dwellings with water
pressure greater than x lbs./
sq.in. of those having public
wate (result)

Time without water service of
those having public water (in
days) (result)

Modal response on survey to question
about taste of public water at the
tap (result) Poor Good Good Good

1 3 4

$5,000 $20,000 $20,000 $20,000

50 100 100 100

25 100 100 100

20 2 2 2

In this example, district 1 fares less well than districts 2, 3 and

4 on each measure, which includes representatives of indicators of resources

and results. The difference is striking for each indicator. In addition,

the data for districts 2, 3, and 4 are identical. _District 1 clearly is a

prime candidate_for receiving additional investment in water supply in

coming years. The amount of this investment and its urgency is given greater
meaning by having data to analyze and interpret.
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Consider a much different pattern for these same indicators.

Table 6. Hypothetical Water Ladicators

Districts

Average expenditure for replace=
ment and repair of water lines
last five_years/100 dwelling
units (resource)

Percent dwellings with public
water supply (resource)

Percent dwellings with water
pressure greater than x lbs./
sq.in. of those having public
water (result)

Time without water service of
those having public water (in
days) (result)

Modal response on survey to
question about taste of public
water at the tap (result)

1 -2 4

$5,000 $10,000 $15,000 $15,000

100 100 100 100

75 50 25 100

5 10 20 2

Poor Fair Fair Good

These data describe a non=cumulative pattern of water service in

adequacy,J:District 4 shOws well_on each indicator. District 1 doeS

fairly well on water pressure but worse on taste. Districts -2 and 3

received more expenditures for replacement and repair-of water lines

than district i, perhaps because it has more old lines; as reflected

in -their greater numberof dayS without service, 10 and 20 compared_

with 5 in district:1_, The_w.ater source could be different for different

districts. This Mightlexplain_taSte variations. Greater filtration

may be called for in district lii_LOw water pressure in district 3

may call for- greater pumping station capacity., It would seem that re,

placement and repair expenditueet in district 4 are high and that other
districts should get_relatiVely more in the future. One characteristic

of- -these data is that they_are not self=_ekplahatoey. They require inter-

pretation byi and additional inforMatititi froMi_the administrators of the

water system; But they also providelhe data td_make such explorations__

meaningful and perhaps to lead to modified decitiont. _Low_water pressure__

and a substantial number of days withoft teevide probably deserve priority;
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The remedy might be expensive. Taste problems may be less serious,

and perhaps the remedy is less costly. Pending cost analysis,
district 3 probably should be first in line foe alteration.

Protection Services

Protection_services help to maintain public Ord& and to protect

personsiand property. Among_thes6 services are police, fire,- courts,

corrections.' code enforcement, and emergency services. The_ditdUttioh

here will -be- confined -to police and fire. Police and fire services

have two- functions. One is -to prevent the occurrence of undesirable
events (violent crimesi_property_crftesi_daMage_tO_persons and pro,

perty from fire07-thepreventive_functim6._iThe second is to

suppress the undesirable activity, andi_in the_case__Of property crimes,

to recover what has been taken- -the suporessi_ve_fundtion, Thit

inVelVet_pUtting out fires; - arresting violators of the law-sin the
act if possible, and_investigating_to determine the perpetrator of

the crime or the fire. To the extent that the preventive function
is successful, the role of the suppressive function -is- lessened.
The_preventive function reduces the risk that undetirable events
will occur. The suppressive function reduces the damage from these

events once they have occurred.

The important characteristic of these:services is that people

benefit from these services to the extent that risk and damage are

reduced. In the:case of- routine services, peOple iiiitot:them available

regularly and use them routinely; In the case of- developmental
services, peopleiwant_them available to use at their discretion.

But with protection services, people hope that they will have no

need -of these services._ Thisiaffects the measurement process. More

water_pressure is considered beneficial. More expenditures for

education are Ionsidered beneficial. In both instances,-. it is

assumed that better .resultsiwill follow from:greater expenditures.

With protection servicest_especially_ with police, our confidence in

this relationship -is not so great. While people in high crime -areas

certainly want police protection, there is_no evidence to suggest
that most_police activities have -any influence on the crime rate.

Mis. complicates the interpretation_of findings for particular

indicators of police services. Because causal relationships are

astute for police services,_thetask of determining what distribution

of Wide services is equitable becomes more difficult.

Useful indicators of police and fire_services are listed in

Tables 7 and 8. The list, of course, could be expanded, but those

indicators included may be more than most local governments will

have the resources toy ather data for. Indicators_ pertinent to both

the_preventiVeiend Suppressive functions are included. The emphasis

is on suppression. This probably is appropriatei.since suppressidh

usually is emphasized by- administrators. A useful modification of

this list would be for administrators to add indicators of prevention

that are particularly applicable to activities engaged in by their

departments.
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Table 7. Fire ProtectionIndicators_

Objectives: Reduceitheloccurrence:and severity of_firesithrough
inspection and public education and suppress:the fires that do occur
with as little property loss and as few deaths and injuries as
possible;

Indicators by
measurement category

Data collection source
and procedure

Resources- Uepartment records

Expenditures for fire crews per
1000 dwelling units

Average expenditures for fire
equipment last five years per
1000 dwelling units

Average fire flow capacity at random
points per service district

Average distance of dwelling units
from a fire hydrant per service
district

Expenditures for preventive fire
inspections per 1000 dwelling
units

Total expenditures per fire per
service district

Activities

Average fire response time per
service district

Percent fire response time greater
than x minutes by type of fire
per service district

Results

Occurrence of serious fires as
a percentage of dwelling units
inspected in last six months
per service district
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Department records

Time from receipt of call to
arrival at the scene
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IndicatOrt by Data collection source

measurement category _ and _procedure

Occurrence of serious firei as a
percentage-of dwelling units not
receiving fire prevention inspec-
tion during preceding six months
per service district

Dollar loss from fires per
service district

Dollar loss as a percentage of
damaged structures' value per
service district

Civilian casualties from fires
per 10,000 residents per
service district _

Department records

Table 8. Police Protection_IndicatOrs

Objectives: Promote community safety through the apprehension of

offenders and the prevention of crime; provide service in a fair,

prompt, courteous, and thorough manner.

Indicators by Data collection source

measurement categor and-procedure

Resources Department records

Number of patrolmen per 1000 resi-
.dents per district'

Number of investigators per 1000

residents per district

Number of patrolmen per 100 total

reported crimes per 1000 resi-
dents per district

Number of investigators per 100

total reported crimes per 1000
residents per district

Activities

Mean police response time to all

calls for service per district
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Indicators by Data collection source
measurement category and procedure

Percent of patrol officers' time spent
on active patrol per district

Hours spent investigating criminal
incidents for each category of
crime per district

Results Department records

Number of arrests per 100 total
crimes reported

Number of arrests per 100 serious per-
sonal crimes reported per district

Number of cases cleared per 100 total
crimes reported per district2

Number of cases cleared per 100
serious personal crimes reported
per district

Percentage of stolen property Department records
recovered per district

Number of arrests per 100 total Victimization survey
actual crimes per district

Percentage of citizens rating police Citizen survey
performance as satisfactory per
district

Impacts

Total reported and actual crime rate Department records and
per 1000 residents per district victimization survey

1 For a more extensive list and discussion of police indicators
see Kenneth Ri Mladenka and William_H. Lucy, Handbook for
Analyzi-no_the_Distribution of_Pollce_Services, Washington,

D.C.: National Training and Development Service, 1978).

2 The number of cases cleared refers to reported crimes for
which a suspect is formally charged and other crimes for
which the police believe the suspect is responsible but
for which he may not be formally charged.

XVIII. 1.75 78



Resources

Indicators are needed for the prayer:ion and .10-ession func-
tions. For police, indicators often 'oricevate, s ..igt;imes exclu-=
sively, on patrol. These should be r-,.1ted to poa.'on (e.5.
patrol manpower/1,000 people) and t ni.t.d (e.g. par-r0 manpowe,-;

10 FBI index reported crimeS). Some police cf,' -twiei;ts have a-lopted

complicated formulas for ass!gning_patrolmen. r,;-A cases,

manpower should be expressed as well !r a fon n-neiate to the
formula. Frequently there are no separate data investi-

gation of crimes. This is unfortunate, since it clearly makes a
difference to the suppression function how much ineestigative time
is allocated to one district versus others.

Fire protection depends upon personnel, equipment, and avail,
ability of water. Water pressure was identified_as a result of
the water system, when routine services were analyzed. But in the
context of fire -erection, water pressure is an indicator of a _

resource for use suppression. Expenditures for personnel Should
be distinguished from expenditures for equipment. Since fire equip-
ment has a relatively long life, average expenditures for five Years
is an appropriate indicator. Expenditures for preventive inspections
also should be identified: If the fire department is organized so
that inspectors are ready for suppression duty even during inspec-

tions, then the same expenditures can be counted twice- -once for

fire inspection and once for fire crews.

Activities

Measures of time are the principal indicatort_e_aCtiVities.
Response time==the time elapsed from receipt of a call:for Service

to the arrival .of the police orfire,crews at the scene --is an

important:indicatorLfor both. services._ Fire departments usually
record this data. Police. departments frequently do not. Police

records may reveal nothing closer te.retponse_time than the time :

aicall for service was received and_the_time the patrolmen reported
themselves_ ready for duty again after handling the_terVide request.
This:is a data gap that police administrators should fill. The
frig-whey of preventive policeipatrel also is usefuli as is the time

elapsed from_a_requett_for assistance, usually frompatrolmeni and

the beginning of work by:aii investigator, in cases in which invest-

igation is_warranted. The amount of investigative -time for each
category of FBI index crimes also is an important indicator.

Re-zults

Indicators of results primarily concern percentages of
reported crimes handled in a variety of ways by the police.
Perhaps the arrest rate (arrests divided by Crimes reported)

and the clearance rate (the percentage of crimes cleared by
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arrest, including crimes police believe were committed by those
arrested even if charges against them are not filed due to
insufficient evidence) are most basic, in the sense that punish-
ment--and probably some prevention--begins there. Victims of
thefts want their goods returned, of course, so that percent stolen
property recovered is another useful indicator. Some other
indicators involve dilemmas. Good arrests (arrests for which
there Is solid evidence) are more likely to be prosecuted in the
courts and to lead to convictions. Thus, indicators of these can
be Considered measures of the quality of arrests. At the same t:17,
prosecutors, defense attorneys, judges and, sometimes, probation
officers, influence these indicators. Still, they probably are
useful, because they help identify differences in arrest quality
among precincts, especially where the prosecutor and judge are
the same for each precinct.

For fire service, indicators of fire loss are the most
fundamental measures of the consequences of the phenomenon they
try to prevent. Fire indicators, like police indidators, tend
to be negative. They measure unintended consequences, or conse-
quences beyond the control of the service. One way to improve on
fire result indicators is to include indicators that relate results
to attempts at prevention. Thus, fires can be related to the
occurrence of fire prevention inspections within some time span,

six months for example, prior to the outbreak of the fire.

_
Opinions about police service probably are more important

than opinions about fire service. Subjective assessment of police
CondUdt has become an important indicator of_police success.
Pedple are concerned about police courtesy,_ force used by police,
sensitivity by police in asking_ questions, and thoroughness by
police in investigations. Opinions about police behavior, and
effectiveness, in one neighborhood in comparison -with other
neighborhoods also may be a matter of considerable adMinistrative,
and pdlitical, importance.

Examples

Two conceivable patterns of police distribution are given
below. Their symmetry, of course, makes them improbable.

Table 9. HypotheticalPolice Indicators

Districts

Expenditures police patrol/
1,000 people (resource)

Expenditures for police patrol/
10 FBI index crimes (resource)
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Expenditures police investigation/
1,000 peoPle (resource)

Percent crimes reported cleared

by arrest (result)

Percent stolen property
recovered (result)

1

Districtt

1 5

5 30

4 10

3_

5

30 30

10 10

In the_pattern above, patrol funds are distributed equally_pee

Capita._ This has the effect ofen_unequal distribution per reported

crime, indicated by_ expenditures fot pOlite:patrol_per 10 FBI indek

crimes. This ineouality.isirepeated, thOUgh not at the same ratios,

for investigation, clearance rate, and stolen property recovered;

Table 10. Hypothetical Police-Indicators

Districts

Expenditures police patrol/
1,000 people (resource)

Eipenditures for police patrol/

10 FBI index crimes (resource)

Expenditures police investiga-
tion/1,000 people (resource)

percent crimes reported cleared

by arrest (result)

Percent stolen property recovered

(result)

I_ _ _ 2 3 -4

80 20 20 20

40 40 40

5 5

20 20 20 20

10 10 10 10

In the second pattern, equal expenditures are made for each 10

FBI 'index crimes. This equality persists through_the indicatort

for investigation, clearance rat-di-And stolen property recovered.

It hat the effect of unequal expenditUret per capita for police

patrol.

The difference between. a populationbased distribution pattern

and a_pattern based on crimes reported is apparent; _Differences in

clearance__ rates and property recovery rates, of course, can vary

considetably though expenditures per:drift reported may_be similar.

The complex:patterns that may exist in the - administrator's -world

may be_ diffidUlt to-interpret. The accumulation_ of. experience

will help interpretation. In the short_run, administrators at least

Will have meaningful data to which to apply their best pftfessional

judgment.
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DevelopmentalServices

_Developmental services are intended to develdp the physical,
intellectual, and emotional potential of individuals. The services

treated here.,-education, librariett parks and recreation--are avail-

able to nearly everyone; at least during certain periods of their

lives. Other services also serve developmental-functions, These

other services, however, tend to be restricted in their clientele.

They will be discussed in the next section on social minimum
services.

Edudation, libraries, and parks and recreation each are
developmental in nature, but they differ substantially from each
other in their social functIons. Edutation is the most important
of these services, because it influences one's life chances the

most. The relatively occasional and peripheral use made of libraryt

parks, and recreation services makes the equity issues in regard

to them less momentous, though still important, than those applying

to education.

_There are serious measurement probleMt Withidath of these ser=

vices; With education, it is not clear how the investment of

resources is related to results or to impacts. Education:adtiVitiet

are_difficult to:measure; Time indicators are not helpful; The

measurement problems_with librAties_and_parks are dominated by the

discretionaryand occasional use that is- made -of them by their

clientele. Indicators of access and availability- nd reasons for

non=use as well as for use help to deal with -the discretionary and

occasional nature_of,these services; Irregular use is an effect

of varying preferences and_resources. Preferences for theiterViCes

offered by libraries, parks, and:recreation vary_among individuals.

Even among those individuals with similar preferences, the avail-

ability_ of spacei_timei and money vary; Some people buy books

that others must go to the library and borftw; Some_people use

spacious_yards,_ take vacationsi have country htiMet:iiand use private

ClUb$,:while Others depend on_public facilities; Thusi_wheni

dittribution of libraries is_describedi this does not dettribeithe

distribution of access to the kind of ':'Prvices_librariet provide

because some people have alternatives ..isers lack. When distribution

of_public parks and recreation is dettribeC variations in alter-

natives available to_different people thOUld_be taken into account

in interpreting the equity of a particular diStribUtiOn.

Geographid_Onftt_e_Analysis: The Service-Area

Parks and libraries involve_sfmilariproblems in determining_

service districts; The procedure detdribediiereifor parks can be

applied also 'to libraries. For each type_elf_park or. facilityi_

Air Whidh a diStribUtion_analysis is to be conducted, a_circle should

be drawn representing-the park's service radius. The dittatite_of

the service radius will depend upon a) the type of park, and b)
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the= istance standard accepted in the community for that type of
park. FOrineighborhOOd±parkS, for-example, the standard suggested
by the National Recreation and-Parks Association is a service

radius of no more than one-half mile.

_
One objective is to determine the number of residents .who do not

live within a service radius. To accomplish that, a circle of
appropriate- radius, say-one =half mile, should be-drawn around each
park classified as a neighberhood_park. A. circle also should bei,

drawn around larger parkt WhiCh perform functions similar to those
of neighborhood parks. Those ftnetiOnt will need -to be- specified
in order to decide whether also to draw service lines around school
grounds and private recreation areas in developments. For_private
recreation. areas-, the service line would not go outside the area of
-eligible users, bUtiit. Would net necessarily include all of the_pri-
vate development, since some eligible- residents might live outside
the service_area radius accepted in the community.- :After service
area-boundaries are drawn, the area that falls within them - should
be inspected-to determine whether they are accessible to -all
residences within them. Where there are impassable_barriersi such
as expressways, or barriers passable with considerable difficulty,
the service:boundaries should be modified to reflect realistic
walking paths.

This process can be repeated fer_eddh type: ofpark._ For_each
park type, a_service radius appropriate to it should be selected.

For_SMall and medium sizeparksi-those_witha service radius no:
more than two de-three miles, the service area can be calculated in

mileage eathee.thwin_time. For service areas of greater_sizei_.

such as:_ regional parks, driving- time is a more suitable criterion

for_calculating_a service area. Ease of access may vary considerably,
depending on the location from which one it traveling to the regional

park.

A second objeCtive is to determine whether enough park acreage

and other facilities==ball fields, tennis courts, swimming_pools,

and so on, are available to serve the residents within each service

radius. For this purpose, popUlation estimates must be obtained

for each service area. The procedure for making population esti-

mates will be described below. At this stage, accurate data are
needed on park acreage and on facilities in parks and elsewhere.

Oata on park acreage and facilities provide the basis for deter-

mining whether there are 10 acres of community=serving parkland,

or whatever the standard may be, per 1,000 persons within the
service areas or whether there is one basketball court for 500

people, if that is the standard.

:TheSe service radii also provide the geograptic boundary:

Within which -to apply -the other service indicators discussed in

Chapter 4. For example, capital expenditures per:resident and

operating expenditures per resident_should be based on the number

of residents in the service area. Thett additional calculations
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are needed in this respect. 1) Stme residents will live-in more
than one service area Therefore, they will be the recipients of
expenditures for each service area. If expenditures for one park
are $20 per capita and those for a second park are $15 per capita,
then residents living within both service radii would be the
recipients of $35 per capita. 2) Some residents will not live
in any service area; Therefore, they could -be interpreted not to
receive any expenditures on their behalf. In this interpretation,
a neighborhood would be described in two parts. One percentage of
its residents would receive X dollars of operating expenditures
per resident, and a second percentage would not receive any.
3) Those living outside the service area, according to community
standards, could be assigned to- the - service area of the park
nearest them; This method would affect each indicator that relates
a service variable, such as park acreage, facilities, or expendi-
tures, to a population variable, such as each resident or to 1,000
residents. Assume that operating expenditures were $20 per capita,
$40,000 for 2,000 residents within the service area and there are
2,000 more residents in the neighborhood outside the service area.
If these 2,000 outsiders are included, for a total of 4,000
residents to be served, then per capita expenditures would be $10.

Resources

Ins ...ators of resources,_and the other categories of indica-
tors_for_developmental services, -are listed in Tables 11 and 12.
For parks and recreation,- acreage, expenditure, and distance
indicators are most useful. Differences in access can:be:accounted
for,-partially, by distance indicators--distance to neighborhood
parks, distance to supervised recreation, distance to playgrounds.
In _using these indicators, differing availability of transportation
and alternative recreation opportunities should be kept in mind;

For libraries, expenditure and distance indicators also are
helpful; Expenditures for books_(and_other materials) and per-
sonnel should be distinguished, because one of the important
characteristics of library budgeting is the relative shares
assigned to books (and other materials) and personnel; Indicators
about the amount and type of books also are useful, though inevit-
ably subjective;

Education is a specialized subject about which manyLstudiesihave
been conducted. Urban administrators who are not part of education
bureaucracies have little, usually no, influence on education poll,
diet. Those who have a special interest in education should consult
other sources;

4
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Table 11. Indicators-for Analyzing- earl Service Distribution

Objectivet: ProVide a variety of leisure activities for ail citizens

which are enjoyable, accetSiblei.aetthetically appealing, and safe;

Indicators by Data_collectiOn source

measurement category r and procPdure

Resources

Acres of neighborhood parkt, 100

residents

Acres of community-serving parks/
1,000 residents

Numbers of facilities (e.g. ball fielus,
tennis courts, swings, slides, and
so on)/1,000 residents

Number of residents more than x mi'es
from parks (by type) and from
facilities/1,000 residents

Capital expenditures/residents

Operating expenditures/residents

Capital expenditures/user

Oper .g expenditures/user

Number of fact Aes (by type)/
1,000 users

Activities

Minutes of operation (facilities)/
resident

resident
Minutes of supervised recreation/

Minutes of programs (by type)/
resident

Minutes of operation (facilities)/
user

XVIII. 1.82-

Dept. records and updated
census (same for other
population indicators)

Dept. records, draw service
radius, use block data

Dept. records (requires time
allocation for mobile
employees and equipment

Dept. records and field
observations

Dept. records am! field
observations

Dept. records and field
observations

Dept. records



Indicators by Data collection source
measurement category and procedure

Attendance per 100 hours of
operation by type of facility/
1,000 residents

Number of users of community= .

serving parks/1,000 residents

Citizen rating of park services
overall

Citizen rating of safety, cleanliness,
and maintenance by park and facility

Dept. records or field
observations

Field observations

Citizen survey

Citizen survey

Table 12. Indicators_of_hilmryServ_i_ces

Objectives: Provide a comprehensive, timely, and accessible body of
informational and educational materials that is satisfactory to all
types of residents.

Indicators by i

measurement category

Retourcet

Total number of books in each library
branch per 1,000 persons per
service district2

Annual expenditures for books and
other materials per 1,000 persons
per service district for each
branch

Number of-residents more than x miles
from_the_nearest branch library by
neighborhood

NUMber:Of square feet:of space for
reading per branch for each:1,000
persons per service district

Activities

Total hours branch libraries are
open each week per 1,000 persons
per service district
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Indicators by Datacction source
measurement category and procedure

Total hours of special programs in
each branch library each week
per 1,000 persons pE service
district

Results Department records and
citizen survey

Percentage of persons in each
branch library service area
registered with the library
system

Number of books circulated annually
by each branch library per 1,000
persons per service district

Percentage of residents in each
service district dissatisfied
with their branch library
services

Citizen survey

For a more extensive explanation of library indicators;_ see

Kenheth_Ri_Mladenka and William H. Lucy, Handbook- for-Analyzing

the_04stritatitihi of Library Services, (Washington, D.C.:

1ational Training and Development Service, 1978).

2 Service districts for the purposes of indicatorsiin_ this table.

Should_be drawn so that the entire jurisdiction -is blanketed

with service ditricts_ Except where barriers interfere,
retidhtt thdtild be asIgned to the nearest branch.

87
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AttiVitiet

Activity indicators for recreation are very difficult to
identify:and use One of the better such measures is hours of
Supervised recreation programs._ This has some difficulty whr used
to distinguish neighborhoods. Especially in smaller_commo- .ies,
supervised_rec.-eation may be concentrated in alfewipla that
some neighborhoods might appear to be_totally deprived; --This
appearance, of course, could also be a reality; availability of
transportation will determine the extent to which appearance and
reality merge. Time indicators are probably the closest one can
Come to an activity measure for libraries. Total hours that
branches are open and total hours of programs are two such indicators.

Results

Indicators of results also are difficult to obtain for these
Services. Parks and recreation are particularly difficult services
for which to construct result indicators that provide meaningful
distinctions among neighborhoods. One indicator that should be
included is usage, especially usage of those facilities that are
neighborhood-oriented. Playgrounds are the best example. Swihning
pools are another example. These indicators should be used with
caution. High usage may indicate high ried and low availability
of alternative public, and private, recreation alternatives.
Therefore, it may be a better estimator of need for investment
of additional resources than 3 measure of the success of existing
fitilities.

There are problems also with result indicators for library
services. Circulation and frequency of use of branch libraries
for_all_purposes are_two indicw,1 of results. Library.usage
is related to education and ift. On_the one hand, high_circula-
tionimay say more_abeut:thece:thaniaboutithe services of
the library. On the other_handi:if_high: circulation isiAken as
an indicator of need, it may lead to highei' income and higher
education areas getting a substantially higher share per capita
of expenditures for libraries.

Some citizen survey findings about developmental services should
be useful-to administrators. Opinions about parks and recreation
are useful, for example, because a) use of parks is related to
beliefs about one's potential safety when there, b) use is related
to information about opportunities parks and recreation programs
offer, and c) use is related to opinions about the adequacy of
facilities and programs made available by parks and recreation
services.

Opinions of residents can give insight to reasons for use
and non-use of libraries--adequacy of book collections, hours of
service, accessibility of location, helpfulness of staff. When
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variation in individual preferences are substantial, opinions
of users and non-users become particularly important. This
characteristic applies to library and to parks and recreation
services.

Examples

Hypothetical examples of possible findings for indicators
for recreation and libraries are given below.

Table 13. Hypothetical Recreation Indicators

Expenditures for playground per-

1 2 3

sonnel and supplies per week
(resource)

$300 $300 $300 $300

Average distance from residents
to nearest playground (miles)
(resource)

1 3/4 1/2 1/2

Total hours of supervised recrea-
tion at playgrounds per week during
summer (activity)

40 40 40

Visits per week to playground
(result)

600 400 300 200

Opinions about feelings of safety Fairly Fairly Safe Very

at playgrounds (result) safe safe safe

Population 8000 5000 3000 2000

:Here is_a situation in which expenditures and hours of super=

Vited recreation -are the same for each playground; lHowever, -usage

varies greatly, by a:three-to-one ratio. The greater:usage_in
neighborhood one_would stern to beirelated to the greater area it

serves and the larger population to that area. Perharage_would
be even greater if people felt safer there. And perhaps people

would feel safer if-usage was not..so.heavy and -if the number of

supervisors was greater in relation '0 the number:cif Users. This

infOrMatidn. clearly_ calls for further investigation. Atia glance,

one gets the impression that shifts in operating and capital

expenditures are warranted.
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Below are a set of possible findings for four indicators of
library services for four neighborhoods.

Table 14. hypothetical Library Indicators

Neighborhoods

1 2 3

Expenditures per capita for
library bookt for branches
(resource)

$0.50 $0.67 $0.80 $1.00

Average distance from residents 1/2 2/3 3/4 _I

to nearest branch library mile mile mile mile

(resource)

Circulatiln per -year of bdokt
from branch librariii per 1,000 5 6.7 8 10

people in service area (result)

Resident:opinion: How well are
bOokt_ih_your branch library_
related to interettt_e_neigh-
borhood residents (result)

.7or1y Fairly Well Very
Wellwell

These, data reflect proportionality among expenditures, area

served, and circulation. Their* 'v 1 reasonableness to that pattern.
But one of the consequences ,wpothetical example, is that

opinions of residents indic variety in hew they perceive

the branch library collertic -ng- related to their intc:rest!..

It is possible that in reigh_ god 1 the residents' dissatisfc=
tion with the collection is caused by expenditures for books being

low==half as much per capita as in neighborhood 4. Perhaps these

expenditures are based on circulation. If so, this is important

for two reasons. First, it may be that circulation is low partly
because of dissatisfaction with the collection. Second, the
variation in book expenditures may get wt.-of-hand, resulting in

space shortages in popular branches. Both tendencies_ are self-

reinforcing. More circulation leads tc 'ligher expenditures which

may lead to more circulation.

Social--Minimum Services_

The services under this heading are commonly- discussed as

those performing_ much of the redistributive-function of -the

economy; These programsi generally,,are explicitly redistributive.

They are intended to redistribute.benefits that have accrued to

XVIII.1,87

99



individuals from the combined operation of the private and public

economies. One of our themes, however, is that allservices have

distributive implications. They can perpetuate or modify the

pattern of benefits that result from private sector activity of

the economy. If they modify the pattern of benefits, their effect

is redistribut.!ve.

The )g r-,lacc in the category of social minimum

service; ja i1c ayI.-tenet (welfare), public hospitals,

public hea:tn .)ne : 1 healtri, food stamps, hot lunches, day

care,imanpower try c, A. and public housing. The guiding princi-

ple of these teriticos qs that there seould be at least a minimum

level of social services to provide necessities for people unable

to get them in ()Vice ways. Each is designed for a limited portion

of the populatior ti. provide a minimum income or essentials that

income buys, such as food, housing, medical care, and job tainine.

The standards for these services usually are set by the U. S.

Congress or by state legislatures. These standards explicitly

treat people unequally. Some people are eligible, while others

are not.

The exclusive nature of theSe programs makes an analysis

of distribution of them to the general population superfluous.
Geographic analysis loses much of its relevance, because many;

and probably most, of the people in any neighborhood will not

be eligible for the service. Therefore, analysts should concen-

trate on those eligible. One question will be: Are those

eligible treated equally? Or are they treated unequally according

to explicit criteria that recognize need for service? Geographic

analysis may be relevant to this. Accessibility. to services often

i a source of considerable inequality. Hospitals may be difficult

to reach. This also is true of day care programs, hot lunch

locations, public health services, and the like.

It also is relevant, of course, to compare services_receivd

by eligible participants with those received by ineligible

One complaint about some social' programs, for example, is thi,e.

rigid cut-off eligibility standards have the effect of making

some of those eligible for services better-off than those slightly

above the cut-off live. More generally; the question_to ask is

what leveljof service, and access to service; is available to

those using the program compared with those not eligible for the

program? In answering this question a data base_is obtained for

making policy judgments about the appropriateness of the standards,

services, and funding levels in effect when the study was made.

__A variety of_ihtlicators should_be Uted:in_analyzing these

services. The- resource, activity, and result categories_ will be

ihelpful n_designing indicators.- There are_special problems,

hOwevert_such as those referred to- above -and others related to

the difficulty of identifying results, which are beyond the scope

of our work here.

XVIII.1.88



Geograph4c-Analysis

The analysis of service distribution involves geographic
comparisons. Geographic units must be selected for which data
are to be gathered._ Each geographic unit should have three
characteristics. First, it should be feasible to gather service
data for them. Second, population data and physical characteristics
(such as housing) data should be available in order to match them
with service data. Third, the unit should be relevant to decisions
that may be made about the service.

These three characteristics often are difficult to obtain.
There are differences between services that are likely to require
use of more than one, and perhaps several, geographic units.
Many services will have service districts. Each fire house
is intended to serve a particular area. This also usually is
true of public schools. These areas almost always will be
different from each_other and also will be different from police
patrol districts. They are likely also to differ from refuse
collection routes. And for some services, such as branch libraries
and parks and playgrounds, service district boundaries are permeable
since usage of these facilities is a matter of individual choice
rather than of administrative discretion.

It will be most common to match service data with population
data to obtain an indicator. of x amount of service per capita, or
per-1,000 people. For example, an analyst may want to determine
expenditures for police patrol per 1,000 residents, or park ___
acreage_per 12000 residents, or solid waste collected per 1,000
residents.- Occasionally there will be a need for data for the_
number of- households. For example, an analyst may want to deter-
mine solid waste.collected_per household or weekly public transit

rides per household. For -some purposes, such.as_parks and recrea-
tion analysis, age data will be.usefuli_such_as:acres of play- .

grounds-in relation to numbers of people under 18ii Each of these

data items is avai%ble in Block Statistics published:by the
U.S._ Bureau of the Census. Block Statistics are published for
every square block it the-urbanized area of all 243 Standard
Metropolitan Statistical_ Areas_(SMSA'S) that existed in 1970.
These data can be summed for all .blocks. that make up_any unit for
whict aggregate indicator:: are sought -- service districts,
neighborhoods, or pans of oeighborhoods

To..assist in evaluating the equity of a particular service_
distribution_pattern,:analysts_will need other data;_ For example,
they should identify the income -and race of residents. Service
distribution.then_can_be related_to income,. and to -race, tc see
if Other characteristic se,1 to be_associated with a service
district or neighborhood recOving better or worse serVice_than
itiseems_it should receive based on some conception of equity.

Data on the number of Negroes are reported for blocks.
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The reliability of the data is questionable, but it probably is
preferable to use block data to construct -data for larger units -than
it_is to take census tract data for race and to guess the racialthar=
acteristics of the portion, or portions; of a_census tract for Whidh
one needs data. Income data are not available for blocks. A substi-

tUte for_income can be used._ Average value of owner- occupied housing

is reported, as are the number of units;_in_block statistics; From

theSe data, an analyst can construct averages for housing value for

service districts or neighborhoods.

A much wider variety -of population and bousingdata are av:ni,
Able fOr census tracts. Census tracts rlrely coincide _wit?: Service

dittridtt. NOt_Are they likely to coi;:-.T.! with boundaries_of neigh-
borhoodsi_as neighbOrhbOdt are_percPivo t'y residents. Ifonepro-
poses:to make use Of data available oniv in census tract documents;_
then it becomes necessary to adjust census tract data to fit_service
district boUndAriet.: This- requires assumptions, with an undetermined,
but potenti7/ ConsiderAblei_margin for error, about the population

and housir., in -the pertion of a single tract, or por-

tion of tvr tracts, which coincide with the service district

boundaries. simplest assumption is -that the portion of a tract
has the sari.- ,:Thracteristics as the entire tract. This probably is

more often false than accurate._ And how_inaccurate it may be cannot

be determined. For example; the median family income in a census

tract might be 311,500. One might have to assume that the median
family income in a portion of the tract was identical, -even though_
visual inspection suggested that income variation in different parts
of the census tract might be substantial; Similarly, if a service
district overlapped part of two census tracts; having median family
income of $10,100 and $11,900 respectively, one would need -to use an
arbitrary_rule=of-thumb:procedure to arrive at a service district
estimate for median family income. If one estimated, -as in Figure 3,

that -the tract with a $10,100 median constituted 60 percent of the
service district ($10,100 x 60t = $6,060) and the tract with an:::
$11,900 median constituted 40 percent of the service district ($11,9C0

ki40%_ $41760)_, then the sum of the two portions would be $10,820

($6,060 +_$4i760 $10,820). This procedure has obvious flaws; It

is not valid to add, or average, medians. There_is no way to -be

confident -that a portion of a census tract coheres to a census tract-
wide statistic. Stilli_this_procedure_probably is the best available;
While it may CAUte_tOntiderable_distortion in comparing service dis-
tricts that seem, by thiS method, to be similar in median family
income; it will cause feWer problems in dealing with service districts
that are more distinct from each other.
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One requirement of the procedure is that an estimate be made
Of the proportion ofitheLcensus: tract _population that is included
within the service district. This can be_done using block data.
By comparing a map with a service district map, .the
sum-of the populati within the service area can be
computed. These da%,, course, become outmoded, in some areas,
between the censuses, which are conducted at 10 year intervals.
Theplanning_department .serving the jurisdiction may have uptp-
date:population_estiMates based on building permits, demolition
permits, electricity connections, and the like.

The third need for data to conduct rIcigr:,,phic.service analysis
is to use units of analysis that are reva:Tr for decision,making.
The service dittrict is a unit of analysis that often can produce
information useful for-decislln-making by urban administrators.
Per_capita garbage. c011ection costs may:be:much lower than the norm
in one_service_district, and_refuse_leftLom the:street after collec-
tion may be greater in that district.. If_so, administrators could
use this information to shift the expenditure pattern, modify_
decision rules used in collecting garbage, and/or add supplementary
programs. Expenditures per crime reported may be considerably
lower in one police_patrol districtian the norm in other districts.
Perhaps the crime rate has beurrising:faster-in that district as
well. This information might be_used to_ modify:police patrol.
intensity; and perhaps the allocation of investigative personnel.
The average distance from _residences to playgrounds might be con-
siderably less in one neiborhood, or service district, than in
other neighborhoods. Perhaps the equipment and/or programs are
fewer in that_ particular neighborhood as well. Perhaps density
is greater and:incomes are - lower. there. also,_resulting in fewer

recreational alternatives for young people living there. . In such

a case, the arguments for redirecting recreation resources: would

be strong. In each of these, and many other; instances; the service
district is useful as a unit for which to gather distributional
data.

Information_about units of:analysis otherthan.service
districts also is _useful to administrators. .Garbage.collection
may -be less satisfactory on a block that is particularly:densely
settled, or on several such blocks, in a service:district_which
at theaggregate level sztps to compare adequately with other
service- districts.- This might be caused by-lack_ef storage areas,
by:landlords:that do_not_supply_sufficientgarbage cans, or by
other_ conditions whieh may -be associated with residents having
low incomes. For the results_of garbage collection.t0 reach
a satisfactory level in such an area, or areas, it may be
necessaryitd modify a number of practices which work well in mist

areas.. -This:possibility would not be identified by using servce
district data... Fire department administrators need to know how
many (and the percentage of)lresidences,.and other buildings,
are more than the recommended number of feet from fire hydrants,
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and whether there are some fire_hydrantS that are not operating

properly. This same need for specific infOrtatiOn applies to a

number of physical facilities, such -as street lights, sidewalks,

sewers, paved streets, and water lines. The block- -that is,

both sides of a_Streeti rather than a square block as used in-

census documents - -is an appropriate unit of analysis forthese

services, supplementing the neighborhood, census tract, or service

district level of analysis; The absence -of adequate services

may -be cumulative, applying to a number of services. If certain

blocks suffer:CuMUlative deprivation, this condition can be
identified only by using the block as a unit of analysis.

In selecting units of analysis,_ priority should be given to

choosing units thatiare_most relevant toiMaking decisions for each

service. iThIS basis for decisions_ usually will lead to Selecting_

service districts as the unit of analysis. Because_service district

boundaries for various services often will differ; one from another,

systematic compariton of:parts:of_the iurisdiction that are well-or

poorly,served cumulatively will be difficetito make. However,_

by mapping the findings for each service, and by developing_ trans-

parent overlays for them, visual identifitation_Of-_relatively

deprived and relatively well=off areas; in terms of the quality

and quantity of services, , :An be identified. This information

also can be computerized, ,.,sing a code for each street and blOCk.

In this way, comparisons along services for each block in the

jurisdiction.would be poWble.

The Technology-of Meth! !ogy

Having presented_a :ramework for analyzing services, categorized

services by types, suggested indicators for several services, and dis-

cussed geographic analysis; more remains to be done. Two steps are

needed. One is to relate service indicators to concepts of equity.

Is the service distribution pattern consistent with the concept of

equality, or is it responsive to need or to demand? Ways of doing

this are presented in Chapter 6. There the relationship between

equity concepts, decisicn rule5,, service indicators, and management

decisions is summarized.

The second necessary step is to decide which indicators to

select and how to interpret the findings from the indicators selected.

There is more art than science in this process. The more indicators

one c-'n gather data for, the more fully the distribution pattern of

the tcivice can be described. But a complete description of service

distribution is not possible. Cost constraints will impose themselves

in any event. The selection of- indicators, then, will be a function
of

what data are routinely available, how many purposes will be served by

gathering additional data, what possibility is there that knowledge of

the distribution of a particular service indicator might lead to action

that otherwise would not occur, and what is the budget for the data

gathering and analysis process.
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Having selected indicators; how is one to interpret the findings?
For a given indicator, say_fire_response time; a jurisdiction-wide mean
response_time can be_computed--four minutes perhaps._ The meaningfulness
of departures from that_mean could be approached in three ways. The
deviation of_every service district from that mean could be computed and

extreme high response -time districts could be selected for _action
;77rdless of- how -much they deviated from the mean.- The second inter-_

pretation would call for action -only if deviations- from-the mean exceeded
a specified standard; say six minutes. This second method seems much
preferable to the first. The third method would be to carry the analysis
a step farther and to consider -what part of the high:response time dis-
tricts had the highest response times; and, in addition, to see if -they
bordered -parts of other districts -with high response:times. By thiS
method; policy makers could decide whether fire stations should be added
or relocated. _Thus; the way to use the data for a_given indicator shout...
be related to possible action that government might take.

Some analysts will be tempted to convert the findings for each data
item (e.g. fire response time; value of property lost to fire; percentage
of residences inspc..; for fire hazards annually; and the like).to a
common base _"d then to add them together; For example; for fire district
no. 1, the resure time might be 75 percent higher than the mean;
the value verty lo:t 35 percent higher than the mean; and the per-
centage of residences inspected annually 10 percent lower than the mean.
Each of the:e would be in the direction of less desirability; An analyst
could decide to add them (75, 35, and 10) and then to divide by three;
yielding a_mean score for district 1 of 40. A score of this sort could
be computed for each district.

Summary scores -of this type are interesting, but:one should not make
too much of them.- Any summary score implies a weighting system. If no

weighting system is made explicit; then_er item is weighted equally.
One must decide whether this is appropriate,: More importantly, summary
scores -can hide what individual scores reveal. For example, property
loss 35 percent higher than the mean may result from a single- serious
fire; and not call for a policy response. But a 75 percent - higher res-
ponse time; if it also exceeds the standard that officials consider
excessive in adding to the risk of loss of life and property; may call
for a policy reconse to provide additional or relocated fire stations,
or more men and equipment; The importance of this policy response will
not be illuminated by a summary score of 40 for district 1 for three
indicators. The summary score is useful; however; in that it can show
whether there is a pattern of inferior; or superior; service, in addition
to whatever individual indicator findings seem to call for a policy response.4

Another:methodological isi-7 how; and whether; to develop
summary service quality score a districts; neighborhoods; or
census tracts for aeveral seri Oiggest obstacle to such summer-
ieS is that data probably-will for service districts and the
service_districts 'or different serykes are not likely to have the same
boundaries Withouc common boundaries, summary scores are meaningless;
AdministratOrs are not likely to have much incentive to reverse the pro-
cess, trying to gather data_ for many services for iden.scal territories;

such as census tracts. Such data are more diffiCUlt to lather and of

-U
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lett dedition,making usefulness than are service diSteidt data. FOe
academics;_ interested in patterns of- service distribution, in correlations
with socioeconomic and population indicators (e.g. income and race), the
effort is more likely to be valuable.

In Chapter 3, we discussed the significance_of_decision rules,_
noting that decision rules have distributional consequences. Sometimes
the direction of these distributional consequences can be inferred. The
extent of distributional consequences, however, only can be guessed at
without data to- describe the service pattern. Administrators may want
to change decision rules but be- uncertain about:the importance of doing
so, Distributional analysis will help them decide which euleS to retain_
and_Which rules to change. Since_decision rules gOveeniall the important,
routine_ aspects of urban_serviceidelivery,_the combination of decision
eUle_identifitatiOn and_ distributional analysis brings the routine aspects
Of_seeVide_deliVery__Within:_the_decision7making scope of adminitteative__
generalists,- dependent on bureaus to deliver services and with tubttaotial
authority delegated to bureau personnel. City and county managers, bUdget
directors, and planning directors:are locked out of a:greatiManyiSeeVide
delivery decisions in_Which they have &legitimate role. This minor -role
also describes the fate of elected officials- mayors and likal legitlatoet.
Their role in service_ distribution is_much more minor, it appears, than
the role of administrative generalists.

-:,Attenuation of supervision and control of operating departments by
administrative_generalists and elected officials diminishes the account-
ability_of local government to local citizens; Decision rule analysis
and distributional analysis, therefore, have fundamental importance in
establishing more meaningful linkages between citizens and their govern-
ment

Changes will also occur in the annual operating budget,_ reflecting
departmental changes. -Capital improvement programs, which usually sche-
dule capital projects five or six_years in advance, require decisions
about locations as well as about types of projects. Distributional,
analysis wi1L provide much greater systematic information for officials
td.Ute:in_preparing capital improvement programs. Officials will have
accurate answers to questions like: Which neighborhoods are most in
heed_epaek Andieetreation.improvements? Which neighborhoods need street
improvements, bettee_Mass transit service, a_branch library, and upgraded
water. supply? AUtt_as_capitaliprogramming.will:be strengthened, so also
will. the:peepaeation of community facilities _plans and decisions about
how_to_allocate federal .funds madeavailable:in block grants under the
Housing and Community Development Adt of 1974.

_Efforts_to.make_local services_more effective will be given a new
dimension, Objectives can be set-for service districts:4nd neighborhoods,
as well as for the entire jurisdiction:- Jurisdiction objeCtives may be
eitherreflections of.past performance or arbitrary guesses_about what
a new program or service should achieve; The goal of distributional
equity becomes operational= something that administrators can work with
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once systematic distributional analysis is executed. Management by objec-
tives, therefore, also achieves a new dimension. Aiming at a two percent
increase in the jurisdiction's arrest rate is one type of goal. Aiming
at a variation among service districts or neighborhoods of no more than
10 percent is a second type of goal. Program evaluation of new services,
new decision rules, or new facilities also is given added meaning. For
program evaluation to be meaningful, base-line and trend data are needed.
Without information about past perfo-mance, there is no way to assess
the effect of changes in rules; facilities, and services. Service status
monitoring can provide this baseline data The richest form of baseline
data is data that includes distributional analysis.

Previous mention was made of the strength that distributional analy-
sis can add to the linkage between citizens and government. Since the
mid-1960's, citizen participation has been advocated as a means of improv-
ing that linkage. Satisfaction with citizen participation methods varies
widely. The consequences of the various participation methods are not
well understood. But one aspect of citizen participation_is clear. Citi=
zens lack sufficient information to participate meaningfully in regard to
most local service delivery issues. Furthermore, government officials
often lack sufficient information to respond appropriately to requests
and demands from citizens. Systematic distributional analysis can help
correct both these deficiencies in the linkage between citizens and govern-
ment.

Conclusion

In analyzing urban services, it is important to use a number of
different kinds of indicators. Research findings have shown that distri-
bution patterns discovered for one indicator are often not the same as
those,.found for other indicators. In addition, different kinds of meas-
ures provide information that is needed by administrators; and by elected
officials and citizens, in making decisions. It is important to know how
resources are distributed. It also is important to know the pattern of
activities and the pattern of service results. In selecting indicators,
an attempt should be made to cover each objective of a service, remember=
ing that services usually have more than one objective. Unintended conse-
quences should be taken into account when indicators are selected.

Complex measurement and analysis are expensive. Short-cuts are needed.
Sampling is one necessary short-cut. Selectivity in indicators is another.
Limiting services analyzed is a third. Selectivity will be particularly
appropriate during the first attempt at data gathering and analysis of
service distribution. Experience will aid judgment about what is worth
doing. Funding will need to be obtained. There are a number of options.
Funds could come from the budgets of the manager, budget office, or plann-
ing. Some communities may be able to use general revenue sharing funds.
Others can use funds available under the Housing and Community Development
Act of 1974 to study some services. The federal and state governments
could provide a new source of funds, and, in time, perhaps they should
require that such studies be conducted as a condition of eligibility for
certain federal and state funds.5
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FOOTNOTES

1. A few indicators to be_obtained from:citizen surveys are included

in the sample list of indicators with each category of services in sections

:hat- follow. :Sample citizen surveys-are indluded_in handbooks for individual

services (police, parks and recreation, tolidiwaste_collection, and libraries)

:hat accompany this volume._ Other sample_citizenisurveys can be found in

hibbi Kenneth, and Hatry, HarryP.,Obtaining-Citizen Feedback, (Washington,

).C.: The Urban_ Institute, 1973); and-The Urban Institute and - International

:ity
Ma-
anagert Atsociatiohi Measuring the Effecti= veness -of Basic Municipal

cervices_; (Washington, D.C.: The Urban Institute, 1970._ Foe survey method;.;

)logy_ see Charles H. BaCkStrom_and Gerald D._Hursh, Survey Research,

:Evanston, Ill.:_Northwestern_University Press;,1963), and Herbert H. Hyman,

;-urve_y_Design and Analysis, (Glencoe: Free Press, 1955).

2. -Campbell, Donald T., and Stanley,_Julian C.; (Experimental-And

luas4-14.1erinentaliDetight for Research, (Chicago:_ McNally &_Co._,

1963); Hatry, Harry_P.,_Wihniei:Rithard E., and Fisk, Donald M., Practical

)rogram -Evaluation -for-State and Local Government Officials-, (Washington,

).C.: The Urban Institute, 1973); WeittiCarOl_H.,_EvalUation-Research_,
:Englewood Cliffs, N.J.: Prentice-Hall, Inc., 1972).

3. Boots, Andrew J. III, Dawson, Grace, Silverman, William, and

iatry, Harry P., Inequality_in Local Government Services : A Case Study

in Neighborhood Roads, (Washington, D.C.: The Urban Institute, 1972).

4. For attempts to develop summary indices, see the Neighborhood

;tandards Project of Portland, Qregon, 1978, and Dajani, Jarir S., Vesilind,

Aarne, and Hartman, Gerald, "Measuring the Effectiveness of Solid Waste

:ollection," Urban Analysis, 1977, 181-219.

5. Some of the material in this chapter draws on an article by _

Hlliam H. Lucy, Dennis Gilbert, and Guthrie S. Birkhead, "Analysis of

:cluity in Local Service Distribution," Public Administration Review, 1977.
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SELF=EVALUATION QUESTIONS

1. What are the main components of, and the relationships
within, the service delivery framework suggested for guiding .

the selection of indicators?

2. Define service resources, activities, results.

3. What is the definition of service impacts? Why are
impact indicators difficult to identify and use?

4. Define and identify routine services, protection services,
developmental services, and social minimum services?

5. How are categories of indicators related to conceptions
of equity? Cite some examples.

6. Why are citizen surveys useful for some services? What
services are citizen surveys particularly useful in analyzing?
Are the indicators obtained in this way likely to be indicators
of resources, activities, or results?

I 0
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CHAPTER 5. LEGAL ISSUES OF URBAN SERVICE DISTRIBUTION

Challenges_to the legality of- urban - service distribution patterns
primaeily_can be brought on three legal foundations. One basis is the
equal protection clause of the 14th Amendment to the U.S. Constitution.
A second is the Voting Rights Act of 1965. A third foundation is- revenue
sharing legislation = principally the State and Local Assistance Act of
1972 but also the_Housing and Community DevelopmentiAct of 1974._. -These
three legal foundations make -every community potentially vulnerable to
having its service distribution patterns scrutinized by the federal courts.

The cases decided thus far have demonstrated that residents have
standing to sue local officials to compel changes in their actions as
public officials. They have demonstrated further that the courts can
mandate-specific performance--down to dictating the number and location
of street lights and_the size_ and= finding
of unconstitutional past_actions by local officials in_distributing:
public services. They have demonstrated that the courts can -halt the:
use of federal revenue sharing fundsi pending correction of a discrimi-
natory_practice found to violate nondiscriminatory provisions of the_
general revenue-sharing statute. They have demonstrated that findings
of disparities in service -distribution can be_used_by the courts as
partial support for an order requiring changes in local electionsisuch
as changing an at-large council election system to a district election
system;

The Constitutional Framework

Local governments traditionally have-been accorded wide discretion
by_the_courtsAn allocating services.1::The landMarkcase of Hawkins:v.
town -=of Shaw_ (1971)2 established_some_limits under the equal protection
clause. The equal protection clause provides that: "No -state shall
make or enforce any laws which shall abridge the privileges or immunities
of_citizens_inithe United States. . .nor deny to any person within-its
jurisdiction the- equal protection of-the laws." Hawkins was decided by
the U.S. Court of Appeals for the 5th Circuit, TEW755FW has been for
lower federal courts to adopt the majority's reasoning -in Hawkins. The
U.S. Supreme Court has not ruled-- on- -an- -urban service OistrTESTIT ease.
However,- on June 7, 1976, in lashi-notam v. Davis3ithe court criticized
aniimportant aspect of the Hawktms- decision. We will discuss this
Criticism after analyzing agETWE:

Cne needs-to know the facts of Hawkins in-order to interpret -the
decision's implications. ResidentiiTFiFigation_in_the_Town of Shaw
was nearly total. Ninety-seven percent of the blacks resided in all=
black neighborhoods. Disparities in the provision of some public
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facilities were related to racially segregated neighborhoods; For
example, 97 percent of all persons living in homes fronting on_unpaved
streets_in_Shaw:were black. _Although many mercury vapor street-lamps
had ..beeniinstalled in white:neighborhoods,:none.had_been installed in
black neighborhoods. Two black_areas of_Shawi_containing 63 percent of
the _black. population, had the lowest __water pressure in the town; No
black homes fronted on streets -with underground storm water_ sewers,
although this service was provided for 51 percent of white homes. Other
less striking statistical disparities were noted for sanitary sewers,
drainage ditches, and fire hydrants.4

__The court decided_that.this:statistical..information:about paved
streets, water pressure, street lights, sewersi_and the like, consti-
tuted evidence of a prima facie case of racial discrimination. In

the- court's terms, if a group is classified by -race, by statute, or by
administrative action, such a classification is "suspect" within the
meaning of-the-equal-protection clause. Suspect classifications provide
a_permissible basis for governmental acts,_only if .a compelling State
interest can - sustain them.5 _In_many instances, laws -do classify people.
Some people have been exempted_from the military. draft; some are eligible
for welfare, medicaid, and food stamps. Race, however, is not a per-
missible way of classifying people.

The determination_by_the court of the existence of a prima facie
case_of racial- discrimination in:the Hawkins case had several impli,
cations._ It meant:that.the residents who filed-the suit need not
demonstrate any_ill intent_or_motive on_the part of the defendants6,
instead needing only to demonstrate the existence of a substantial
statistical disparity. It meant that the scope of the 14th_Amendment
equal protection clause was extended to routine local services, like
water_and sewers, - because a-"suspect classification" was involved even
though_the .court: did_not.consider_them constitutionally protected
''fundamental rights."_ The_right_to_vote and_the right to'a fair trial
are examples -of rights -that are. considered.. '!fundamentar_by_the Supreme

Court. The court's determination that_a primaifacieicase-_ofracial.:
discrimination existed meant that the burden of proof shifted_from the
citizen plaintiffs to the public officials who were the defendants. And

. it meant that the defendants needed to demonstrate that service dis-
parities .were caused by trying to achieve some "compelling-state interest,"
instead of needing to meet the less stringent:test of showing only that
there was .a "rational relationship" between the service disparities and
some legitimate state purpose.

In Washington v. Davis (1976)8 the U.S. Supreme Court dealt
extensively with the_ question of whether racially discriminatory intent
must_ be. proven:before _effects of- public action, or inactions -are
determined to be- unconstitutional. In doing so, the Court modified the
interpretation of the Court of Appeals in:Hawkinsi_and, in fact, cited
_Hawkins_ in a list of cases_in_which_it believed excessive weight had
ITeTTiven to effects rather than -to intent. The distinction between-
effects and intent,- however, often is obscure in practice. The question
becomes one of how intent is demonstrated. Intent often is demonstrated
through the effects of action or inaction. .Consequently, the Court's
decision at first appears to sharply increase the burden of proof on

XVIII.1.99 1 02



the plaintiffs in municipal services equalizatiOn cases. Other language

in _Washington. v. Davis seems to indicate that the:increased burden Of:

proofmay not be geeat. One thing that_is clear is that since the_ruld

of _law cannot be stated unambiguously, the facts of a particular case

and the persuasiveness with WhiCh they can be- marshalled are likely -to

weigh heavily -in the courts' interpretation of whether a violation of

equal protection has occurred;

The importanceie_Wdthington v. Davis warrants_quoting passages

here from the majority's seven to twoB57Non. In addition; passages

Are quoted from a separate concurring opinion by Justice Stevens;

The mmjority in Washington v. Davis stated:

._our cases have not embraced the proposition

thatA law or other official_acti without regard

to whether it reflects_ a racially discriminatory
purpoiei=is:UACOnttitUtional,solely because it has

a racially disproportionate impact. . . .

This is not to say . . . that a law's disproportionate
impact isiireelevant in cases involving Constitution=

based claims of-racial discrimination. Neces!-

sadly; an_inVididUt discriminatory purpose may often

be inferred from the totality -of thei_relevant facts;

including the_fact; if it is- true; that the law

bears more heavily -on one race than another. It is

also not infrequently true that the discriminatory

impact ._ may for all_practical purposes demon-

strate unconstitutionality because,in various

circumstances the ditCtitination is very difficult

to explain on nonracial grounds. . .

various Courts of Appeals have - held in several

contexts, . . . that the substantially disproportinate

racial impact of a statute of official practice

standing alone and without regard to- discriminatory

purpose, suffiCett6 prove eacialdiscrimination vio-
lating the Equal PeOtettiOtt_Clause absent some justifi-

cation going substantially beyond what -would be necessary

to validate most other legislative-- classifications.

(Here the Court cited Hawkins_ v. Town-of Shaw, and

cases involving employilWITTOusing, zoningi_lAid urban

renewal.] Thd cases impressively demonstrate- that

there is another_tide t0:_the_issue; but with all due

respect; to the extent that those cases rested on or_

expressed the view that:Oft-Of:6f dfsceiminatory_racial

purpose is unnecessary in making out an equal pro.,

tectiOn violation, we are in disagreement.9

In his concurring opinion, Justice Stevens took a_middle position

between the Supreme Court -and the Court_of Appeals' decisions it Crit=

fcized, on the question of hOW unconstitutional discrimination is

demonstrated:
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Frequently the most _probative evidence of.intent
will be objective evidence of what actually hap,
pened rather than evidence describing the subjective
state of mind_of-the actor, For normally the-
actor is presumed -to. -have intended the natural
consequences of his deeds. .

My point in-making this observation is to suggest
that-the line between discriminatory-purpose and
discriminatory impact is not_nearly as bright,_
and:perhapsinot quite asicriticali_as the_reader
of -the Court_!_s opinion. might_assume,-.Therefore,
although-! accept_theistatementot_the_general
rule in the Court's _opinion,_ am -not yet prepared
to indicate how that standardshould_be applied
inthe-many cases which have formulated the govern-
ing standard in different language.10

in the_Villa eiot:Arlin ton Heights v. -Metro olitan_Housin Develo
ment:COrparat on t e upreme oust .e a orate .on_ ow intent to
discriminate_might_be_demonstrated. The decision -in this -case -does not
concern us, because it involved issues of zoning. and racially-mixed low
income housing development. The Court's reasoning about how to demonstrate
discriminatory purpose, however, is relevant here. The Court said:

The historical background. of -the decision is-one
evidentiarysourcei_particularly if_ it_ a

series -of official actions taken .for_invidious
purposes:_:_ . The _specific sequence of_events
leading_up to the challenged decision also_may
shed some light on the,decisionmaker's our,
poses. . .. Departures from the normal_procedural
sequence also might afford evidence that improper
purposes are playing a:role, Substantive de,_.
partures_ too:may_be. relevanti_particularly. if_thei
factors usually considered important by the decision-
maker_ strongly favor_a decision contrary to the
one reached. The_legislative or_administrative
history may be highly relevantt_especially where
therelare_contemporary statements -by members of the
decisionmaking body, minutes of its meetings, or
reporttill

Therefore, it seems reasonable to infer that:

1. The demonstration of intent to discriminate will be more dif-
ficult than letting the facts speak for themseliis.

2 There may be less tendency for the courts to apply a_compelling
state interest test and a greater tendency to apply a rational relation-
ship standard.

These changes will make proof of an equal protection violation more
difficult to demonstrate. Despite these changes, it is not clear how
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they would have affected the decision in Hawkins v. Town_of_Shaw, nor how
they might have modified some of the other to be described below.

In light of the _Hawkins v. Town_o_f Shaw decision, what situations
are brought within the scope of the 14th Amendment equal protection clause?

When a single local government distributes services so that there
are gross service disparities, readily amenable to statistical measuremen
which can be related to "suspect classifications," such as racially
segregated neighborhoods, then recourse to the courts under the mantle
of the equal protection clause will almost certainly be successful.

However, the extreme conditions in the Town of Shaw raise doubts
about where the courts will draw the line. For example, there is little
guidance in Hawkins v. Town of Shaw as to the following:

1. How racially segregated a neighborhood must be to constitute a
"suspect classification"?

2. How great the service disparities must be to call for a judicial
remedy?

-3. How defendants might demonstrate that a "compelling state interest"
jUStified:a pattern -of- service disparities, and how such-a demonstration
would differ from showing that there -was a. "rational relationship"
between service patterns and a legitimate state purpose ?l2

-Administrators' legal position will be well-served by_their:providing
either an equal distribution of services or an unequal distribution based
on reasomAe criteria. The courts are most likely to stress indicators
of-resources in evaluating service distribution patterns; Resource
indicators have_been_emphasized in the -court decisions made_thus_far._ The
courts z:e least.likely to relyon_indicators_of results. Result inci=

cator7 _involve interpretation of_complexAssuesi:including. causal
relations'Aps between service resources and results and equity judgments_
about how much inequality of resources may be required_ to achieve:equality
of results.: _Attention to:resource indicators by the courts establishes_
a_minimum threshold .of methodological. sophistication that administrators
would -do well to cross._ In this regard, administrators should set higher
standards for themselves than the courts are likely to impose.

Additional Constitutional Issues-

There are other aspects of public service equalization issues which
the-courts have,confrontedi Aniexamination of_these issues will,help_to
show_how the courtsi_prioritoithe Supreme Court't_decision in Washington_
v. Davis, have limited their intervention. The issues_me_will examine
area equality vs, equality of conditions, the -need for services,:
wealth-as-a-"suspect classification," special assessment financing and
inter=jurisdictional equality.
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Ecuality-of Resource-Conditions

In_ -v. Lindsay (1972)13, the complaint dealt with unequal--
resource conditions in -four parks in_the_Bronx in_NewYork City. The
plaintiffsi_who_were black and Puerto_Ricani argued that the--park nearest
their residences had more trash,. broken-_ glass; and inoperable facilities
than_three other Bronx parks in- the neighborhoods where a-higher percentage
of_ whites lived. City officials argued that their input of_ resources in
expenditures and personnel in the plaintiff's neighborhood park_was:equal
to,_or greater than,:their_input of- resources -into the:three:comparison
parks.: City-- officials blamed_vandalism_for_the unequal_conditions; _The
court held that -equal conditions were- not required, "when, as-here, the
factor requiring--added effort is--not the result of past Illegal action.
Nothing in flawkins_v; Town=of_Shaw suggests that if the town had installed
modern striFETRFF in the -black quarter and these-were repeatedly
vandalized, the. town must_go on and on, even though this would mean a
greater unit expenditure than in other areas."14

Need _f_b_rSeM__Ces

The _need for services by aparticular classification of people, such
as a neighborhood, a racial group, or a_group of poor people, is an area
of the law which the courts have begun to chart.

One:of:the first-challenges to unequal local public_school_expendi-
tures15 lost_in_federal district court; primarily because -the court_found
the_concept of "educational needs " unmanageable: The plaintiffs_argued
that "educational needs" provided_the sole_legitimate basis for making
public school expenditures and that for expenditures to reflect local
school districts' financial strength was unconstitutional. The court's
response was:

We_conclude that no cause=ofaction_is stated_ for
two principal reasons:_ 1) the Fourteenth_Amend-
ment_does_not require that_public school expenditures
be-made only on the basis of pupils' educational
needs, and 2) the lack of judiciallyimanageable :=
standards makes this controversy nunjusticiable.16

The courtialsoAloted_that_"whileithe complaining students repeatedly
emphasize the importance of pupils 'educational needs,' they do not offer
a definition of this nebulous concept;"17

_In rejecting the-"educational needs" standard, the courts refused to
become embroiled in assessing-how program cost and content_were related
to the needs -of different individuals, measurements of those educational
needs, or tests_of:whether those_needs were_being met; In Serrano v.
Friest:_in Cali forni al8 and San-AntonfoinkOindentSchool v.

uez=in Texas19, the courts were_asked to hold only that public
school finance must be-"fiscally neutral."' That is-, the courts were
uked to rule on'unequal resources rather than unequal results or unequal
educational needs.2u This argument offered the courts a standard that
was more judicially manageable than was the__"educational needs" standard.
The school finance cases will be discussed further below;
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On the other hand, in some instances the courts have asked for evidence

that needs for services were similar enough to justify equal resources. In

Hawkims v. Town of Shaw, the plaintiffs argued that the characteristics of
ETiaind white neighborhoods were not so dissimilar as to warrant grossly

dissimilar public facilities. One of the defendant's responses was to

offer varying "need standards" to justify administrative actions. For

example, with respect to street paving, town officials alleged that "the

paving actually done in the municipality was on the basis of general usage,

traffic needs and other objective criteria."21 The Court of Appeals did

not conclusively reject this argument. Instead it said that "even if we

assume that such criteria_ as traffic usage, need and width constitute

compelling state interestA they were not applied equally to both black

and white neighborhoods."44 This language could be important. It does

not -make clear how the court would have ruled had street paving been

implemented evenhandedly using criteria involving traffic usage and need.

Thus, we cannot be sure the court would have ruled that evenhanded

administration of the standard would have failed to meet the "compelling

state interest" test.

However, some cases suggest_thatiwherei.there has been a history of

illegal action, -added effort on behalf_Ofthe disadvantaged neighborhood

to achieve equal_eesults would be called for_;_:Thus the 5th-Circuit Court

of Appeals stated in:Henry:v. Clarksdale School District - (1971) that a

"relationship - otherwise rational may be insufficient in itself -to meet

constitutional standaedtif its effect is to freeze in past discrimination. "23

In Hawkins- v; Town of -Shaw, the court_held that even_if the Town in recent

years _had been extending- sanitary teWers:into new areas "in amon-dis,

criminatory manner, [this] is not sufficient when the effect of such a

policy -is to ' freeze -in' the results_of_past_discrimination."24 And in

Semont Improvement Association v. Dallas-Countommission (1972), the

federal distridt court ruled that discrimination in street paving in a

subdivision that occurred pride to 1954 would -be "frozen in" unconstitutionally

unless action-were taken. _Therefores_even though there was-no evidence of

discrimination in service dittribution in the 18 years _betweenthe_dit-;

criminatory acts and the court decisionii_the court:ruled that -the county's

evenhandedness since 1954 did not meet_the_compelling- state interest

test.25 Thit may .be=an example of a case that could:have been decided

differently had the SUpeeme Court's decision in Washington v. Davis been

in effect concerning the need to demonstrate purposeful intent.

Wealth as a "Suspect Class ifiCation"

Wealth has been held to be a "suspect classification" in cases

involving "fundamental rights," such as the right to vote. For example,

poll taxes have been struck_down on this ground.26 In federal_district

court, the original plaintiffs in San Antonin v. Rodrtquer (1973) had

sought to convince the court that education is a "fundamental right" by

establishing_ a close nexus between quality education and sound exercise

of freedom of speech and the right to vote.27 Similar arguments has

persuaded the California State Supreme Court in Serrano v. Prtest (1971).28

As a "fundamental right," it was argued that public education would

need to be financed in ways that were not overly dependent on classifications
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by wealth. This would tend to rule out financing schools from local
school districts with substantially unequal taxable resources._ A_statei
would need to.show a "compelling_ state interest" in a particular financing
method were that method to result in excessively unequal fiscal resources
per pupil.

__In San-Antonio: v. Rodriquez; the Supreme Court rejected these argu-
ments. First, it found that "education . . . is not among the rights
afforded explicit protection under our Federal Constitution."29 Second,
"even-if it were conceded that some identifiable quantum_of education -is
a constitutionally protected prerequisite to the- meaningful exercise of
either right (of- speech and- Noting); we have noAndication that the present
levels -of educatidnal expenditure in Texas provide an- education that
falls- short. No charge fairly could bebade that the system (in
the present case) fails to provide each child withaniopportunityito
acquire the basic minimal skills necessary for the enjoyment of the rights
of speech and of full participation in the political process. ._. We
have never_presumed to possess either_the ability or the authOrity to
guarantee theicitipnry the most effective speech or the most informed
electoral choice."JO

San_Antmnio_ v. Roldr qug , therefore, prevented using the equal
proteETTERETTa to ar unequal distribution, on the basis of wealth
differences, of most public services.

Special Assessment Financing

When_special assessment financing is employed, facilities of specified
types, such as sewers, sidewalks, and paved streets, are installed only
upon payment of all or part of the cost by appropriately located property
owners, usually by those fronting on the location of the proposed public
facilities. When service distribution is a function of ability and
willingness to pay, as with_special assessment financing, unequal distri-
bution is to be expected. This circumstance was confronted in a service
equalization case one year before the Hawid_ns v. TommLof_Shaw Circuit
Court decision. The case, Hadnott, v. TI577=PrattviTle (1970),3
noteworthy in that the fedeliT-TaTtrict court ruled that the equal
protection clause was violated because of the existence of park inequalities

Street paving, water- lines, and sewer lines, however, were financed
by special assessments. The judge ruled that "this Court is clear . . .

that under the evidence in this case the responsibility for initiating a
paving or sewerage or water line assessment and for paying for same is
a reasonable attribute of property ownership._. . . This difference in
the paving of streets and the establishmen of sewerage and water lines
does not constitute racially discriminatory inequality."32 The effect of
special assessments is to classify on the basis of wealth. Classification
by wealth confronts the problem as in San_Antonie v. Rodr ez that wealth
is not a suspect classification under the on c ause for
services that are not considered fundamental rtghts.33



Prattville was a place where, in the judge's opinion, the special
assessment requirement had been administered evenhandedly. There are
other fact situations in which the constitutionality of special assess-
ments may be questionable. For example, if services were financed from
the general fund in white areas and from special assessments in black
areas, a suspect classification would seem to be in use wbich perhaps
would require -a compelling state interest to sustain it.J4 There also

may be a variety of fact situations in which special assessment financ-
ing could_be_challenged under state statutory requirements for public
service corporations to serve applicants on equal terms and without
discrimination.35

Interjurisdictional-Inequaltt

___:_Attempts to-have interjurisdictional unequal service_distribution
declared_unconstitutional_by-_the_courts face several obstacles. These
obstacles,are_the_problems_of identifying - suspect - classifications, as-
certaining that theservices atissue.qualify_at_fundamental rights, -and.
persuading_the.courtithat the compelling state _interest tett_isiapplil.
cable.- Failing in this,'the_less stringent rational relationShi0 test
is employed and the burden of proof rests with the plaintiffs.

The public school_financeicasesiatetheitost prominent ones which

have confronted _interjurisdicticinal_ineqUality in service distribution.

It was noted above-that the_U.S.__Supreme Court in -San AntOnio_V.-

!odriquez had concluded that education was_not_a fundaments __right .

witnin_itne scope of the equal protection clause; In addition, the Court
refuseditoi actoptAisparities in taxable wealth as evidence of a tUtpett

classification. The Court said:

However describedj it_is_clear_that appellees' suit
asks this Court to extend its most_exacting_strutiny
to review a system that allegedly discriminatet__,
against a large, diverse, and amorphous class,. Uni=
fied only_byi_the_common factor of residence in dis,,
tricts_that,happen-to have less taxable wealth than
other_districts _The_tytteM of alleged discrimination
and the class_it_defines have_nond of the traditional

indicia_of suspectness: The_tlatt it_hOt saddled with
such disabilities, or subjected_to such_ahittory,of
purposeful unequal treatment, or relegated_to_tUdh a
position-of political powerlessness as to command
extraordinary- protection from the majoritarian
political process.36

Refusing_to apply thecompelling_ttateAntereStItandardt-the Supreme

Court -then asked whether the Texas_system of public edUdatiOn_finance
"bears somerational_relationship to a legitimate_ state putoese,17_ The
Court_reasdnedithat the Texas system "was designed to,OroVide_an_adeqUate
minimum- educational offering in every school in the State," and made it

possible that_"each-dittritt would -have some ability_to_provide_a more

enriched educational program."35 The Court concluded -that it _was

rational to call on local governments to play a role in providing
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educational services.

The New Jersey_ State Supreme Court tookicognizanceiof_these_argu-i
ments im_overturningithat_states means -of financing_public_education in
1973; The reasons cited by the U.S. Supreme Court were among_those
which deterred the New_Jersey judges from basing their decision on the
Fourteenth Amendment equal protection clause. Instead,_the court relied
upon a provision in the New Jersey State Constitution which required
that:

The Legislature shall provide for the maintenance
and support of a thorough and efficient system of
free public schools for the instruction of all
children in the State between the ages of five
and eighteen years.39

Interpreting the meaning of this requirement, the court said:

The Constitution=s guarantee must be understood to
embrace that educational opportunity which is
needed in the contemporary setting to equip a child
for his role as a citizen and as a competitor in
the labor market. . . The trial court found that
the constitutional demand had not been met and did
so on the basis -of- discrepancies in dollar input
per pupil. We agreed. We deal with the problem
in those terms because dollar input is plainly
relevant and because we have been shown no other
viable criterion for measuring compliance with
the constitutional mandate. The constitutional
mandate could not be said to be satisfied unless
we were to suppose the unlikely proposition that
the lowest level of dollar performance happens. to
coincide with the constitutional mandate and that
all efforts beyond the lowest level are attribu-
table to local decisions to do more that the state
was obliged to do.410.

An additional reason why -the New Jersey Supreme Court rejected reli-
ance on the Fourteenth Amendment equal protection clause was that had it
not done so, it saw great difficulty in drawing a line short of requiring
equal statewide expenditures among jurisdictions for all services, thus
nullifying much of the traditional role of local government. In deciding
such an option would go farther than warranted by the case before it, the
court again cited the U.S. Supreme Court decision in San Antonio v.
Rodriguez:

. any scheme of local taxation--indeed the very
existence of identifiable local governmental units--
requires the establishment of jurisdictional bound-
aries_that are inevitably - arbitrary. It is equally
inevitable that some localities are going to be
blessed with more taxable assets than others. Nor
is local wealth a static quantity. Changes in the
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level of taxable wealth within any district may
result from any number of events, some of which
local residents can and do influence. . .

Moreover; if_local_takatiOn_fdrilocal'expenditures
is an unconstitutional method_of:proVidingifori:
education then it can be an equally impermissible
Meansiof providing_ other necessary_services cus-
tomarily. filanCed_largely_from local property
taxes, including localipolice and fire protection,
public_health andihdtpitaito and public utility
fadilities of various kinds. We perceive no
justification for such a severe.denigration'of.
local property taxation and control as would follow
from appellees' contentions.- It has_simplynever__
been-within-the constitutional prerogativeof_this
court-to nullify statewide measures for financing
pUblic_servicesimerely betaute the..bUrdens or
benefits thereof fall unevenly:depending
the relative wealth of the pOlitidal subdivisions
in which the citizens live;41

The U.S. Supreme Court went on to say that matters of state taxation
and education were appropriately left to the states under the federal

system.42 The New Jersey Supreme Court then considered whether its state

constitutional equal protection of the laws mandate should be invoked.

The court decided it should not. Theateason was that "the equal protec-

tion clause may be unmanageable. . .114 But no sooner had the court
slammed the door, than it was opened again, at least a crack, when the

court said:

The_equal_protection_ptOposition-potentially
plicates the_basic tenet of local_ government that
there be local authority with concomitant fiscal

responsibility; The_case _nol before. us was -not

tried or argued in terms--that local_ government_ -._
as a_pOlitical_institution denies_ equal-_ protection

in_New_Jertey because unequal demands upon unequal
tax_bases_resultin_statewide inequalityas_to
benefits or as:td_tak burden. In these circum-
stances-we will not pursue the_equal:protection
issue in the limited context of OUbliC education,

NOP dtme. consider a question that the parties_ have
not_prOjedtedi:whether,..apart from the equal pro-
tection guarantedi:there.is_an implicit premise_:
in the concept.df_loCALOOVernMent that_the State
may not _distributeAtt fitdal responsibility through
that:vehicle_ if substantial Anoluality will result.
It may well be_that atone time there was_a:rough
correlation between the needs of an area_and.the
loCaliretOUrcel_tO meet them so that -there_ was no
conspicuous unfairtess_in assigning State obliga7
tions to the local units of government. Surely that
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is_not true today in_our state. Problems are -now
mobile. They have_settled intensively:in limited
areas. _Statewide there is no correlation between
the local tax base and the number of pupils to be
educated, or the number of the poor to be housed
and clothed and fed, or the incidence of_crime and
juvenile delinquency, or-the-cost of- police or fire
protection-, -or the demands of_the_judicial:process.
Problems:whiCh_are in no sense local in origin have
become the special burden of those who cannot find
a haven elsewhere;

We need hardly suggest the convulsive implications
if home rule is vulnerable upon either of the grounds
to which we have referred. No need we expound the
difficulties of management or judicial solutions if
the problem must be met by the courts. We point to
the dimensions of the subject to explain why we
should not deal with it on the record of this case.44

Thus, the court decided to stay out of this political thicket.

SummarV

The following observations summarize some of the most important re-
sults of litigation involving public service distribution:

A. Federal courts have invalidated unequal imputs of resources for
services_bylocal_governments to groups which were made:on_the basis:of
suspect classifications. But they -have refused -to- invalidate unequal con-
ditions that were not caused directlyby unequal resource inputs, such as
unequal conditions caused-by vandalism. Nor-have the courts ruled that
needs must be met if needs are unequal. However, they have asked for_
evidence that needs are reasonably similar in-cases in which they have
ruled -that inputs_must_be:equal.__The courts:have_requiredi:in some cases,
that inputs of_resourcesibe equalized; but they have-not ruled that
activities; results; or impacts must:be equalized. These:decisions
directing that resources be equalized have-been by federal dittriet
courts and courts of appeal, not by the Supreme Court.

2 The courts have not provided guidancei_nor_have they been asked
to ruleiion:whether:and when administrative rules, such as:basing inputs
on_street width, library or_park_usagei_crime ratesi_and the -like, -might
meet the requirement to demonstrate that a compelling-state interest:
justifies unequal distribution of public services. However; courts have
said that evenhanded administration for a number of years does not
justify disparities resulting from a prior history of discrimination.

3. The public services involved in the equalization cases emanating
from HAn and Serrano have not been ruled to be fundamental rights.

4; Suspect classifications, such as racial _classifications, must be
established, before the courts will invoke the equal protection clause to
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Forte equalization of public services.

5. Wealth has not-been ruled to be a_suspect-ciassificationiin
cases:that have not_involved fundamental rights.:. Therefore* special
issessment financing_has_not been barred.. interjUrisdidtidnal dis=
parities of wealth_and inputs of resources thus far haVe survived fed
eral equal protection clause challenges.

6. The courte_desire_has:been to abstain,_to_leave the service
distribution arena -to the_political process., interveningionly_when in=
equalities are ,clear and_present forcertain:groups,:_sUCh as_raCial
minorities._ The U.S. Supreme Court's criticism of the standard of
)roof:used_in Hawkins_v._Town-af4halw, which was referred to _in its
1976Aecisfon_in_WaShington_v. Davis, raises additional questions about
which tif_the equalization _cases:that: were decided for the plaintiffs
night not have_been_so decided_had_the plaintiffs needeC however in-
directly, to demonstrate purposeful intent to discriminate.

Statutory Alternattves

In Washin ton v._Davist_the_U.S. Supreme Court-said that _some_legis-

lative. statutes_ mposeRFTeter standards of non,discrimination than does
the U.S. ConStitution.__An_example0:the:Court said, was the standard _im-

posed by Title VII of the__CiVilAightt Act -of 1964 .onitssues of employ=

nent discrimination. In Washington v._DaVis, the:plaintiffs_had_based
their argument on the due process clause iirthe Fifth- Amendment-to the

:OnStitution._ They argued that a written personnel testipy_Which_appli=
:ants:were_screened_for:the- Washington, D.C. Police- Department was un=
constitutional_because_blacks failed_at_a much higher rate than whites_

Ind because the adOinittrators_of:the test_had not-shown that success on

the was related -to successful:performanceion the_joba The Supreme

:ourt noted that:such a relationship (between- the -test and job-perform=
Ince)_wes required under Title VII of the CiVil Rightt ACt of 1964 but-

lot under. the Constitution. Since the-case had_ been_brought on constitU=
tiOnal grounds, the Title VII requirement did not apply.45

It -seems plausible thatilocal,governments_will be held_to_eistandard
Pf_nondiscriminationiunder some federal legislation that _is stricter:
thanls:required, in the Supreme- Court's_interpreationi-under the _equal

protection clause of -the Fourteenth Amendment.- One such provision could

be Title VI of the CiVil Rightt Att of 1964. Section 601 of Title VI

states:

No person in the United States shall, on the groundt

of_racc_color, or- national- origin, be excluded from
participation _int_be_denied the benefits ofi or be
subjected to discrimination under_any program or
activity receiving Federal financial assistance.

_Title_VI has not been invoked in_municipal_equilization_casesi such

ms -those discussed in the first part of this chapter. _OnereatOn for
that concerns theisource of funding for the services, the:distribution of

Witch was being challenged. In general, the services challenged were
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those financed solely, or primarily, from local, or perhaps in some in-
stances from state, rather than from federal funds.

In recent years, a more potent statutory_source_on:which to bate
attacks on municipal service distribution- patterns has -been enacted. The
State and Local Fiscal Assistance Act -of 1972_as:amended in 1976 (gen-
eral revenue sharing)_ contains explicit nondiscrimination requirements.
Subtitle B, Administrative Provisions; Sec; 122; states that:

No person in the United States shall on the ground
of race, color; national origin, or sex be ex-
cluded from participation:in,:be denied:the bene-
fits of, or be subjected -to discrimination under
any_program_Or activity_of a State government or7
unit -Of local- government; which government or unit
receives funds made available under subtitle A.46

Under the_acti,funds can be used for capital expenditures and.fOr:
operating expenditures for the following: public:safety, environmental
protection, transportation, health; .recreationi libraries; social_ser-
vices for_theipoor or aged, :and financial adMinistration. Thus, a wide
range .0f. services potentially fall within the rubric of- the nondiscrimi-
nation-requirements. _The- administrative_ regulations implementing the
1972 Adt expanded on the_non-discrimination_requirement stated in Sec.
122. For _examplei a recipient government may not_"provide_any. service_
orother benefit-which is different; or is provided in aidiffetent_fdrM
from that provided to others_under the_programior activity" _1(31 C.F.R.
Sec. 51.32 (b) (1)(ith."restrictin any way the enjoyment of any Ad,
vantage:or.privilege enjoyed by -other receiving any service or- benefit
under the_program:or activity" (31 C.F.R. Sec: 41.32 (b) (1) (iv);
"deny_an_dpportunity to participate_in a:program or activity_as an ern,
ployee" (31 C.F.R. Sec. 51.32 (b) (1) (vi); or discriminate-"in-deterMin=
ing the site of location of facilities" (31 C.F.R. Set. 51.32_(b).0)).
In addition; the regulations authorize_ action "to:Ameliorate an...itbalante
in services or facilities provided:to:any geographic area_or_specific
groupOf persons within its jurisdiction; where the purpose of -such
adtien:itAo:overcome prior discriminatory practice or usage" (31 C.F.R.
Set. 51.32 (4)).

SUits:_relying_on:statutory:provisions and administrative regulations
haVe_been_brought.challenging_the expenditure_of_general. revenue funds.
Chicago was enJoined -on December 18, 1974;- and again on November 13i_
1975;,from_spending general- revenue sharing funds as a result of a charge
of discrimination in the Chicago-Police Department. In this instance;
Chicago allocated_75 percent of-its revenue sharing funds-to the police.'"
SeVeraLtases:were_brought_in 1975_by:thelawyere:Committee for Civil
Rightt:Under_Law againsticommunities:in_Mississippi._ In January -1976,
federal district courts froze general revenue=sharing funds.for Greenwood,
Aberdeen; Okolona; and Ackerman, pending trial on the merits.

Civil rights groups have criticized_the Office;of Revenue Sharing in
the Department-of-the Treasury; for not_being vigilant in carrying out
ii is responsibilities to preventAiscriminationin the use of_the_fundS
prOVided under the legislation." One of theidjleMMas in enforcing the
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ttdiscrimination-provisions concerns the problem_of identifying the
ttiVities_for_Which general revenue sharing funds are spent; Recipients
're required to_file_a-_report_stating. that funds were used for certain
ervices and_projects_from among those_eligible; In practice, .general

* venue sharing:moneys_ go into the_general_fundi_and_cityioffitials. can
laim_to-have spent funds on-services and projects for which.they_are.
ess Ivbject to criticism for discrimination than if they had_reported

xpenditures. for_other_services and_proJects; The General Accounting
111ddi in testimony before_the Senate Subcommittee on Intergovernmental
Alations, suggested these categories -were. meaningless. Comptroller

t neral Elmer Staats urged that the_Revenue_Sharing_Act be modified to
irovide that "a government _receiving revenue sharing could not. discrimi=
ate_in any_of_its programs or activities regardless of the source of.

'unding, and revenue sharing funds would be withheld,_after due grocess,
ending acceptable actions to correct discriminatory practices;""

The HOusing_and_Communfty:Developmentikt of 19740 though not as
weeping as_the_State and Local_Fiscal Assistance.. Act of -1972, also_has
mportant implications_for the distribution of local public services.
;though the emphasis in the legislation is on housing and_related as-
ectsiof physical development, the range of eligible projects is sub,
tantial. Set,:105 (a)_(2) of the legislation identifies some of the
ligible projects in this way:

the acquisition, construction,- reconstruction, -or
installation of public works,
or other improvements - including neighborhood
facilities, senior centers, historic_properties,_
Utilities, streets, streetlights, water and sewer
facilities,_ foundations and platforms for air rights
sitesi_pedestrian malls .and walkways,..and parks,_
playgrounds, and recreation facilities, flood and

drainage facilities; ;_; and parking facilities,
Solid waste disposal facilities, and fire protection
services and facilities which are located in or
which serve designated community development areas;0

_The_potential-locations of these facilities- are__ to the

vorest sections of communities. However, "the primary objective of
title_it the:development of viable urban communities, by- providing

tent housing and.a suitable living environment and expanding_economic
ipportunitiesi_principally for persons of low and moderate income,
Sec. 101 (c) );"- Thus; the thrust of the act is to serve poor people

Itherithan better=off people; Therefore, the act:is:explicitly redis=
elbutive as regards the facilities for which the funds can be used.

Turthermorei:the _act to. some extent-is intended to _facilitate redis-

xibution of population:- Sed;101 (c) (6) establishes the goal of "the

'eduction of the isolation of- income groups-within communities- and

MOgraphical areas_and_the_tromotioniofan increase -in the diversity and

td- vitality of neighborhoods through:the spatial deconcentration of

timing opportunities for persons of-lower income and the revitalization

if deteriorating or deteriorated neighborhoods to attract persons of

iigher income." Whether this will mean any substantial population

XVIII.1.112



redistribution in practice remains to be seen. Certainly there is reason
to doubt that much mobility will result from the implementation of the
act. =The principal exploration of this aspect -of the law revolves around
a lawsuit in the Hartford, Connecticut metropolitan area. In it; a
federal district court -ruled that the Hartford suburbs would have to
plan for some housing for low income persons in order to_gualify for
funds that the communities could use for other purposes.51

The_Hartford_case involved a metropolitan, intergovernmental issue:
While important, it does not address_theissue-A3f-legality:of various
patterns_of distribution- of facilities:with HCDA_funds within a given
community. It -wilt not be_surprising if challenges to facility distri-
bution using HCDA funds are brought in the future;

Service distribution also is one aspect of the facts considered by
the_courts in deciding whether local .election:systems_deprive blacks_
from effectiveiparticipation. The most sweeping deesion_of this..type
was made-in late-1976. by a:federal:district .court... The court ordered
that Mobile4.Alabama's..system of electing three commissioners in city-
wide_ elections_be_scrapped. In Its place; the -judge ordered that a
mayor be_elected_city-wide- with nine council members elected from
districts; The decision was based primarily on the inability.of Mobile's
35-percent- black population to elect -a representative_to:citygovernment
under the at,large voting system.-- Referring. to service. distributions;
the judge_found.no:"overt grass _discritination"-in. city services. How.
ever.; he noted that there were "significant. differences and sluggishness"
In responding to service needs in_ black _neighborhoods_in comparison with
the response to whitesneighborhoods. The case was appealed to the Court
of Appeals; A decision was not expected until late 1977.52

Conclusion

The value_placed_by_adMinistrators on progressive_ management and
the inherent obligation all public officials have to be fair in discharg-
ing their public-responsibilities are sufficient motivation for public
officials to give greater attention to equity in service distribution.
The interventionist role of the courts provides an added incentive.
Court.decisions:have:gone:toithe heart wflocal governance - -to the
pattern of_service:distribution, to the use -of public_funds, and to-the
structure_of_the election system. Due respect for the wisdom of pre,.
ventive medicine should bring administrators' attention to bear on equity.
A _crash program of data-gathering and analysis to prepare a legal defense
is more expensive and less productive than advance preparation carried
out for one's own- positive- purposes. The development of positive puts=
poses -in service distribution should_include_self-conscious attention to
decision -rules and implicit conceptions of equity; -An investment should
be- made -'in executing a_methodology of data gathering and analysis_
sufficient for adMinistrators to decide whether they are achieving a
reasonnble proportion of-their purposes. If administrators can justify
the pattern of service resources; activities, and results to themselves,
they probably will be able-to satisfy a court- that their- actions have
been reasonable. The court decisions analyzed here provift administrators
with some basis fOr estimating how the courts might rule.3J
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Questions About Legal Issues of Service Distribution

(See Answers on next page)

1. _what isia:"suspect classification"? How does it differ from a
nonsuspect classification?

2. What are some of the ways in which courts have drawn lines in
equalization cases, denying requests for modifications in service dis=
tribution patterns?

3. _How have the courts dealt with arguments about the need for
services?

4; What is the difference between the standard of proof used by
the Court of Appeals-in Hawk-i-n-$---v.-Town-of-Shaw-and the standard used
by the U.S. Supreme Court in -Washindton v. Davcs?

5. How:might'a purp'eseful intention to discriminate be shown other
than by showing the effeets of official action or inaction?

6. What_legislation offers the greatest potential for court suits
to increase equality of service distribution?
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Answers to Questions about Legal Issues of Service Distribution

1, A " suspect classification " is one which classifies people by.some
iVidiout, constitutionally illegitimate_criterion. Examples are race,

stionality, and religion. In service distribution cases, the important

suspect classificatidd'is race.

A nonsuspect classification is any criterion for classifying people
idt hat a reasonable relationship to some legitimate public purpdte.

2,__Special_dssessment financing- ustifies unequal service_distribu-
tom uneqUil_donditiOnsimay be .justified- if_ they result from private

:tion after an equal effort -is made by public-officials; inequalities
service provision and financing that occur in metropolitan areas or
different parts of states are immune from attack -under the -equal pro=

ettionclause;_and wealth is not a suspect classification_andi_there=
orC_POOr people need not be given services equal to those of better off

eople unlett:the poor people also are minorities. In_particular, the
',urts are relUttant to consider any equality other than equality of

esources.

3. The courts have insisted that plaintiffs in equalization cases

enonstrate that they are sufficiently similarly situated in comparison

ith other people that they should be treated more-or-less the same as

hese other people. However, the courts have refused to acknowledge the

3nstitutional merit of arguments that dissimilarities between people

re sufficiently significant to warrant unequal treatment in favor of

lose having greater need for service. An example of cases in which

his "need" argument was rejected is the school finance cases. In an

erly case, the argument was made that minority and poor children have

greater need for dducation services. Therefore, it was argued, they

hould receive a greater share of available education resources than

ther children received. The court did not accept this argument.

. 4. In Hawkins -, the Burt of_Appeals held that the statistical dis-

lefty in_resource distribution was large enough_to..constitute a prima
lee_Case_of-discrimination.-__Thereforei_no proof of intent to discrimi,

ate -was required,_--. In Washing- tan -, theSupreme Court criticized the-_

tandard_Uted_in_Hawkinsiand said that, in general_, some evidence_of_

ntent_to_ditdritTERTIhOuldibe_required. The Supreme Court's__ language

n*shington_wds ambiguous4:howeveri_because the Court also stated that

n some instances the- factualiconsequences,.tuCh_as dramatically unequal

erVice distribution one can infer, may_themtelVesi be taken as evidence

f_intentito.discriminate. The implication ofIlashinoton-is that
itenittretingiunconstitutionally unequal service distributiOn.Will_be

pre difficult. to achieve than under the Hawkins= standard, .How -the

ine will be dreWn between:permissible and impermissible inequalities

mains difficult to anticipate,

5. -Perhaps there is a record of explicit requests for service, and

or. equal treatmentt_which city officials have -failed to respond to

mtablyi: Perhaps it can be shown that_requests for service made later

y WhiteS in white sections were rewarded with official action sooner

XVIII.1.118
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than_ similar_ requests_ from blacks_similarly_situated_in black sections.
Perhaps these requests for service by blacks followed a statistical.show-
ing-by than that their neighborhood(s) did not receive service equal to
that of whites in white neighborhoods._ It seems unlikely that there
wouldibe_explicit discrimination written_into ordinances-or appearing in
the- minutes oflofficial_meetings. Rather-it. would_seem.that_the effects
Of Official action. or inaction standing aloneior_combined_with a pattern
of requests;_evidencei_and_denial would be- sufficient to- support well-
documented cases of unequal _service distribution on the basis of suspect
(racial) _classifications. -Also see-the Supremotoures suggestions in
V4T- hts v. Metropolitan-Housingaellma

morat on.

6 iStatei:andiLocal:Fiscal Assistance .Act_of .1972i_and Amendments of
1976, and the Housing and Community Development Act of 1974.
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CHAPTER 6; MANAGEMENT STRATEGIES

What should be done with the concepts of equity and decision rules

and the methods of distributional analysis? Why are they important?

Who should use them and how should they be used? These questions have

been addressed to some extent in preceding chapters. Here we will examine

them,- stressing the action contexts in which decisions should be made.

This final chapter will be organized to cover the following topics:

What should the roles of local government generalists and department

officials be?

How can distributional analysis be used in setting goals?

Which equity concepts should be used for distributing each service?

What decision-making sequence should city managers and mayors engage

in to evaluate the equity of service distribution in their communities?

How can decision rules and service indicators be selected to facili-

tate implementation of specific equity concepts for each service?

Roles of Government_Generalistt and Department Officials

In interviewing local eficials in the cities -of Atlanta, Boston;

Charlotte,:Cleveland; Hartford; Houstoni_NOW York- City, Pittsburgh;_

Richmond, and Rochester, and in Fairfax County, we found very_little

systematic attention to equity and service dittribution decisions. We

found considerable interest and concern; We foUnd recurring emphasis on

attempts to be responsive to wishes of the public; But we found very

little systeMatiC data about service distribution; Most important,_we

found -no signs that generalists and department officials had established

a system_ofddhsidering conceptions of equity, decision rules, and ser-

vice distributiOn analysis as. elements in a decision-making framework.

Government generalists (mayors and council members, city managers,

chief administratiVe Offidert; planners, and:budgeters) tend to -have

lesser roles than department officials in making:service distribution

decisions; Generalitte rolet_intrease with_capital projects;_ These

are one -time decisicinti_tiften involving sizable amounts of,money; They

are easier to scrutinize -and are more visible to constituents than_arei

routine operating_expenditUret; Still; the initiative_ tends to rest with

department officials in- proposing capital projects. Planners,may make
recommendations-about_prioritieti_lased on local_planning standards;

Mayors and managers usually will decide whether to accept or reject

proposals. Council members may be particularly sensitive to how many
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benefits are accruing to the constituents of their districts. Operating
decisions, however, are almost entirely the province of department officia'
Rarely do generalists get involved except to establish budgetary ceilings,
to choose among initiatives proposed by departments, and to participate in
the broadest operating decisions having major budget impacts, such as how
frequently refuse will be collected.

Why does this separation between department officials and generalists
exist? There are many reasons, including division of labor to conserve
time and to make use of expertise and the force of custom and tradition
that protects departmental self-interest in insulation and autonomy. But
other reasons involve the shortage of conceptual development, the absence
of a vocabulary for talking about equity, the difficulty of getting a

. handle on a slippery subject. And then there is the lack of distributional
information, the absence of which enfeebles even systematic analysis of
equity concepts and decision rules, and the presence of which would enable
generalists to participate more actively, just as it would enrich the grasr
of department officials' understanding of decision rules' consequences.

There are gains to be made by all the government participants in
decisions, and by the public, by making analysis of equity and service
distribution more systematic:

Goals can be reexamined and established on a sounder basis.

Evaluation of service effectiveness will be more meaningful.

There is greater potential for public information and access to
decision-making.

Explicit attention to who should get what can be institutionalized.

The cumulative effects of different services in specific neighbor-
hoods can be discerned.

A base of understanding and information can be established that will
be useful in a wide range of planning; budgeting; and operating decisions.

How services_should be distributed among neighborhoods is a political
as_well:as_an administrative question._ Generalists should play an impor-
tant:role__in_this process. _They_usually do not. This lack of significant
involvement in decision-making about service distribution will not defer
or postpone the question of what is equitable. If generalists do not
share:in:deciding the equity_question, decisions about what is fair will
be-made by:default._ The administrator_has responsibility for a number of
operational functions of his department, ranging from_ purchasing, planning;
and personnel to_budgeting, adMinistrationi_and training. He also has

responsibility for the distribution of services. In the absence of
guidance from_generalistsi he is required to develop_his own standard
operating procedures -to determine how resources should be distributed,
how activities should be programmed; and what_results should be achieved.
It is not sufficient to maintain that the administrator is uniquely quali-
fied to make these decisions by virtue of his specialized training, tech--
nical expertise; access to information; and experience.
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Decisions about who should benefit and why from_the resources avail-

able to city governments are explicitly political. Broad policy guide-

lines for their deliberation and resolution should be established by

generalists.

One -of the:hdritt of the city management profession; and of public

service generallyiiit to be_equitable in_the_delivery of services to citi-

zens. That alone is sufficient reason to paysystematic attention to it=

plementation of equity concepts. Local government generalists; whether

they are mayors_or council_ members;_ managers, budget officers,:or

planners; have a_need to.Lknow what_the operating departments in their

communities are doing; They need information in order to exercise a

measure of influence and control.

The essence of control lies in decision rules. It is decision -rules

that determine outcomes. Decision rulet should reflect deliberate choices

that have been made about which equity concept or concepts to employ.

They should be formulated with an understanding of their distributional

consequences. The heart of the process, however, is the formulation and

use of the decision rules themselves. Generalittt should focus their

attention on decision rules and use equity concepts and distributional

analysis to aid them in shaping these decision rules.

Setting Goals

Establithing goals is one of the most.difficult_tasks_that govern-

ment_adminiStrattir face. One- occasion when -this difficUlty betomes_

apparent is wheniadtinistrators try to analyze the effettiVeneSS of_public

services. Even ifindicatorsof effectiveness can be agreed_UpOn, the

problem of_how much:Of:a particular indicator is a sign of satisfactory

performance is_perOlexing._ How many arrests per 100 crimes reported are

enough? How many acres.of:parks_per 1000 residents are enough?. How_fast

should fire response. time.. be? _What should be the water pressUre at -the

tap? How many library books .should be available per 1000 resideeitt?___

Should these issues be decided_with the aid of national standards? Can. _

they be related to citizen preferences and satisfaction? Is the standard

related to objective_performancei_such as fire response time fast enough

to reduce fire losses some identifiable amount?

Reference to standards set outside the community may be helpf61 in

tOte instances. But reference toi_standardS_determined inside the_community

is essential. One basis for_establishing_ttandards is an equity and set.,

vice - distribution perspective;
Public officials should decide the extent

to which services should move_toward, or away from, equal distribution

among neighborhoods. If there is to be variation -among neighborhoods; how

muchithdUld there be? Why should variation be tolerated, accepted; or

sought?

General dittributional goals can be- established without systematic

data analysis..- But specific goals_should be based onianalysis of the_

distribution pattern. Public _officialsshould_deterMiheiWho is getting

how much of what. They_should decide_whether the variation that exists

is acceptable or not and then set goals for reducing the variation or
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for perpetuating it. Is a 50 percent variation in arrest rates among
police districts acceptable? What should be done to reduce it? Is a
25 percent variation in fire response time acceptable? What changes in
fire station location, equipment, and manpower would reduce the variation?
Is the variation acceptable_in the number of residents in different neigh-
borhoods who are more than one-half mile from a neighborhood park? How
should priorities for locating new parks be established?

_ Goals ofthis type are useful in a syStem of management by objectives.
If a management by objectives system is going to be useful, objectives
need to be established in terms that lend themselves to identifying poli-
cies and procedures that will help achieve the objectiveS. Objectives
that will lead to a different_pattern of service distribution lend them=
selves to the selection of policies and procedures that will achieve the
objectives. Evaluation of effectiveness in achieving distributional objec-
tives also is feasible. Gathering and analyzing data to describe the Ser-
vice distribution pattern, establishing management objectives, and evaluat
ing effectiveness in achieving objectives are parts of a management strateg,

It is not sufficient to declare that the goal of the police_ department
is to reduce crime. It is not adequate to maintain that the goals of the
parks and library departments are to_provide recreational opportunities
and free books for all citizens. These goals are of little value because
they are too vague to permit precise measurement and evaluation. They do
not permit the public official to answer the following questions:

1. Do some neighborhoods receive more services than other neighbor-
hoods?

2. Do the poor receive more than the rich? Do whites receive more
than blacks?

3. If some neighborhoods receive more services than other neighbor-
hoods, is this pattern justified? Why?

4. Does an increase in crime disproportionately burden some neigh-
borhoods? Does a decrease disproportionately benefit other neighborhoods?

5. Do all citizens have an equal opportunity to take advantage of
public recreation services?

6. Are some services not being used by some citizens because these
services are not responsive to neighborhood preferences?

7. Are services distributed on the basis of equality (resources,
activities, results), need, demand, preference, or willingness-to-pay?
Why? Is this pattern equitable?

8. Where should the next new park or branch library be located? Why?

9. Should a budget increase for police be spent to hire more investi-
gators or to provide more patrolmen to handle routine calls for assistance?
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10. Should additional funds for the parks department be spent for a

new park site in order to equalize travel-time by auto from each neighbor-

hood, or should facilities at an existing park be expanded in order to

meet citizen preferences?

Distributional analysis of service patterns can help provide answers

to these and many other questions. The information can be used to guide
budget preparations and to make changes in departmental operations.

Data Gathering Priorities

Although the data gathering process will be most efficient if data

are gathered to serve several purposes, in some instances administrators

may gather data solely to analyze service distribution equity. What

should trigger this decision? When should administrators decide to gather

and analyze data for the purpose of evaluating service equity?

The most important situations in Which administrators should gather

and analyze data to evaluate the equity of services distribution are:

1. When they believe that an important aspect of a service -may be

distributed in ways which they consider inequitable, but they are not

sufficiently confident of their position.

2. When they believe there is a reasonable chance that a change can

be brought about, if their beliefs about service inequities prove to be

accurate.

3. When a substantial number of complaints have been made about

allegedly inequitable service delivery.

4. 'When_they believe one or more neighborhoOdt may be the victims

of many inequities in service distribution.

When any ofithese four conditions exist, administratottishould_

consider having data_about the relevant aspects of service distribution

gathered and analyzed. Data analysis decisions should be bated on the

following considerations:

1. Which data items are most directly focused on resolving the

beliefs of administrators about possible service inequities;

2. Which data items can be gathered at least cost.

3. Whichdata items will aid the_MOSt in meeting related policy-

Making_needs, such as needs for capital programming, evaluation of service

effectiveness, and management by objectives.

The first consideration usually will be±Met best by including__Lat

leatt_One indicator each ofresourcesi _actiVitiet, and results to provide

infOrMatiOn about these three aspects of theiterVite system. Thei_second

consideratiOn tends toward selecting few_indidatOrS;_ But the third -con -

sideration tandS toward selecting a larger number of indicators to achieve
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a larger number of policy-making objectives. The development of an infor=
mation system that is adequate to evaluate service distribution equity can
best be achieved if equity analysis is integrated with other types of
policy-making analysis.

_Which_Equity_Concepts-Should-Be-Relied Upon For Each Service?

Equity ,judgments are value judgments. Guidelines tah_be_tOgetted;
but ultimately each individual must decide._ The discussion of Alternative
equity concepts and the implications of- applying these concepts -to urban
services in Chapter 2_ wasintended to aid_ administrators in broadening
and deepening their:thinking:about thete issues.- Here we will suggest
which equity concepts to apply to a number_ofurban_services. In doing
so we caution readers not to interpret these suggestions as constituting
a_formula_to apply to all situations, nor to conclude that the use of
other equity concepts is- necessarily "wrong." Furthermore, each service
is_compleii_consisting of many partsi_each having a past; present and
future. The equity concepts which one might wish to -apply to a service_
May vary as the service evolves. Still, there are substantial arguments
for concentrating on the application of certain equity concepts to each
service;

What are our suggestions based on? First, they are based on the
general objectives of each service. The first step to take in consider=
ing equity_concepts to apply is to ask how their application will _aid in'
achieving service objectives._ Second, these suggestions_ are based -on
common practices_in_cities. In_Chapter 3 on decision rules, we noted
that thereis variationinthe_decisipn rules used in different cities__
and that_the_consequpnces,of these decision rules for service distribution
also vary. Not_enough research has been conducted for anyone to be COnfi=
dent about which decision rules are used more frequently. HOWever, our
research has enabled_us to determine that the suggestions' for selection
of equity concepts that_we make -below are consistent with the practice
in_a number of major cities. Third, -our - suggestions reflect our -own
value judgments. One of our values is -that equity concepts should be
applied_soas to minimize spillover- effects - consequences from the behav-
ior of individuals that harm their neighbors: While we believe there
is a certain logic to our suggestions, we -do not pretend to have overcome
our own biases nor to have avoided all misconceptions;

The Organization of our suggestions makes use of the conceptual
framework - presented- earlier for analyzing equity implications and for
categorizing services.

RoutineServicas

For routine services, demand is the basic equity concept to rely upon,
but equality and need also have some scope. Routine services are services
like water supply, solid waste collection, and streets. They are either
used every day or people expect them to be available to use every day if
they wish. The use of the services constitutes a demand for it. The
objective of each of these services includes being available within
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reasonable limits on demand. If people make reasonable demands for them,

the demands should be responded to. For example, turning on a water faucet

constitutes a demand that water be supplied. Placing refuse at the curb

constitutes a demand that it be collected. Driving a car on a street con-

stitutes a demand that the street be passable and safe.

Neighborhoods also should be equal in one sense of equality. At

least an acceptable minimum level of service, or greater, should be pro-

vided in every neighborhood, regardless of demands that are made. Need

also should play a role where there are, spillover effects. With solid

waste collection, the debris in front of one house affects the quality of

life for neighbors. Greater attention may be warranted in these instances

to those with greater need for service, even though they may not demand it.

Protection Services_

In distributing protection services, like police and fire protection,

administrators should stress the equity concepts need and demand. These

services are intended to deal with crises and violent conflicts. The

events which constitute the crises are the manifestation of need for the

service._ Usually these crises or conflicts are accompanied by explicit

demands for service.

The location of facilities, equipment, and personnel should be based

primarily on need. Placing police where crimes occur-frequently and lo-

cating fire stations_ and personnel where the risk of fire is great clearly

relates resource deployment appropriately to the achievement of service

objectives. They are in a state of readiness to respond when needed. At

the same time, their deployment in this way may reduce the frequency with

which crises arise.

These services also should be responsive to demands. Demands are

the immediate signals that residents want the service provided for them.

The response then should be at an acceptable speed with an appropriate

array of personnel and equipment.

The norm of equality also should be considered. Each neighborhood

needs protection at least up to an acceptable minimum standard. However,

the difference between the lowest and highest service levels may be sub-

stantial, because neighborhood differences in the occurrence of crimes

and fires are so great.

Developmental Services

We have classified libraries and parks as developmental services.

They are related to the social and physical development and enjoyment of

individuals. Their objective is -to facilitate that development and enjoy-

ment. The key characteristic that sets them apart is that use of them is

discretionary and at the leisure of residents. Residents choose, at their

discretion, to use them or not to use them.
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The equity concepts equality,__ need, and demand each should be used
in distributing these services. The distribution of libraries and parks
should be equal in_the sense _that_an acceptable minimum or greater level
of:service should:be provided to the residents_ of every neighborhood.
Butioneiof the main conditions which - affects the extent to±which_these
facilities are used is their accessibility to- residents. Accessibility
varies with distance and with -the transportation options -of residents.
It is more difficult for low income residents to travel long distances,_ _

since they have -fewer transportation resources :Moreover, low income resi-
dents can afford- fewer alternatives to park and library services that are
provided by the private sector: tow-- income and a shortage of transporta-
tion resources are evidence of greater need, in_this_instance._ The objec-
tives of the services to facilitate social and physical development and
enjoyment will be achieved more satisfactorily if need is recognized in
the distribution of library and park facilities.

Demand also has a worthwhile role; however; because some facilities
are used more heavily than other facilities. Therefore; it may be reason-
able to_provide more equipment and materials in libraries and parks-that
are used heavily than would be warranted based on the criteria of equality
and need. The distinction here is that facilities should be more respon-
sive -to need in location decisions, while equipment and materials probably
should be more responsive to demand.

Preference and Willingness-to-Pay

Preference and willingness-to-pay have more specialized application.
Preferences usually are too costly to discover, if they are not expressed
as demands. Their primary use is to provide suggestions for facilities,
equipment, and programs to be made available in parks and for materials
and programs to be available in libraries. Willingness-to-pay is adminis-
tratively impractical or contrary to the objectives of many services. It

should be applied primarily to special services, golf courses, recreation
programs, and the like, which serve a limited portion of the population.

Spillover Effects-

The equity concept need deserves special consideration when spillover
effects are substantial. Protection services are the clearest example.
Demand deserves special consideration when spillover effects are modest
and when demand varies significantly. Equality comes into play in that
an acceptable minimum or greater level of service should be provided.

Decision-Making Sequence

When an administrator wants to involve himself in distributional
issues, he- must do so in a sequence of actions. While sequences will
vary some from situation to situation, the steps described below are a
reasonable sequence to follow.
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1. Determine the decision rules that are used to distribute the service.

. Obtain written statements from department officials detailing

the decision rules that are used

Example: %lite:pate-01 officers are deployed_so that at least

90 perdent of the_tiMe a patrol car is available to respond

to calls for service.

If a particular aspect of service distribution, such as a
decision about where to locate a neighborhood park, is in-
fluenced by more than one decision rule, then obtain a state-

ment from department officials in which they rank the rules
that influence the decision in the order of their importance.

Example: The first decision rule is to give priority to areas
deficient in park acreage based on distance and density criteria.

The second decision rule is to give priority to those areas

eligible on the first criteria where requests also are numerous.

c. Obtain swrplementary statements, if necessary, explaining why

and under what circumstances other factors may influence deci-

sions or circumstances when the rank order of decision rules

may be different.

Example: If a private property owner will donate land for a

park, then the distance and demand criteria referred to in

1.b. usually will be overridden and the donated land will be

accepted and developed.

Evaluate the implications of using these decision rules.

a. What conception, or conceptions, of equity do the decision

rules reflect?

Example: The decision rule About deploying police_patrol

officers so that a patrol car is available for response to

90 percent or more of requests for service reflects a demand

concept of equity. The emphasis is on response to all calls,

rather than establishing priorities.

b. Estimate who tends to benefit from the use of these decision

rules based on:

General_ tendencies that the use of this_conception of

equity has, drawing on the discussion in Chapter 2 about

the implications of equity concepts;

Example: If police_patrol officers Are_distributed:based on

FBI index crime rates; one can expect that more police will

be assigned_to low income areas because crime rates usually

are higher there.
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-=_Specific tendencies which_seem_to_applyto the distribution
of a particular service in this specific community;

Example!. The:specific pattern that will pCcur_by_441n9_
police patrol officer_ distribution on FBI index crime_rates
can be:known only -by knowing the specific distribution of

crime in a community.

Potential- beneficiaries should be_estimated in terms of
areas (sectionsi neighbOrhd-odsi blocks) and types of people

(age; income; and racial groupings).

Example: Potential beneficiaries from relying on requestS
for neighborhood parks to supplement priorities derived from
areas experiencing density and distance deficiencies -will

depend upon analyzing the characteristics of the residents
in high request areas where acreage deficiencies exist.
General knowledge cannot provide this answer. Specific

data must be obtained.

3. Decide whether you disagree with, or doubt the appropriateness
of, the decision rules that are used, by considering:

a. Which conception, or conceptions, of equity you believe

should generally be applied to this service.

b. Whether the decision rules are consistent with this
conception of equity.

Whether you belieVe the consequences of using the decision

rules are desirable.

4. If you question the appropriateness of the decision rules,

discuss your concerns with your staff and with department

officials. Discuss:

a. Whether your concerns are justified.

b. What additional steps to take, such as adopting new decision

rules, identifying decision rules used in other communities,

and gathering and analyzing data about service distribution

in your community.

If you are convinced that changes should be made, adopt revised

decision rules, after:

a. Deciding which conception, or conceptions of equity should

be applied.

b. Deciding what general distribution of benefits is appropriate.

c. Deciding what decision rules would best achieve the distri-

bution sought.
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d. Reviewing the implications of the proposed decision rules
for total cost, unit cost, service effectiveness, adminis-
trative practicality, and political ramifications.

An additional optional step would be to consider the decision rules
that are used in other communities, by referring to the discussion of
decision rules in an earlier chapter, and/or by contacting officials in
other communities.

_ At_this point, no funds have been spent on data gathering and analy-
sis._ There are_seVeralreasons for spending money on and_analyzing_data
about service- istribution independently_of_considering changes in deci=
sion rules; :These reasons -apply in particular to capitaliprojects. De=

cisions abdUt Where to lOcate, improve and repairfacilities--_parks, li=
brariesi fire stations,_ street lights, streets, sidewalks, -water and
sewerilines-!will.:be made with_much greater perspective,_ if accurate data
describing_their dittribUtion_are:available. With_regard to operations,
some services depend on accurate data about the phenomena they_are con-
cerned with in-order to distribute their resources; Police_and fire peti

tection are specific examples; Some communities:also may be gathering
data for some.services as part of a routine service monitoring procedure
to aid evaluation of service effectiveness;

However; many data may not be available that would be useful for
these purposes. In addition, other data may be needed to assess the
distributional consequences of current decision rules;

This decision=making sequence also can be reversed;

_If_i.etoieces permit, a systematic_ data gathering and analysis program
can be launched. After_service distribution_is_analyzed; equity concepts
and OciSiOn_rUles can be evaluated in the perspective_of_thelindings_
abOUt:terVice dittribUtiOn.: The_goal of evaluating_service equity should
be- related to such goals as_capital_programming, service effectiveness
evaluation, and management by objectives,_when_decisions _are made_about_

analysis- systemand analyze.__The data gathering_and analysis_stem
should beidetigned to terVe:MOrti_than one purpose. The selection of indi-
cators_willibe targeted betteti if simultaneously, or previously,_consider=
able attention is paid -to- deliberations about_current_decision rules,_their
implications, and possibilities -for changing them._ The equity analysis__
system is_valuablei Whether it is pursued incrementally_and_ad hoc or com=__
prehensively and systematically; Mott_administratorswill be more_convinced
of -the value of evaluating service equity, however, if they begin by focus=
ing on a subject of special concern to them;

Selecting-Decisian_Rules=to=implementi and Indicators to Monitor,
Equity-Concepts for Services

The discussion of a suggested decision-making sequence makes clear
the value of_carefully integrating use of equity conceptsi decision rules,
aneftet"vice indicators. The value of this approach can be illustrated in
another way. _For_the sake of illustration, suppose that the equity con-
cepts One WiShet to apply to an aspect of a service have been selected.

13
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Decision rules to implement those equity concepts then can be identified.
The indicators of service distribution that will facilitate judgment
about the appropriateness of the implementation of the equity concept also
are rather readily discerned. Two examples, one for police and one for
parks, will illustrate.

A Police Example.

Let us say that police services will be distributed on the basis of
the equity concerts of need and demand. What decision rules will imple=
ment both of these equity concepts in a reasonable way? Though not the
only possibilities, the following decision rules would be reasonable ones
to use in implementing these two equity concepts.

1. Distribute police patrol officers roughly in proportion to crime
rates for FBI index crimes (need).

2 Respond to all calls for service (demand).

3. Distribute investigators roughly in proportion to FBI index
crime rates, or, when available, distribute investigators in proportion
to FBI index victimization rates (need).

These three decision rules probably are the most important influences
on the distribution of police services. They provide that demands (requests
for service) will be responded to, but they provide more police services
per capita in high crime (need) areas. Investigators are supposed to
develop evidence sufficient to make arrests. These personnel would be
distributed in proportion to reported crime rates, or, if available; in
proportion to actual victimization rates.

The following decision rules would erable administrators to evaluate
whether the service distribution pattern that resulted would be compatible
with their intentions.

1. Police patrol officers per 100 annual FBI index crimes per ser-
vice district (resource indicator).

2 Investigators per 100 annual FBI index crimes per service district
(resource indicator).

3. Average response time per service district and range of response
times by percent distributions per service district (activity indicators).

4. Arrest rates for FBI index crimes per service district (result
indicator).

5. Complaints about response time and response quality per service
district (result indicator).
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These five indicator§ would :enable administrators to determine how

patrol officer and investigator dittribution corresponded to crime rates;

and, if available; victimization rates. From the response time and com-

plaint data, one can evaluate whether calls are -being responded to rapidly

enough. From the arrest rate datai one can evalUate whether the

of police work and the results_of_that policeworkiare proportionate to

the crime rates. Thus, the data enable Adthinistrators to_assess whether

the_equity concepts of need and demend_are being implemented in_ways they

believe to be appropriate. Administrators will need to decide how much
variation among service districts is acceptable. There is no formula for

thiS judgment. National professional organizations have not proposed

guidelineS.

A Parks Example

How should fUhdt be distributed for new facilities and_equipmentAh

existing neighberhOdd_parkS? It has been decided; we will presume; that

the equity concepts of need and- demand will be used to distribute services.

Why? LowerAncothe persons -arc lets able to afford private recreation.

They also may have leSS nearby park space because of_greater density in

low income areas. Therefore; it -is reasonable to give priority to low

income areas in dispensing facility and equipment funds to existing neigh-

borhood parks.

Demand helps limit potential excessive emphasis on need. If parks

in a low income neighborhood are not used, then they should be given lower

priority than they would merit on the basis of need alone. Conversely,

more heavily used parks could be given higher priority than would be war-

ranted on the basis of need alone.

The following decision rules would be useful in implementing the

concepts of need and demand:

1. From a list of neighborhood park facilities_and_equipment need-

ing repair or replacement, initial priorities will be selected based on

the income:eharaeteristies of the neighborhood served, low income ranking

first and high income ranking last.

2._ Thit priority list will be modified based on information from

park records and park personnel about the usage of these parks -and -their

facilities and equipment, low usage being moved down the priority litt.

3. Additions -to neighborhood park facilities and equipment will be

based, first; on need (income characteristics of the_neighborhood);:MOdi=

fied, second; by usage of the park to shift priorities established by the

first criterion.

4. Replacement and repair of facilities will be given priority over

additions, replacement and repair also being considered a manifestation

of demand (heavy use). Administrators also should consider whether re-

placement and repair is caused by vandalism and make judgments whether

the risk of recurrence warrants the cost of replacement or repair.

Liu
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Although the above decision rules are based on the characteristics
of the service area, for example, persons within one-half mile of each
park, the characteristics of persons outside the service area, but who
lack a park within the community's specified acceptable distance, should
be assigned to the nearest accessible park in developing -a ranking system.
Thus it is important to include numbers of persons outside the service
radius but unserved by another park in developing the ranking system.
This is another reason why demand should modify need. = Presumably these
persons outside the service area will be using the park, or parks, nearest
to them, increasing use above what would occur from the population within
the service radius.

Indicators that would be useful in determining whether the need and
demand concepts of equity are being implemented satisfactorily include
the following:

Facilities needing repair or replacement per 1,000 persons in service
area (and unserved adjacent area).

Equipment needing repair or replacement per 1,000 persons in service
area (and unserved adjacent area).

Cost of facilities needing repair or replacement per 1,000 persons
in service area (and unserved adjacent areas)

Cost of equipment needing repair or replacement per 1,000 persons
in service area (and unserved adjacent area)

The indicator problems associated with the decision rules_fOr these
conceptions of equity for distributing facilities and equipment -to exist
ing neighborhood parks primarily involve:problems of gathering_data:about
the population._ Besides gathering data inside the_service_radiusi_data
will:be needed for the area outside the service radius. These data should
identify the number of persons. Income data for census tracts or:enumera-
tion:districts will be difficult to relate accurately to service district
boundaries. A_substitute method-- probably will be neededi such:as using
housing value data available in U.S. Bureau of:the Census Block Statistics.
Data about park facility and equipment -usage also will be needed, or the
judgments of park personnel must be relied upon.

The_point is, however, that:once the_subject of concern is clearly
identified, such_as how_to distribute funds to existing_parksi the data
useful for- making -that decision also can be identified clearly; The

between concepts of equity, decision rules; and indicators of service
and population characteristics can be identified by careful thought and
systematic attention; What looks like a complex, even_esoteric_subject
when examined abstractly, becomes readily manageable when specific deci==
sions are confronted.

XVIII.1.133

13G



How-to_Relate_Service Indicators_to_EqUity Concepts

The' most usefUl equity _perspectives_ are equality need, and demand._

Most of the same_serVideAndicators can be used to evaluate whether each

equity conceptis being met Satisfactorily. What each service indicator

should be-compared with:ChangeS for each equity concept._ In Tables 1 and

2:below, examples are given Of_COmparisons that will aid in:evaluating

the achievement of equality, need, and demand for police and park services.

To evaluate equality, police indicators should be compared with popu-

lation measures. To evaluate need, police service indicators should be

compared with crime rates. To evaluate demand, police service indicators

should be compared with calls for service.

Table 1. Relating Police Service_Indicators to Equity-Concept&

Equality

Patrolmen (investigators)/1,000 residents)

Mean response time/district
Arrest (clearance) rate/district
Percent stolen property recovered/district

Crime rate/district

Need

Patrolmen (investigators)/100 Part 1 FBI index crimes (or other crime

rate indicator, such as victimization rate)

Number of arrests (cases cleared)/100 Part 1 FBI index crimes (or other

crime rate indicator)
Property value recovered/value of property stolen

Detaild

Patrolmen/100 calls for service

Mean response time/100 calls for service (and for different types of calls)

1 Data should be reported for service districts and/or beats.
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For parks, the three most useful equity concepts also are equality,
need, and demand. To make judgments about equality, park service indica-
tors should be compared with population indicators per capita, per 100
and per 1,000 residents) and age indicators (parsons under age 18, for
example). To make judgments about need, service indicators should be
compared with general need indicators such as mean housing value or income.
To make judgments about demand, service indicators should be compared with
use data. These relationships are illustrated below in Table 2.

The 1 Relating Indicators to Equity Concepts

Equality

Acres of community-serving park land/1,000 residentS1
Number of residents by neighborhood more than 1/2 mile from a neighborhood

park
Number of facilities (by type)/1,000 residents
Operating expenditures/1,000 residents
Citizen reasons for non-use of the park nearest their residence

Need

Acres of_communIty-serving park_land/index that includes mean housing
value or:Income:as one variable?

Number of_residentsiby neighborhood more than 1/2 mile from a neighborhood
park /mean - housing value or income

Number of facilities (by type)/index that includes mean housing value or
income as one variable

Operating expenditures/index that includes mean housing value or income
as one -variable

Citizen reasons for non-use of the park nearest their residence/mean
housing value or income

Demand

Acres of community-serving park land/1,000 users
Number of facilities (by type)/1,000 users
Operating expenditures/1,000 users
Number of users of community-serving parks/1,000 residents3

1These relationships also can be described for persons under age 18.
Calculations can be made per 1,000 residents or per 100 residents.
If residents live within the service area or more than one park,
assign them to only one park, the park closest to them unless separ-
ated by a barrier. Do not- count residents twice; double counting
will invalidate all the calculations.

2The index - also probably should include a population and age variable.
For examples of -how to construct indices, see Chapter 6 Management
Strategies in William_H. Lucy and Kenneth_Mladenka, A Handbook on
Analyzing_theiDistribution of Park Services, (Washington, D.C.:
National Training and Development Service, 1978).

3If data about all types of users of parks are not available, limit
the analysis to users of programs and facilities where counts of
users are made.
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These examples for polite and parks illustrate that the key to evalua-

:ing_equality; need; and deMand is to select appropriate_indicators_with

ihich to- compare service indiCatort, These_indicators_must_stress popu,

lation to evaluate equality. To -aid in evaluating need,_they_mustbere-
levant to needi either by assessing the phenomenon:directly; as with police

services, or by selecting appropriate isocio- economic indicators;_as_with

)ark services. To aid in evaluating- demand, indicators of use of services

ind requests for services are essential.

k Final Word

Why bother with evaluating the equity of urban service distribution?

The distribution of services is the principal determinant of who

receives the benefits of local government activities. That is ample

reason to analyze and evaluate service distribution.

Generalist administrators have additional reasons to be concerned.

:ity managers; mayors; budgetert; and planners often have only a modest:

-role in influencing important aspects of service distribution; _Generalists

should'have a_larger role; They need to know what operating departments

Ireidoing,_why they are doing it, and what the consequences of departmental

Jecisions are.

Obtaining more information is one method of increasing influence and

:ontrol. Other steps are helpful. Equity concepts should be understood.

Me purpose of the methodological framework for selecting indicators needs

to be grasped.

Decision rules constitute the heart of the process of influence and

:antral. Service distribution consequences are determined by decision

rules. Administrators who want to evaluate service equity and who want

to increase their influence over service distribution consequences should

focus their attention on decision rules.

139
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CHAPTER 1. THE PARADOX OF URBAN SERVICE DISTRIBUTION:
ROUTINE AND MYSTERIOUS

_ The provision Of Most local public services involves a paradox;
Most services are routine. _Neatly everyone is familiar with themrefuse
collection, water, parks,- recreation, libraries, sewage disposal,- police,
firei_bus_service; Yet little is kildigh=; by citizens, by elected officials,
even by adMinistrators and planners=AbOUt_Whe gets how much of them. _De-

ciding who gets what is the essence of politics. The provision of services

to_people is the essence of administration._ But_ administrators rarely_
systematically analyze who gets how much of the_tervites they distribute.
Instead i they=use decision rules standard policies and proceduresto
routinize service distribution; These rules emerge ftom professional
standards, from history and_customi_from the puttUit_of_efficiency, from
aspirations for effectiveness; What are the consecitiehtes Of_these decision

rules? What are the alternatives administrators shOtildiconsider in decid-

ing whether a service distribution pattern is- equitable? Whatiate the main

conceptions of equity? How are decision rules related to service distri=
bution patterns? How should service distribution be measured and analyzed?

These are some of the questions that are examined_iii thit handbook

about the distribution of solid waste collection services. The Objee=
tive_ofour_discossion_of these_ questions is an attempt_to_make equity:a
concept_that_solid waste_collection administrators and other local offi=__

dtals:tan usein_pratticing their craft, just as they use the concepts of

efficiency and effectiveness.

Uses_of an Equity Perspective

An equity perspective for analyzing the distribution of solid waste
collection services has two main uses.-

1. Re-evaluate and revise principal policies (decision rules) The

most important of these policies probably are:

a. Should every part of the city receive the same number of
regular refuse pick-ups per week or should the frequency of

collection vary?

b. How frequently should bulk refuse be collected? Will all

neighborhoods be served adequately by this policy?

c. How frequently should streets be cleaned? How should the
frequency vary among neighborhoods?

d. Should there be a special charge for any serviceregular
collection, yard brush, and bulk refuse?
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. Make modest changes in one or more aspects of solid waste
collection services based on an analysis of service distribution
in order to make these services more consistent with the concep-
tion of equity favored by public officials.

Decision rules have major implications for the equity of service
distribution. Careful analysis of service distribution is needed before
one can identify clearly who is benefitting from the use of a particular
set of decision rules.

Solid waste collection administrators do_not seem to have much sound
information about_how the services they - provide are distributed. In

interviewing solid waste collection administrators, we asked:_ Does it
cost more per person to collect- refuse in _low income neighborhoods or in
upper income neighborhoods? Responses included: "It costs_more in low _

income neighborhoods;" "I don't know;" "More in upper income_neighborhoods
because houses are farther apart;" and "There-isn't much difference." None
of the respondents had collected data about service costs in their commun-
ity, and none of them knew of studies about costs -of providing services to
different kinds of neighborhoods in other communities, nor had administra-
tors or planners conducted systematic studies of service distribution on
some basis other than the cost of providing service.1

_Oh_the_other_hand, local officials often consider whether neighbor,
hoods have differing_needs for services, sometimes leading to variations
in the services provided. Variation in street cleanliness often is used
as a basis for varying - frequency of street cleaning service. In New York
City, need is used explicitly -as the basis for_varying the frequency of
solid waste collection from fiVe time-5 a week in some neighborhoods to
twice a week in others.

Service_Effectiveness

Administrators should evaluate services in terms of achievement of

service objectives. Varying degrees of achievement of service objectives
suggest whether services are more, or less, effective. Judgments about
service effectiveness should be made cautiously, because conditions often

are influenced by events other than those involving the service itself.

But one aspect of assessing service effectiveness -is clear. It is not

adequate to determine community-wide street cleanliness conditions. It is

not acceptable to have some neighborhoods with clean streets and others

with dirty streets. Geographic distribution is an integral part of ser-

vice effectiveness. Administrators should analyze service distribution
as a basis for estimating effectiveness and in order to provide a basis
for making judgments about service equity.

The essence of the methodology proposed is that multiple indicators

of service distribution should be used. A framework should be used that
encourages attention to the entire service delivery process. The frame-

work proposed here uses four categories to analyze service distribution.

These categories are resources, activities, results, and impacts. The

first three categories have the greatest usefulness. Often the analysis

of service distribution has relied upon resource indicators--expenditures
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and personnel in particular. Indicators of service activities ana results
also should be stressed. In fact, service analysis that depends upon re-
source indicators may be seriously misleading.

Purpose of This Handbook

The purpose of this haildbook iS.10.4hOw_adMiniStratOrs and students
howithe concepts of equity and.servide_ditteibutionLcan_be usefUl_in local
solid waste collection_ planning and_managemehtEfficlency:and_effective-
ness are_traditional_goals of public administration. Aethods_have been
develOped_to make -these goals operationally useful. . Equity is espoused,.
but its meaning is obscure. The undoubted importance,of equity makesitt
meaning-worth searching for. Equity will be_a more useful concept, if
its several meanings are recognized and_if_administrators, and_others,
try to select carefully the particular conception of equity_most_approp-:
riate to their-service, circumstance; and values. The key to operational-
iZingiequity is to develop methods to analyze service distribution and to
identify the decision rules whose_use leads_to_a_parti_cularpattern of
service distribution. Concepts_of equity, decision rules, and service_ ,
distribution patterns_then_can be related to eachother_and_be- re-evaluated.
ThedUgh this interaction, local officials can decide whether to_change any,
or each, aspect of the service distribotion_network7the dominant_concep-__
tiOn of equity, the deciSion rules, and/or the service distribuyion pattern.

1.14
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FOOTNOTES

1. References in this chapter to decision rules and processes used

in various communities are based on interviews with local government

officials conducted by the authors.

2. The book and handbooks that accompany this publication, by the

same authors, deal with police, parks, and libearies, and the general

subject of giityAnd Urban Service Ostributfon. They examine equity

concepts, deciiU6Frules, and service distribution information systems

in detail for these services. See Equity- and Urban_Service Distribution,

(Washington, D.C.: National Training and DevecOpment Service, 1978).
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QUESTIONS

In reflecting-nn-thin introduction -to equity and the distribution
of:solid waste collection service, and -in reading the chapters that
follow, these are some questions to which answers should be found:

1. What are some of the important conceptions of equity which
urban managers should consider?

2. _What are decision.rulesi_how are they used, and what influence
ft they have on service dittribUtiOn?

3. What is the relationship between conceptions of equity and
decision rules?

4. How should service distribution be measured and analyzed?

5; Now can conceptions of equity be related to indicators of
service distribution?

- 6. Why is - geographic service distribution analysis important in
analyzing the effectiveness of local public services?.

7. Now can equity concepts, decision rule analysis, and analysis:
of service distribution patterns be used in making decisions about solid
waste collection services?
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CHAPTER 2. EQUITY, DECISION RULES, AND SOLID WASTE COLLECTION

In this chapter we will discuss five conceptions of equity with
examples of how each can be applied to solid waste collection services.
This chapter also will include an explanation of how equity concepts can
be given operationally meaningful content. Then ways to apply equity
concepts to practical decision-making are discussed. Finally the role
of decision rules in implementing conceptions of equity will be examined.

Conceptions of Equity

Whether services are distributed equitably .is a matter of judgment.
Judgments must be applied to the facts.' .0neitypeiof:judgment_concerns
which fact, or set -of facts; about service. distribution is most important.
Another type of judgment concerns_what_conception.of equity is _most appli-
cable to each service separately and to all services _cumulatively, We

distinguish five conceptions of equity, In each instance, an example is
given of one implication of the conception of equity;

1. Equity as equality. Services should be distributed equally to
residents of -each neighborhood. For example, the location of slid waste
collection pick-ups should be at the curb in each neighborhood,

2.- Equity based on need. Services should be related directly to
the need -that different people have for the services (e.g. densely_popu-
lated:neighborhoods with little storage space for refuse should receive
more frequent solid waste collection service than other neighborhoods).

3. Equity -based on. demand. Services should be distributed in pro-
portion to the demand for- -them (e.g.-in neighborhoods where there-are-a
high:percentage: of .complaints_about_dirty streets, more street cleaning
service should be proVided than in low complaint neighborhoods; also all
refuse set out should be collected, the setting out constituting a demand
for service).

4._ Equity_based_on preference.. :Services should be related to pre-
ferences,_ Preferences include .articulated_and unarticulated demands.
Not everyone who wants a service - requests. it or -uses it(e.g._the location
of collections, at the curb or side of the - residence, should be based on a
survey of residents to determine their preferences),

5; Equity based on_willingness,to-pay.. Willingness -to -pay measures
both the presence and intensity of demand._ People.. must choose to make an
expenditure, and therefore they will not have those same funds to:make
some other expenditure (e.g. users should pay for solid waste collection
proportionately to the. amount of solid waste they generate for collection).'
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We propose that public officials relate- equity concepts to geographic
service distribution patterns; Public officials'_ judgments Can be more
satisfactorily expressed; if they are based on information that is approp=
riately categorized and systematically analyzed.

Applying Equity Concepts

In making decisions, how can equity concepts be applied? At the
analytical stage, two steps should be taken:

l. What advantagee and disadvantages does each equity concept have
if applied to a service?

2. For each aspect of the service, which equity concept seems most
appropriate?

The main questions to ask in determining advantages and disadvantages
include these:.

First, who will benefit if the concept is used?

Second, will there be spillover effects? That will neighbors
and/or residents outside a neighborhood be adversely affected if an equity

concept is applied to solid waste collection within the neighborhood?

Third, is it administratively practical (cost effective and politi-

cally reasonable) to apply the concept?

What are the advantages and disadvantages of applying the five equity

concepts (equality, need, demand, preference, and willingness-to-pay) to

solid waste collection services?

Who Will Benefit?

First; .consider equity as_equality, Who will benefit_from_basing
equity on the concept of:equality_depends upon_how equality_is_measured;
The answer differs depending on whether equality is measured_in_terms of

resources; activities, or- results: The_meaning_and use of these_ terms
resourcesi. activities, and - results is discussed in Chapter_3.For_now;
an illustration_of the implication of using each type of indicator will

suffice; Expenditures are an indicator of resources. Equality could be___

interpreted_ to mean _that -the cost of servicing each_household was the same;

That would require_that_the_same_amount of personnel time_and equipment

were used to service each household; or it would mean that compensatory
services (extra street cleaning, picking up loose refuse, and so 00_
would be_provided to even out service costs,. Personnel and equipment_

costs will vary_dependingon the volume_and.weight:of refuse put out for

collection by each household anddepending_on_the distance .between house-

holds. It seems unavoidable_ that greater distances between households
and_veater amounts of refuse perhousehold(or per capita) will be asso-

ciated with higher personnel and_equipment costs; Since middle and upper-

incoMe hoUteholdt consume more, have bigger yards and more yard waste,
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Table 1. TyRical Residential Rates for Collection of
Unrestrictedguantities of Solid Wastes in 1973

City and Type Service Charge
of_Dwelling Period

Single Unit
Rate, $

Each Additional
Building Unit, $

Burbank, Calif. Month
Single-family 2.00
Multiple dwelling
Multiple dwelling,

services not used
if

1.50

0.90

1.50

0.90

Lynwood, Calif. Month
Single-family 1.35

Multiple dwelling 1.05 1;05

Oxnard, Calif. Month 1.75 2nd unit - 1.50
3rd unit - 1.25
Each add'l - 1.10

Santa Ana, Calif. Bi Monthly
Single-family 2.60
Duplex 4.20
Triplex 5.80

Ft. Lauderdale, Fla. Month
Single-family 2.87

Multiple dwelling 2.80 2.00

Tampa, Fla. Month 3.00 1.50

Des Plaines, Ill. Month 1.50 1.50

Cedar Falls, Ia. Month 2.00 2.00

El Dorado, Kan. Month
Single=family 2.50

Multiple dwellings
and Mobile Homes 2.50 1.50

Albuquerque, N.M. Month
Single-family 3.00

Duplex 5.00

Triplex. 7.50

Lawton, Okla. Month 1.50 0.75

Source: Solid Waste Collection Practice, 4th ed. (Chicago: American

Public Works Association, 1975).
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And..live in bigger houses.greater distances from each other than dolow-
income_ households; it seems probable -that middle_and upper-income house-_
holds cost. more to service -than low- income househOlds. We have not found
data that confirm this _belief; though_some information exists. indicating_
that it probably is. accurate: For - example; -when service charges are levied; _

the charges often are higher -for single. family:units than they_are for multiple

dwellings (see Table Cost_diffeeences_could be_compensated for.on a
neighborhood basis; Neighborhoods could be placed in categories, depend-
ing on the mean cost of servicing households within them, and services:
could be varied to make the cost of servicing each neighborhood more simi-
lar. Frequency of collection could be varied_(once; twice; or:three times
per_week)._ Street cleaning_ frequency could be varied; . Inequalities still
would exist within neighborhoods, since it would be unmanageable to vary
services to individual households next to one another; Some inequalities
Still would exist between neighborhoods, but the differences could be re-
dUted.

The frequency of collection is an indicator of an activity; The

activity -is collecting refuse. The indicator of the activity, or process
is the time intervals; the frequency, at which collection occurs. One

could interpret equality toillean that each_household received the same
frequency of_collection; This would mean -that each household, regardless
of the amount of refuse it generated; would receive the same_frequency of

service; Thereforei_this measure of equality -has substantially different
distributional implications than does _an equal expenditure measure of

equality; Those who generate more refuse tend to receive more service as
measured by expenditures; if activities; as measured by frequency; are

equal.

The cleanliness of streets after collection and after_street cleaning

is -an indicator of results. It seems unlikely that:equal_frequency of_i
collection, and street cleaning, will produce equally clean streets. It

seems plausible that equality in expenditures would come closer:to equality

of results than would equal frequency; Cleanliness seems, by visual inspec-

tion; to_be associated with low density. There are many reasons why it is

diffitult to keep the public areas of dense neighborhoods clean; More

people use less space; the refuse, like the population; is highly_concen-

trated._ Equality of street cleanliness; therefore; may require more ex-

penditures in dense low-income neighborhoods; Thus; low-income neighbor-
hoods probably would_tend to benefit from use of an equality concept of

equity and a result-based indicator of equality.

Need as a basis for_equity also would tend to benefit low-income_

neighborhoods; These neighborhoods are likely to have less storage space,
less adequate_storage_containers; more refuse placed for longer periods

in public places; more stray dogs; fewer owner - occupied residences; as

well as more people_in less space; The objective of refuse collection
services, to promote the cleanliness; health;:and_Safety of the community,

determines the definition of need; It seems likely_that there will be

more threats to cleanliness; health, and safety in low-income neighbor-

hoods than in other neighborhoods.
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Most communities respond routinely to demands in that when refuse is
placed out for collection, it is picked up, provided the rules are followed.

Demand for services also can be measured by requests and complaints. With

solid waste collection services, the complaints may be few. This has been

the experience, for example, in Atlanta, Charlottesville, Houston, Fairfax

County, and Richmond. If complaints are few, then the pattern of responses

to them will have little bearing on service distribution. However,solid

waste collection administrators interviewed in several cities said there

were more complaints from middle-income and upper=income neighborhoods.

Residents in various neighborhoods may have different preferences

for service. Some neighborhoods might prefer once a week collection,

others twice a week collection. Some might prefer curb collection and

others side=of=the-house collection. If charges were the same regardless

of the service provided, service distribution benefits would vary in

accordance with varying preferences. The preference concept has little

practical applicability to solid waste collection services and will not

be discussed hereafter.

If preferences; such as these, are linked to charges sufficient to

pay for_the differences in- service provided, then a willingness-ta-pay

system is in,effect. Service beneficiaries then will vary;butthe cost

of the service will vary in proportion to the service differences._ SiMi-

larly;regular collection serVitet_tan be varied_on the -basis of weight;

or volume;of refuse generated. Afitharges are based on bags_of_refuse;
then different charges could be leVidd even though_frequency_of:service

was_the same to everyone.__Those_WhottintUMed and_disposed_of_more;_then,

would have to be willing to pay for dOing SO._ Both'benefits_and costs,

therefore, would vary with the amount of service desired, and service

could be variedfrom:household to household depending on the amount:of

refuse generated. Under this system; no one would seem to_benefit more

than anyone else. However; spillover effectti which are discussed below;

are a problem.

Will There Be Spillover -Effects_?

Spillover effects refer to the side effects of a policy. A__policy

that may -have Satisfactory consegyences for the main objective of the

policy may have_ unsatisfactory side effects. With regard to solid waste

collection, spillover effects would affect neighbors, but probably would

be contained within the neighborhood rather than spill over into other

neighborhoods.

Equity as equality needs to be_considered in terms of_equality of

expenditures, equal frequency of collection, and equal cleanliness -as a

consequence of collection and street cleaning. Equality of expenditures

probably tends to benefit better=Off neighborhoods more_thanother,heigh-

borhoods. Equal frequency of- service would tend more strongly in the

same direction; Equal cleanliness, on- the -other hand, would tend to off-

set spillover effects, attempting.ekplititly to_contain them._ Equal fre-

quency_or_equal_expenditures could be:attOciated_With satisfactory service

throughout the community so that spillover effectt would be of little

consequence.
-I 5
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Equity based on need also explicitly_ addresses spillover_effects.L
It:stresses:attention to densely populated areas in=Which close proximity
makes the effects of neighbor-upon- neighbor particularly strong; The= =

spillover:effects of equity -based onidemand (complaints) probably will be
very - small;- because the impact of this equity concept on service delivery
practices is likely to:he=meager. The willingness-to-pay system has few
spillover effects for basic refuse collection servicei provided that -

everyone does indeed pay to dispose of garbage and trash that is generated
routinely; This systemi however, encourages people to avoid the collection
system; thereby avoiding paying for it; Vacant lots and abandoned build-
ings may become handy garbage dumps. _Then the spillover effects on neighbors
may be massive. Attempts to side-step the need to pay for service may be
especially prominent_with regard to large household items (refrigerators
and stoves and furniture) and with yard brush. Thus, willingness-to=pay
has serious spillover implications.

IS the Equity Concept Administratively Practical?

In- asking whetherthe equity concept is administratively practical,
we:are interested in whether it is cost effective and_politically reason-
able._ Cost effective refers to whether there is a satisfactory relation-
ship between the cost of using the_concept_for service delivery and the
effectiveness of the service provided in -that way;_ Politically reasonable
refers to judgment about the reactions of voters to use of the concept.

Equal expenditures:is a difficult- concept to implement.' Some varia-
tion in service costs always exists. Aljudgment must be made whether:
different service levels should be provided in order to equalize service
costs

Attempts to equalize expenditures can be combined with reliance on
other equity concepts. Equity based upon need may lead to similar changes
in expenditure patterns: willingness-to-pay for yard brush collection
may reduce-expenditure inequalities without increasing spillover effects.
Equality of street cleanliness may be more nearly approached by varying
street cleaning frequencies, which also may tend to equalize expenditures.
These changes may be more administratively practical than changes in collec-
tion frequency and location.

E, uity as equalitY using an activity indicator -such as frequency of
collection is an equity concept that is easy to implement. The activity,
frequency of collection, is the same for everyone. It appears fair. No

studies are needed. No variation in service quantities are needed. It

is the simplest system.

Equality of results is more complicated. The basic result sought is
that everyone's refuse is picked up on the prescribed schedule. Zero missed
collections would be the goal. This too_is relatively easy to achieve.
Complications arise when additional results are sought. Street cleanliness
may be the indicator of results. Equal frequency of collection and equal
expenditures for collection and street cleaning are very unlikely to lead
to equally clean streets. The simplest system to implement in pursuit of
equal street cleanliness may be to use the same frequency of collections,
but to vary the frequency of street cleaning, perhaps substantially.
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__Equality based on demand is easy to implement in picking up refuse

routinely when placed out_for collection or if demand is- interpreted as

-complaints, complaints are:relatively few,. and the adtinistrative response

it:to deal only with what is complained about. For ekarmile,:ifa comp7.

laintAs about a _Missed collection, then the refuse_may_be picked up -the

same day.: If -the Complaint is about a damaged garbage can, then adminis-

trators should decide whether to replace the can or not. On the other

handi_itmould not be- reasonable to provide one part of the community

with twice-a-week collections while another part received only once-a-week

collection based solely on differences in complaint levels;

Equity based on willingness,.td=pay is_easy to implement if broad

categories are used. For example, occupants Of_single-family residences

may_pay_one rate and_occupants_of multiple dWellings may pay another_rate.

Bulk refuse- collection and yard brish C011ectiOn_COUld be charged for se-

parately, with some paying for the service and others providing -the service

for themselves. Theadministrative complidatiant_arite_if_willingness=to-
pay is defined more precisely; For example, if each additional bagof
refuse collected must be -paid for individually, the process of_charging

for the service becomes administratively complex One_system that has

been used is to_charge customers for plastic bags_at the full cost of

collecting and disposing of the refuse, rather than_only:for the_cost_of

the bag itself,_ Refuse will not be picked up unlessit_it bagged -in this

way; Ohly authorized_ bags from authorized dealers can be used._ Communi-

cation and transportation problems with this system occur, causing some

spillover effects.

Decision Rules

Decision rules are the general procedures by which a service is pro-

vided. They come in different types, Some decision rules establish the

basic conditions by which the service is offered, such as determining

there will be solid waste collection once a week. Other decision rules

apply to the activities of work crews, such as rules about picking up

loose refuse.

The decision rules having the greatest distributional impact probably

are rules about the frequency of regular refuse collection, frequency of

bulk refuse collectinn, and frequency of street cleaning. Decision rules

used in nine large cities and one urban county are reported in Tables 2,

3, and 4. In six jurisdictions, the frequency of regular refuse collec-

tion is the same in all neighborhoods. In four jurisdictions, regular
collection frequency varies based on neighborhood density. The greatest

variation is in_Boston, from once a week to three times a week, and in

New York City, from twice a week to five times a week (see Table 2).

With regard to bulk refuse collection, only Pittsburgh made collection

at -a few specified times per year, once a year in this instance. Six juris-

dictions made collections once each week. Three jurisdictions made collec-

tions on a call-for-service basis, with the maximum wait for service being

one week or less (see Table 3).
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Table 2. Regular Solid Waste Collection Frequency

With regard to frequency of pick-ups in residential areas, do
collection crews make pick-ups:

Same in'all
neighborhoods

Vary based on
neighborhood density

Vary based on
neighborhood litter

Atlanta No Yes (1,2 wk) No

Boston No Yes (1,2,3/wk) No

Charlotte Yes (3/wk) No No

Cleveland Yes (l/wk) No No

Fairfax Yes (l/wk) No No

Hartford No Yes (one area gets 2/wk) No

New York City No Yes (2/wk to 5/wk) No

Pittsburgh Yes (1 /wk) No No

Richmond Yes (2/wk) No No

Rochester Yes (1 /wk) No No

Key: 1. The same number of days per week in all neighborhoods,
regardless of neighborhood population density and street
(or alley) litter conditions.

2. A varying number of days per week in different neighborhoods
based on neighborhood population density.

3. A varying number of days per week in different neighborhoods
based on periodic evaluation of street (or alley) litter
conditions.
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Table 3. Bulk Solid Waste Collection Frequency

With regard to pick-up of bulk items (refrigerators, furniture

and the-like), do collection crews make bulk pick-ups:

Call-for

Few times/yr. How many? Basis Max. Wait

2 3 4

Inta No 1/Wk

ton No l/wk

lotte NO

'eland No l/wk

-fax NO

tford No 1/wk

ybrk
No l/wk

tsburgh Yes i /yr

mond No

hester No 1/Wk

No (Plan to
switch to
call-for)

NO

Yet 5 days

No

Yes 1 wk

No

No

No

Yes

No

Key: I. At a few specified times per year?

2. How many if yes.

1 wk

3. On a call-for-service basis, with pick-ups being made after an

appropriate wait (a few days or two or three weeks), to allow

time to accumulate other pick=up locations in reasonable proximity

to each other?

4. If yes, what is the maximum wait?
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Table 4. Street Cleaning Frequency

With regard to street cleaning, are work crews assigned on the basis of:

Equal St.
Cleaning/Mo.

Equal St. with add. in Unequal based Unequal based

Cleaning/Mo. Commercial on Evaluation on Other
2 3 4

Atlanta No No Yes
Day after

Boston No No No refuse pick-up

Charlotte No Yes No

Cleveland No Yes No

Fairfax State responsible for street cleaning

Hartford No Yes No

New York City No No Yes

Pittsburgh No response obtained

Richmond No No Yes.

Rochester No Yes No

Key: 1. An equal number of street cleanings per month in all
residential and commercial areas?

2. An equal number of street cleanings per month in residential
areas, with additional street cleaning in commercial areas;
especially downtown?

3. An unequal number of street cleanings in different residen-
tial areas -in relation to periodic evaluations of cleanliness
of streets?

An unequal number of street cleanings in residential areas
due to other criteria?

15C
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Several decision rules are used for street cleaning. Four jurisdictions
provided the same number of residential street cleanings per month with
more frequent cleaning of streets in commercial areas. Three jurisdictions
varied street cleaning based on periodic evaluations of street cleanliness.
The greatest variation was in New York City, where the variation was from
once every two weeks to six times a week in some residential areas. One
jurisdiction; Boston, cleaned streets in residential areas the day after
refuse collection. Refuse collection varied in Boston from one to three
times per week, based on neighborhood density (see Table 4).

Other decision rules are important. The location (curb, side or back,
or alley) of= collection, the means of payment for servicestaxation or
fee-for-service, the availability of special serviceslocation and size
of refuse collected to fit special circumstances, the hours of collection,
the use of bags, the way in which complaints are handled, coordination
with the health_and fire departments, rules for each of these aspects of
solid waste collection services may have important distributional conse-
quences.

The data reported in Tables 1- through 4 indicate that decision rules
vary considerably. In Atlanta, Boston, and New York City, for example,
solid waste collection services tend to be based on need, though not in
identical ways. In Cleveland, Pittsburgh, and Rochester, services seem
to be based on equality of activities, The other jurisdictions fall be-
tween these poles. Officials should consider whether decision rules are
having desirable distributional consequences.

Implications of Decision Ru les

The implications of decision rules can be discerned more readily if
a set of rules for solid waste collection are evaluated.

New York City

The frequency of regular collection varied, in 1977, from twice a
week to five_times a week. Denser areas that generated more refuse re-
ceived more frequent collections. In 1973, prior to the budget cutbafks
in New York City, the variation was from twice a week to nine times a we 2,

Bulk refuse is collected routinely, the second pick-up day of the
week on the regular collection schedule.

Street cleaning varies from once every two weeks to six times a week,
denser areas with dirtier streets receiving the most frequent collections.

All services are paid for from general tax revenues.

This set of decision rules is strongly oriented toward service
distribution based on a need equity standard. Each aspect of the service
is varied in tune with need. Need is interpreted as being based on den-
sity, volume of refuse, and street litter conditions. No extra charges
are imposed, so who pays for the service is a function of who pays taxes
for services in general.
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Atlanta

The frequency of regular colleCtion varies from once a week for single
family units and residences with five units or less to twice a week
for residences with six units or more.

Bulk items are collected once a week with other refuse. Consideration
was being given, in 1977, to switching to a call-for-service system to
attempt to reduce the length of time that bulk refuse is left at the curb.

Street cleaning in residential areas varies from once every two weeks
to once every three or four weeks based on an evaluation of street
cleanliness that was made more than one year earlier.

_ These services are paid for with general tax revenues. However, if
a resident wants garbage collected from the back of the residence, this
service costs $150 extra per year.

Service is provided less frequently than in New York City. Service
also varies less among neighborhoods; but the variation is essentially
on a need basis. -- Willingness -to -pay for an additional service==back of
the residence collection--also is provided.

_Fairfax County, Va.

Frequency of collection is once a week for everyone served. The
county serves 20 percent of the residences and private haulers serve the
balance. However, the county collect; only from single family dwellings
and townhouses. All apartments are served by private carters.

Yard brush and small bulk items -are picked up by Friday if they are
placed at the curb on Monday. A Call-for-service must be placed for a
special truck to pick up items like washers and refrigerators.

Street cleaning is a state, not a county, function.

The rate is $76 per year for all customers for regular service. No
special fee is charged for yard brush or for bulk items.

According to a 1976 study by solid waste collection administrators,
the average tonnage of refuse collected per dwelling per year by the
county_varied from an average of 1.18 tons on one route to a high of
2.13 tons per dwelling on another route. The average for all routes was
1.57.

The variation for bulk items and yard brush was from a low of 0.07
tons per dwelling per year on one route to 0.35 tons on another route.
The average per route was 0.21 tons.

This variation makes it evident that some residents get more service
at the same cost as other residents who get less service. Taxes vary
some by income, primarily through property and sales taxes. If wealthier
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pie use more service, they _also pay more for it, when payment is from

eral taxes. But when everyone pays the same fee, the effect may be

middle income and low income residents to subsidize better=off

idents. The tendency for this to happen is amplified when the fre-

ncy of collection is the same in all neighborhoods. Thus, basing the

id waste collection system in Fairfax County on equal frequency of

lection and equal fees probably creates a fairly strong bias in favor

more service for persons who are better off than others.

The importance that fee systems may have for influencing the equity

service distribution can be seen in the following table:

Ile 2. Methodt Used -to Finance Solid Waste Collection in 396

Cities in_1973.

Percent of Cities Population in Thousands

10- 25- 50- 100- 250- 500- Over

:hod -To tal_ 0-5 5-10 25 50 100 250 500 -1000 TOM

teral Tax 54.3 66.7 41.7 50.0 49.1 60.0 56.7 50.0 66.7 80.0

-vice Charge 30.8 16.7 50.0 34.4 34.9 28.0 30.0 25.0 13.3 20.0

Plus Charge 12.6 16.7 8.3 14.1 13.2 11.0 13.3 14.3 13.3 0.0

ter 2.3 0.0 0.0 1.6 2.8 1.0 0.0 10.7 6.7 0.0

irce: AMeriCan PUblic Works Association; SolidWaSte:C011ettiOn_Practice,
4th ed., (Chicago: American Public Works Association, 1975), p. 262.

In communities ranging in size front 5,000 to 500,000 residences; more

in 40_percent of these communities pay fdi. solid-waste collection by

ie tethOd other than the general tax fund. The Fairfax County example

lustrateS that there may be important equity implications in this practice.

:hmond

Regular refuse pick-ups are made twice a week in all neighborhoods.

1k pick -ups are made on a call-far-service basis once a week. Street

caning frequency is based on evaluations by a supervisor of street
?anliness and range from once a week to once in three months.

Seventy-five percent of pick-ups are in alleys, 15 per cent at the

rb, and 10 percent are at the rear of the house. The rear of the house

Ilections are in more affluent areas of the city. All services are paid

r with general tax funds. The net effect of these decision rules is

it those who generate more refuse get more service. Richmond solid

ste collection offidials believed that poor neighborhoods generated

re refuse, but they had no data to support their belief. Our

planation of solid waste generation discussed earlier--greater
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consumption by better -off persons results in greater amounts of refuse- -
and the indirect evidence about variations in private collection rates
for single- family and multiple.dwellingsileads:us:to believe that the
opposite is the case, that better-off neighborhoods generate more refuse.
The-consequence of this would be that better-off neighborhoods would
receive more service.

Conclusion

These snapshots of solid waste collection policies used in four
jurisdictions make it evident that decision rules vary widely. The
consequences for different kinds of people and different neighborhoods
also vary greatly.

There may be a tendency for public officials to assume that the way
things are-done in a particular_place is the only way they should be
done. In fact, the variety of decision rule combinations is immense.

The_general effects of basic policies on solid:easte collection can
be estimated, as we have done here. Confirmation_ of these effects., and,
more importantly, analysis of the extent of the variation in service
Characteristics among neighborhoods requires use of systematic proce-
dures.

6u
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Self - Evaluation -Questions

1. What are five conceptions of equity?

2. What are decision rules?

3. Illustrate how one or more decision rules implement each

conception of equity?

4. How can conceptions of equity be used in making decisions about

solid waste collection?

5. Who do you believe will benefit from the use of each conception

of equity?

6. What spillover effects do you anticipate from the use of each

conception of equity?

7. Is each conception of equity administratively practical?

8. What are three examples of decision rules used for the basic

aspects of solid waste collection in two jurisdictions? How do the likely

beneficiaries of these two sets of decision rules differ?
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CHAPTER 3. METHODOLOGY FOR ANALYZING URBAN
SERVICE DISTRIBUTION

In this chapter we will discuss methods of measuring the distribution
of urban public services. Categories of analysis will be suggested; data
will be classified as indicators of resources, activities, results, and
impacts. Consideration will be given to interpretations of combinations
of these indicators, including consideration of how these indicators can
be used to identify the conception of equity which seems to be reflected
implicitly in the data.

atmories of Analysis

The first problem that an analyst_confronts_is how to measure services.
Indicators must be selected._ These indicators_ should be related to the
objectives -that the service is_intende.: _Services_have more than
one.objectiveRefuse collection_okt in be described as -Promote
cleanlinessi_healthi and_safety'of_tt: by_removinp. garbage:and
trash while minimizing_inconvenience As
safety, and inconvenience:need to 4 for; . A.number of indicators
will_be_needed_to coveri.allithe _Each.service.has ore ot. more.:
soda_Loorditions to which_it is_appliL6; Some of tItse conditions should
be referred -to in the statement of service objectives; With ' "fuse collec-
tion, the social conditions are garbage, trashi and bulk items in public
view.

A servlce_delivery_framework, or model, should be used to help identify
specific indicators for such service. The framework we propose has several
uses. It directs attention to several stages of the service process. It

forces the analyst to consider the consequences of the service. It stresses
performance, in addition to encompassing workload measures.

For every urban service, resources are required. In systems model
terms, resources commonly are referred to as inputs. The service deli-
very framework and its relationship to systems model terms is diagrammed
in Figure 1. Resources are money, personnel, facilities, and equipment.
A useful measure of resources often is expenditures. However, expendi-
tures may be difficult to obtain and substitutes sometimes are used for
this reason. It will be easier to identify the number of workmen per
solid waste collection route than the expenditures that are made to employ
them. Although multiple measures of resources will be helpful, expendi-
ture measures have the advantage of encompassing most resource components.

The Activities of the urban service system are the ways in which the
resources are used. Sanitation workers collect refuse, firemen respond
to fire alarms and suppress fires, policemen patrol streets and make
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Figure 1. Service Analysis Framework

Each service has objectives

involving

Serving population and influencing social conditions

by using

Resources-

(Expenditures, personnel, facilities, equipment)

and engaging in

Activities

(time frequency and duration)

having

Results

(direct consequences--intended and unintended- -
and especially use of services--amount, rate,

and reasons)

and leading to

Impacts

(changes in social conditions)
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Table 1. Examples of Service Indicators

Data for specific indicators of resources,
activities, results, and impacts are obtained
by gathering field data about services and
facilities and by conducting surveys of citizens.

Resources Expenditures ($ per 1;000 population or 100 households,
$ per phenomenon, such as $ per ton of solid waste collected)

Personnel (number per 1,000 population, number per
phenomenon, such as number per ton of solid waste collected)

Activities Ff-equency (refuse pick-ups per week)

Location (regular collection at curb or side of dwelling)

Results Intended consequences (pounds of refuse collected per route,

street cleanliness rating after refuse collection)

Unintended consequences (number of missed refuse collections

per week per 100 households)
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arrests. Activities are sometimes referred to as processes in systems

model terms. Activities are more difficult to measure t'lan are resources.

They involve motion, change, action. An analyst may be reduced to using

time frequency and duration measures, e.g., how frequently was refuse

collected.

Results-are what happent as a_dieett consequence_of activities_of

the service deliverY system. Results are essential in measuring the_

extent to which service objectives are_being achieved, How clean are

streets after_refuse hat beenit011etted? These measure results of the

service. In systems terms, theY:often are- referred to as outputs. Results

are not always intended. Objectives usually are not achieved completely.

Some refuse may be left on the street after_collection. Thus, analysts

should try to include indicators of unintended, as well as of intended;

consequences.

The impact-of_aservice can be defined as the difference between

results given the existence of the service and the:Conditions that_would

exist in the absence of the service; Whenone talkt about the contrast

betWeen the presence and absence of a service, the impact of the service

probably is very great, although it cannot be estimated accurately.

Indicators of Service Distribution

What are some - possible discoveries from measuring the_distribution

of solid waste tollettiOnteevites? Why should_ administrators make the

effort? Perhaps street Cleanliness after coilectionsyaries dramatically.

Systematic_description can unearth these variations_and lead to changes

in refuse collection and street cleaning._ Perhaps the bulk refuse- collec-

tion system is inappropriateJtOthe_tOnditions and problems incertain_

neighborhood-.. Perhaps complainttebOUt noise can be systematically re-_

lated to_the time of day_when collections are made. Administrators might

change collection times to_reduce complaints. Each of_these indicators

is an indicator of a result of the service. Each result can be changed

by changing decision rules.

Most measures presented below would-be practical for local_govern-

ments to collect regularly. Opinion measures are less practical for

some_governments to:collect at all. _Practicality is a_matter of time__

and expertise, which makes it fundamentally:a matter of cost. In a few

instances, the usefulness of the measure will be tlight_to some govern-

ments. The usefulness of the measures will be commented on after they

are presented.

The w-?asures etlw,:,s must involve a comparison. For example, tons of

garbace cvliecx1 can 1-:! compared by truck with the number of workers who

filed it, the numter of miles traveled, the number of persons serviced,

and so on. Miv:eti collections should be kept track ,,-$f by route and block.

The number oi 7amparisons that can be made for a particular measure may

he substantia7. A government can adapt the number xf comparisons to its

needs. Readers should bear in mind that these measures can be modified

to serve l'Jcal needs.
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TABLE 2 Solid Waste Collection Measures

Objectives: Promote cleanliness, health, and safety of the community by
removing garbage and trash while minimizing inconvenience to citizens.

Indicators by
measurement category

Data collection source and
Procedure

Resources

Expenditures
Expenditures
Expenditures

per ton collected per
per route mile
per capita per route

Activities

Frequency of regular collection

Location of regular collection
(curb, side of dwelling)

Frequency of bulk refuse collection

Frequency of street cleaning

Results

Street cleanliness (rafuse left
after collection)

route

Pounds of garbage collected Per route

Missed collections

Complaints about service;

Resident satisfaction with service
(This can include specific aspects,
such as street appearance, noise.
odors, missed collections, damage
to containers, health and fire
hazards)

Sanitation department records

Expendatons
Expend./miles
Fxpend./persons

Sanitation department records

Statement if

variable
Statement if

variable
Statement if
variable

Statement if

variable

uniform, map if

uniform, map if

uniform, map if

uniform, map if

SanitatiOn department records

Sanitation department records
Visual inspection or photo
rating data by block gathered
by sanitation department

Sanitation department records

Sanitation department records.
Supervisor survey and resident
complaints.

Sanitation department and/or
complaint department records.

Responses to question on
garbage and trash collection
included in a general survey
of resident opinions on local
government services.

1CG
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The measurement process should include performance indicators. One

of these measures is tons of garbage collected. But while that is essen-

tial to analyzing the performance of work crews, it does not measure any-

thing directly about street cleanliness, safety, and health. Additional

indicators are needed.

Discussion of the LndiCators

Resources. One measurement of refute ddllettion is tons (or some

other weight) collected. _This.
i

is indicator of results. It also is

part of.a_resources measure expenditures per ton - collected, which s the

best way tb_determine how much work each -crew is dOihg._ For that purpose,

routes are the appropriate units_tocompare. AdditiOnal data are needed

to _determine_hOW much is spent per capita and -per route mile. _Expenditure

data are usefUl, because they_can be_related to income, property value,

and racial data to- determine the relative amounts spent on solid waste

collection for various. groups and locations. Expenditure data _then can

be related to_indicatOrs of results. It will be important to determine

whether pour performance. on result- indicators such As poor ratings -on.

street cleanliness; missed collections, noise, and odors; is closely re-

sited to low expenditures per:dwelling unit. Such a relationship could

tovide justification for modifying the expenditure pattern; perhaps by

°providing supplementary services to areas having poor ratings on result

.1ditators.

Assume a hypothFtical expenditure pattern, such as the one displayed

below in Table 3.

Table 3. Expenditures for Solid Waste_Collection: An Illustration

Daily
Expenditures per:

Total
Jurisdictinn 1

Service Districts
42 3

Ton 300 350 300 300 250

Route mile 200 250 200 200 150

Capita 3 4 3 3 2

One plausible explanation for the cost differences between service

districts 1 and 4_is the following: Less tonnage is collected in service

district 1 because dwelling density is relatively low. Therefore, expen-

ditures per ton collected are greater on route 1. Vehicles travel farther

between pick-ups. Crews spend more time riding, less making pick-ups.

This increases the cost per ton, per route mile, and per capita. Conver-

sely, service district_4 is more densely settled. More tonnage is picked

up while travelling shorter distances. Thus the cost is less per ton, per

route mile, and per capita.
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Activities

Frequency_ of_ collection and location of collect-ton, whether at the
curb or side- batk) of the_dwelling, are basic service components. These
components may be_uniform throughout a jurisdiction. _However, in New York
City, collection frequency varied in 1977 from five times a week in some
neighborhoods_tO twice a_week_in others. The variation in frequency is
related to density, the amount of refuse:to c011ect, and cleanliness of
streets. Need:is used explicitly to:justify variation in collection fre-
quency._ Sometimes_location varies also. In RichMOnd, Va., most house-_
holds have -had curb collection_but a substantial_nuMber received side-of-
the-house pick-up at no extra cost. Side-of-dWelling C011ettion tended
to occur in better-off neighborhoods.

Decision rules for the freque _of_bulk collection (refrigerators
and stoves, furniture and mattresses vary greatly from city to city. In
New York City, bulk refuse is collected routinely every week on the second
collection day of the week. In Atlanta, collection is made by the end of
each week as special crews make their rounds, but residents are requested to
place bulk items at the curb at the beginning of the week. In Richmond,

reSidentS_ca for service and receive it thin one week. In Charlottes-

ville, bulk items are collected only twice a year.

Street cleaning frequency is likely to vary within a city. In

New York City, frequency varies from six times a week to once every two
weeks; in Atlanta from once every two weeks to once every three or four
weeks, in Richmond from once a week to once every_three months. Frequen-

cies are based on need assessments. In New York City, an independent
organization submits monthly evaluations of street cleanliness. In Atlanta,

the variations were adopted after a one-time city-wide evaluation. In

Richmond, supervisors periodically to a windshield survey of street condi-
tions.

1

Results

One essential result indicator, as discussed above, is- the number
of pounds of refuse-collected per route and per person.: This measures
the amount of work performed._ But it does not measure how clean the_ _

streets are. Refuse left after collection can be_measured using a visual
inspection, narrative descriptions, and a rating sheet, or a photo - rating
system. Street conditions of varying degrees of clean1L;Iss,messineSt
recorded in photographs can be used to compare with strel.:.1t conditions

after regular garbage collection.4 This can be combined with a photo,_
rating system before collection to get a better idea how much_of_the re,
Mining litter may be attributable to the way in which garbage is collected;
The-_remedy:for wide_ variations in street cleanliness may require several
different typet_of_initiatives=street cleaning, code enforcement, bulk
pick,upsi plastic_bagt,_eXhOrtations for neighborhood cooperation; and
the like to athieVe substantial_ change. The photo=rating_systeM_Provides
the=basis for program and operating procedure_ changes to be discussed
against a_backgroOnd of solid information. Of course, a similar approach
can be used; with less reliable impressions, by_using_visual inspection
and a narrative rating sheet withbUt photos against which to compare observed
conditions.
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The importance of missed_oonections is evident. A regular collec-
tion schedule diminishes greatly in value if collections frequently are
missed. The definition and identification of missed collections may not
oe as clear. Usually records of missed collections are based on complaints,
even though complaints cannot always be taken at face value. Still, com-
plaints should be recorded and evaluated to see if a pattern exists that
calls for futher investigation and treatment. If a substantial proportion
of missed collections are concentrated on one, or a few, route(s), a re-

medy should be easy to find. Improved supervision or more equal workloads

on each route may be -all that is needed. Most cities strive for same-day

pick-up of missed collections. In large cities, faced with growing finan-
cial

__

missed collections increase, this will become a more im-

portant indicator.

Another service result is the opinions people have of the service.
One way in which residents' opinions are learned by urban administrators

is when complaints with services are registered. Complaints indicate
that the caller feels strongly that remedial action is needed. _But com=
plaints do not necessarily mean that work crews are at fault. People may

complain about a missed collection when they werlate putting out the

garbage. They may complain about street litter even though the cause
may have been that a dog knocked over a garbage can.

The representativeness of the complaint process can be ascertained,

in part, by comparing it with the pattern of resident-satisfaction with

(Trbage collection services. This can be determined by including questions

about garbage service in a general questionnaire about local services.

These questions should be targeted at specific aspects of the service, as

well as at respondents' general opinion about service. A sample question-

naire is in Appendix A to this chapter. In some instances, residents'

responses offer the only reasonable ways to obtain data. For example, if

odors and noise are obnokious, residents can best report that. In other

instances, residents' views about street appearance and missed collections

provide useful supplements to data from photo-rating systems, visual in-

spections, and complaints.

An occasionally useful indiCator, for_which_data_can be obtained

using a survey; concerns noise. Noise during - collection occurs_becausl

of- vehicle sounds and work crew activities. SOMeitrucks_may make cons)der-

ably_more noise than others; In some neighborhoods, residences are closer

to the_street than in other neighborhoods; Some crews are more careful

than others. Some combination of these conditions -may create cong4derable

annoyance. Vehicle noise can be measured with decibel readings. Detection

Of work crew noise depends upon resident complaints.

Which Indicators Are Most Impor -tant?

The activity indicators are most important because they determine

the batic_dittribUtiOn of solid waste collection services. These- indica-

tors are frequency of regular collection, location of regular collection,
frequency of biAlkirefUte collection, and frequency of street cleaning.

These indicatort do not require data gathering. They are decision rules.
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The only description needed; other than a statement of the rule; is a
map showing frequencies and locations, if they vary in different parts
of the community.

The next most important indicator is street cleanliness. This is
the result indicator which reveals the most about the achievement of ser-
vice objectives. It has added importance in that it is relevant to estab=
lisping; or revising, decision rules. Street cleanliness should be the
basis for varying frequency of street cleaning. It also is relevant to
establishing the frequency of regular collections.

Finally, expenditures per capita per route is important, because it
will reveal the cost of providing service to different neighborhoods. We
expect administrators will find it costs more to service upper-income
neighborhoods than middle- income neighborhoods, and more to service middle-
income neighborhoods than low-income neighborhoods. If so, this would be
relevant to judgments about which decision rules to use for other aspects
of the service. The cost of regular daily pick-ups should be considered
in deciding whether to provide extra regular pick-ups and extra street
cleaning in low-income neighborhoods,if street cleanliness ratings are
low in those neighborhoods.
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APPENDIX A

An example is provided here of a questionnaire to use in seeking

opinions of a sample of residents about solid waste collection service.

Questionnaire

1. Would you say that streets and sidewalks in your neighborhood

are:

Almost always clean- Usually clean

Sometimes clean and
sometimes dirty Usually dirty

Very dirty most of
the time No opinion

2. What do you think is responsible for most of the litter, to

the extent that there is any, that occurs in your neighborhood?

Carelessness by refuse collectors Carelessness by residents

Lack of adequate off-street storage Dogs tipping over

space for refuse between collections -garbage cans

Vandalism Wind and rain Other -Don't know

3. In the past 12 months, did the collectors ever miss picking up

your trash and garbage on the scheduled pick-up days? (If Yes,

ask:) How many times did this occur?

No, never missed Yes, 1 or 2 times Yes, 3 or 4 times_

Yes, 5 or 6 times -Yes, times Don't know, don't
remember

4: In the past 12 months, did the collectovs ever spil or scatter

trash or garbage you set out? (If Yes, ask:) How many times did

this occur?

No, never Yes, 1 or 2 times Yes, 3 or 4 times_

Yes, 5 or 6 times Yes, times Don't know, don't remember
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FOOTNOTES

1. Donald T. Campbell and Julian:C._Stanley, Experimental And
Quas1=Experimental Designs for Research, (Chicago:- Rand MCNally &_Cd.
1963) ; Harty_P.:Hatryi Richard E. Winnid, and Donald M. Fisk, Practical
PrOgraMbE4aLlUationforState=and_itocalAovernment OffictaTs, (Was ington.
D.C.: The Urban Institute, 1973); Carol H. Weissi_Evalmation Research,
(Englewood Cliffs, N.J.: Prentice=Hall, Inc., 1972).

2. Fora detailed description of_how aiphOtO=rating system operates,
see Chapter -3 of Blair, Lduis H..:and A. I. SChWartz, How Clean- Is-Cur-
City? (Washington, D.C.: The Urban Institute, 1972).

-3. Jones. B. D.. S. R. Greenberg, C. Kaufman, -and J. Drew, "Bureau=
cratic responseito Citizen Initiated Contacts: Environmental_Enfordetent
in Detroit," American Political Science Review.iforthcOting; and_vdebai
Sidney and Norman H. Nie, Participation in:Ain-arida:: Politite_Deiiiii&aty
and Social Equality, (New York: Hat=per and ROW, 1972)
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Self-EvaluationQuestions_

1. What are the main components of, and the relationships within,

the service delivery framework suggested for guiding the selection of

indicators?

2. Define service resources, activities, and results.

3. What is the definition of service impacts? Why are impact

indicators difficult to identify and use?

4. Which indicators of solid waste collection services are most

important? Why?
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CHAPTER 4; GEOGRAPHIC ANALYSIS

- What questions will decision-makers have that geographic analysis

of service distribution will answer? They will want to know whether
service distribution, however measured, is equal per capita, or equal

for other units of analysis. If services are unequal, they will want

to know the extent of the variation. Next they will want to know whether

variation in service characteristics is directly related to need need
in servicespecific terms as measured by refuse weight and residential

density and need in general terms as measured by income or housing value.

They will be interested in how, complaints vary among service districts

as a clue to how a demand-based concept of equity would benefit different

areas in the jurisdiction; If residents pay a fee for refuse collection,

then they may be interested in how fees are related to income character-

istics and to service results in the jurisdiction's various service dis=

tricts.

The analysis of service distribution involves geographic comparisons.

Geographic units must be selected for which data are_to be gathered. Each

geographic unit should have three characteristics. First, service data

should be available for it Second, population data and physical charac-

teristics (such as housing) data should be available in order to match

them With service data. Third, the unit should be relevant to decisions

that may be made about the service.

Theteithred characteristics often are difficult to obtain. Many1ser-

vicet4 such as solid waste collection;_will have service districts,: :It

Will be most COMMOitte match service data with population data to obtain

an indicator id.VX amount -of service per capita, per household; or per

1,000 people, :Foe_eicamolei_ah analyst may_want to determine solid waste

collected per 1,000 retidentt. Occasionally there will be a need -for data

for the number_e_hoUteheldt; FOr example, an analyst may want to deter,

mine solid waste collettediper1i000 households. These data are available
in Block Statistics publithed by the U.S. Bureau -of the Census; Block

Statistics are published:for every - square block in the urbanized area of

all 243 Standi-d Metropolitan Statistical Areas (SMSAs) that_existed in

1970, as well as for otherjuritdictiOns: which contracted for this service

from the Census Bureau; _These data can -be- summed for all the blocks that

make up any unit for which aggregate indicators are sought==service dis-

tricts, neighborhoods, or parts of neighborhoods.

To assist in evaluating thecequity:of a particular_Service distribu-

tion pattern, analysts will need other data,: For example,_they should

identify the income and race of residents,: Service distribution_then can

be related to income, and to race, to see if either characteristic seems

to be associated with a service district or neighborhood` receiving better

or worse service than local officials believe it should receive based on

some- conception of equity. Data on the number of:Negroes are reported

for blocks. The reliability of the data is questionable, but it probably
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is preferable ,J construct datA for larger units than

it is to take ur.s1.- tract dat =. race and to guess the racial character-

istics of the p,:tior port,_.-4, of a census tract for which one needs

data. In most if.:_tances, tht o popul5tion will not be distributed

evenly through.Jt a census tract=. Income rata are not available for blocks.

A substitute for income 5e ,sed. Average value of owner occupied hous-

ing is reported, as arc c.e .w of units of each type, in block statis

tics. From these data, , ,-(st can construct averages for housing value

for service districts or ne, -hoods.

A much wider variety of population data and housing data_AS available

for census tracts. Census tr7.7i rarely coincide with service-districts.-

Nor are they likely to coincide with boundaries of neighborhoods; as neigh-

borhoods are:perceived by_residents. If one proposes_to make use of data

available only in census 1:ract documents, then it becomes necessary to ad=

just census tract data to fit with service district boundaries: This re,

quires assumptions, with an undetermined but:potentially considerable mar-

gin for error; about the population and housing characteristics in the por-

tion of a_single tract; or- portions of two or more tracts;_which coincide

With:the service district boundaries. The simplest assumption is that the

portion of a tract has the same characteristics as the entire tract. This

probably is more often falte than accurate; How inaccurate it may be can-_

hdtbe determined; For example, the median family:inCtite in a census tract

Might be $11,500. One might have to assume_that the median family_income

in a:pOrtion of the tract was identical, even though visual inspection of

housing suggested that income variation in different partt_Of the census

tract might be substantial; Similarly, if a service distridt overlapped

part of two census tracts; haVing median family- income of $10;100 and

.$11;900 respectively, -one would need to use an arbitray rule=df-thumb

procedure to arrive at a service district estimate for_median family income.

If one estimated that the tract With_a $10,100 median constituted 60 percent

of the service district ($10,100 x 60% $6,060) and the tract with an

$11,900 median constituted 40 percent of the service district ($11,900_x

40% = $4;760); then the sum of the two portions would be $10,820 ($6,060

+ $4,760 = $10;820). This prlcedure has serious flaws. It is not valid

to add; or_average; medians. There is no way to be confident thatia_por-

tion of a census tract coheres to a census:tract=wide statistic; Still,

this procedure is probably the best available. While it may cause consider--

able distortion in comparing service distriCts that seem,by this method,

to be similar in median family income; it will:caUse fewer problems in

dealing with service dittricts that are more dittinCt from each other.

One requirement of the procedure is that an estimate be made of the

proportion of the census tract population that is included withinthe ser-

vice district; This can be done using,tlock data. By comparing a map of

census blocks_with a
serViCe_districtmap; the sum of the population-living

Within the_service_area can be computed. These data, of course; become_

outmoded, insome_areas; betWeen_the censuses; which dte_conducted
may

10

year intervalsj The planning department serving the jurisdiction_may have

Up=todate,population estimates based on- building permits, demolition per-

MitS, electricity connections, and the like:
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_ The third need for data to conduct_geographic _service analysis
is to_useiunits of analysis that_areirelevant for decision-making. The
service district is a unit of analysis that often can - produce information
useful for decision- making by urban administrators. Per capita solid
waste collection costs_may_be_much_lower then the -norm in rCr. service
district; and refuse left on the street after collection i%y be greater
in that district. If so; administrators use this i.,:rmation to
shift the expenditure pattern; modify decision rules tai collecting

garbage, and/or add supplementary programs.

Information about units of analysis other than service districts
also is useful to administrators. Sometimes the block-; defined as both
sides of a street, may be the most relevant unit of analysis; Solid
waste collection may be less satisfactory on a block that is particularly
densely_settled; or on several such blocks, in a service district which
at_the aggregate level seems to compare adequately with other service
dittridtt. This:might_be_caused by lack of storage areas, by landlords
that do not supply sufficient garbage cans, or by other conditions which
may be associated with residents_having low incomes. For the results of
refuse collection to reach a satisfactory level _in such an areai or other
areas; it may be necessary to modify:a number of practices which work well

in most areas. This possibility would not be identified by using service
district data.

17G
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CHAPTER 5. MANAGEMENT STRATEGIES

Solid waste collection is One Of the easiest local public_services

to analyze, _The analysis has three baSid steps. The first step is to

analyze distribution of activities: The second_is_to analyze distribu-

tion of results. The third is to ahalyte distribution of resources;

_: The most important determinant of solid wastecollection distribu-

tiOn it_the decision rule for frequency of collection. From this rule

it isiself,evident.whether_the activity of collecting solid waste is

distributed equally or unequally to neighborhoods.

A judgment about_the appropriateness of_the_distribution_of collet-

tion activities should be based, first; on variation in resUltt_; and

second; on- variation in_resource distribution; Results should be exam=

fined before resources;:betaUse_they are more directly relatedito_adhieve,

ment of service objectives. ThOUgh results usually are more diffidUlt to

analyze -than resources; fte solid waste collection the analysit problems

are similar for both resultt and resources and in neither instance are

they difficult.

The best indicator of results is Street (and sidewalk or alley)

Cleanliness. This statement astUMet_that collection services are suffid,

iehtly adequate that-few diseaset can be_atteibuted_to uncollected refdte.

Street cleanliness can l)e.eValdated by_iiisual surveys. Surveys should be

executed with the -aid of photographs of different street conditions agaiiitt

Which to compare street conditioht at a particular time.

Some variation in street cleanliness is inevitable. Local_official

should decide whether_thevariation is excessive. Next they should decide

whether services should be changed to redike the variation in- street clean,

lin6S; Finally -they should decide the appropriate service response; There

arse three potential responses with regard to the - frequency of service; The

frequency -of regUlae_collections could be changed, or there could be changes

in the frequency of bUlk collection or- street cleaning._ Changes_in,street

cleaning frequency are much -the simplest changes to- implement. A change

in street cleaning_can be changed again with ease; if subseqUentanalyses

of street cleanliness suggest other patterns_of,service diStribUtion would

be appropriate. Bulk_irefUSO problems; of course; need aisepaeate eespose.

If_collections are -made a few_established times during the year; perhaps

some provision could:be Made_for service in response to requesM Changes

in frequency of regular_011edtions will -be most difficult -to Make. They

will be the most visibleTanditOntroversial._
If increases in regular collec=

tion- services are provided, they also will be more costly than would- increases

in other aspects of the service. : _Therefore, changes in street cleaning and/

or bulk refuse collection shOUld be considered first:
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Although the data gathering process will be most efficient if data
are gathered to serve several purposes; in some instances administrators
may gather data solely to analyze service distribution equity. What
should trigger this decision? When should administrators decide to gather
and analyze data for the purpose of evaluating service equity?

The most important situations in which administrators should gather
and analyze data to evaluate the equity of service distribution are:

1. When they believe that an important aspect of a service may be
distributed in ways which they consider inequitable, but they are not
sufficiently confident of their position.

2. When they believe there is a reasonable chance that a change can
be brought abouti if their beliefs about service inequities prove to be
accurate;

3. When a substantial number of complaints have been made about
allegedly inequitable service delivery.

4. When they believe one or more neighborhoods may be the victims
of many inequities in service distribution.

When any of these four conditions exist, administrators should
consider having data about the relevant aspects of service distribution
gathered and analyzed. Data analysis decisions should be based on the
following considerations:

1. Which data items are most directly focused on resolvir9 the
beliefs of administrators about possible service inequities.

2 Which data items can be gathered at least cost.

3. Which data items will aid the most in meeting related policy-
making needs, sL ' AS needs for capital programming, evaluation of service
effectiveness, a;. lanagement by objectives.

The first consideration usually will be met best by including at
least one indicator each of resources, activities, and results to provide
information about these three aspects of the service system. The second
consideration tends toward selecting few indicators. But the third con-
sideration tends toward selecting a larger number of indicators to achieve
a larger number of policy-making objectives. The development of an infor-
mation system that is adequate to evaluate service distribution equity can
best be achieved if equity analysis is integrated with other types of
policy-making analysis.
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Which Equity Concepts ShouldBeRelied_Upon for Solid Waste Collection?

What is the basis for our suggestions for,whith equity:concepts to

use?__First, they are based on the general objectives of solid waste

collection:serVitet. These objectiyes are -to promote the cleanliness,

health, and - safety Of the community by removing_ garbage and trash while

minimizing- inconvenience to citizens. Second, these suggestiOnS are based

on_common_practicet Third, one of our values_ts that equity

concepts should be applied -so as to minimize spillover_effects-cOntequences

from the behavior of ihdiVidUalS that harm their neighbors.

Forsolid waste collettion services, one meaning of demand is the

basic equity concept -to rely upon, but equality and -need also have some:

scope._ People conduct their daily: activities, expecting that refuse will

be collected on a regular basiWhen they demand it within the ruleS.

Putting out refuse constitutes a demand for the service.

Neighborhoods should be equal in one sense of equality. At least

an acceptable minimum level of service, or greater, should be provided

in every neighborhood. Need also should play a role where there are

spillover effects. With solid waste collection, the debris in front of

one house affects the quality of life for neighbors. Greater attention

may be warranted in these instances to those with_greater need for service,

even though they may not demand it. Densely populated neighborhoods often

will need more service, if the cleanliness, health, and safety of those

neighborhoods is to be achieved to an extent similar to the conditions

achieved in other neighborhoods.

DecisionMaking Sequence

When an administrator wants to involve himself in distributional

issues, he must do so in a sequence of actions. While sequences will

vary some from situation to situation, the steps described below are a

reasonable sequence to follow.

1. Determine the decision rules that are used to distribute the service.

a. Write or obtain detailed statements describing the decisibh

rules that are used.
Example: Regular refuse collection will be at the curb, except

that back of the house pick-ups are provided for a fee.

b. If a particular aspect of service distribution, such as street

Cleaning frequency, is influenced by more than one decision

rule, then write or obtain a statement_in which the rules that

influence the decision are ranked in the order of their impor-

tance.
Example: The first decision,rule is:to clean all streets at

leatt once a month. The second decision rule is to clean

some streets more often, based on a once a month evaluation

of street cleanliness.
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c. Obtain supplementary statements, if necessary, explaining
why and under what circumstances, other factors may influent
decisions or circumstances when the rank order of decision
rules may be different.

iExample: In November, additional street cleaning is conducte
in low density, normally clean areas to remove leaf remnants
after special leaf pick-ups.

Evaluate the implications of using these decision rules.

a. What conception(s) of equity do the decision rules reflect?
Example: The decision rule to provide bulk refuse collection
twice a yearonce in the Spring and once in the Fall, refle
an equality of activities concept of equity.

b. Estimate_ who tends to benefit from the use of these decision
rules based on:
--,General tendencies that the use of this conception of
equity has;
Example:_ Raving only:two bulk refuse collections per year
will tend to- result in more refuse build-up in public view
in densely populated; low income neighborhoods than in other
neighborhoods._
--Specific tendencies which seem to apply to the distributio
of a particular service in this specific community.
Example: To identify the specific pattern of refuse build-up
a field inspection should be conducted.

3. Decide whether you disagree with, or doubt the appropriateness
of, the decision rules that are used; by considering:

a. Which conception, or conceptions, of equity you believe
should generally be applied to this service.

b. Whether the decision rules are consistent with this concep-
tion of equity.

Whether you believe the consequences of using the decision
rules are desirable.

4. If you question the appropriateness of the decision rules, discu
your concerns with other offie_jals. Discuss:

a. Whether your concerns are justified.

b. What additional steps to take, such as adopting new decision
rules; identifying decision rules used in other communities,
and gathering and analyzing data about service distribution
in your community.
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5. If you are convinced that changes should be made, adopt revised

decision rules, after:

a. Deciding which conception, or conceptions of equity

should be applied.

b. Deciding what general distribution of benefits is appro-

priate.

Deci ing what decision rules would best achieve the dis-

tribution sought.

d. Reviewing the implications of the proposed decision rules

for total cost, unit cosL, service effectiveness, adminis-

trative practicality, and political ramifications.

An additional optional step wev)d be to consider the decision rules

that are used in other communities.

A Final Ward-

Why bother with evaluptiou the equity of urban service distribution?

The distribution of services is the principal determinant of who re-

ceives -the benefits of localgovernment Activities That is ample reason

to analyze and evaluate service distribution.

Generalist administrators have additional reasons to be conz2rned.

City managers, mayors, budgeters, and planners often have only a mdest

role in influencing important aspects of service distribution. Generalists

should have a larger role. They need to know what operat'ng departments

are doing, why they are doing it, and what the consequenc.4:s of departmental

decisions are.

Obtaining rare information is one method of_increatingiinfluence and

control _Other steps are helpful. Equity concepts_should_be understood.

The purpose of the methOdolOgical framework for selectihg ihdicatOrs needs

to be graspfd.

Decision rules constitute the heart of the process of influence and

control. Service distribution consequences are determined Oy_dedision

rules. Administrators who want to evaluate service equity and who want_

to increase their influence over service distribution consequences should

focus their attention on decision rules.
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SelfEvaluation Questions

1. What are_the_most important determinants of the dittribUtion
of so s waste collection services?

2. How_would you determine when to gather data about service
distribution?

3. Which equity concepts should be relied upon in distributing
solid waste collection services?

4. What are three examples of decision rules for solid waste
collection? What consequences would they have for residents?

5. What are the main elements of a framework for analyzing service
distribution?

6. What are the most useful indicators of the distribution of solid
waste collection services?
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CHAPTER 1. THE PARADOX OF URBAN SERVICE DISTRIBUTION:
THE ROUTINE AND THE MYSTERIOUS

The provision of most local public services involves a paradox. -Most
services are routine._ Nearly_ everyone is familiar with them= police, fire,
refuse collection, water; parks, recreation, libraries,sewage_disposal,
bus service. _Yet little is known7- by citizensi_by elected officials;_even
by administrators and plannersabout_who gets how much of them._ Deciding
who gets what is the essence -of politics. -The provision of services to
people -is -the essence of administratiom But administrators rarely system
atically analyze who:gets:how much of the:services they distribute Instead,
they use decision rules that seem reasonable to routinize service distribu-
tion. These rules emerge from professional standards; from history:and _

custom; from the pursuit of efficiency; from dspirations for effectiveness.
What are consequerres of these decision rules?_ What are the alternatives
administrators shr!ild consider in deciding- whether a service_distribution
pattern is equitable? What are the main conceptions of equity? How are
decision rules related to service distribution patterns? How should ser-
vice distribution be measured and analyzed?

These are some of the questions that are examined_in_this handbook
about the distribution of library services. In our discussion of these
questior -ill attempt to make equity a concept that library adminis-
trators local officials_can use in practicing their craft, just
as the oncepts of efficiency and effectiveness.

Conceptions of Equity

Every_service distribution pattern reflects a conception of equity.
The_conception_of_equity may be unarticulated. Nevertheless, it will be
manifested in decision rules; in routine procedures for distributing ser=
vices. In intervi ring -local government_officials;_we have found-that two
conceptions- of:equitY_were most frequently mentioned._ The first is that
everyone should rer,,ri_ve_equal services. The_second_is that local officials
should respond to demands. When the questioning prObed behind these general
responses; a number of interesting- complications became apparent. In many
instances; equal service distribution:per capita is a vague - goal, often in-
appropriate; frequently modified by circumstances raJler than an operating
procedure. In_some_instances; services explicitly are distributed unequally
per capita, even when administrator's top -of.- the - head - response is that equal
per capita service distribution is the department's operating norm. In some
instances; equal service distribution is proclaimed; though in fact adminis-
trators do not know whether services are equally distributed.
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Need is a third conception of equity that commonly is used for certain

;ervices. The argument is that as needs vary, services also should vary.
or example, library resources could be distributed according to some cri-

ric:1 of need (low income; for example).

Preference represents a fourth conception of equity. This notion of

assumes that consumer preferences should determine the quantity and

icy of services that local governments provide. Preferences differ

'r, m demands in that they include unarticulated demands as well as those

1,1t are expressed. Unarticulated demands must be elicited. The informa-

n costs therefore are high. This makes lreference less practical and
16.1s used, as a conception of equity than eivality, need, and demand.

The fifth conception of equity is that willingness-to-pay should deter-

e service distribution. Choice is regarded as the best guide to prefer-
!nce and choices are thought to be most meaningful when services are paid

'or directly. User charges and special assessment financing imple,ent the
fillingness-to-pay concept_of equity. Since willingness-to-pay is related

:o ability to pay, the implication for service distribution is that rela-
tively well-off persons are likely to obtain more of the service provided

n this way.

Conceptions of equity are implemented, explicitly or implicitly,

:hrough decision rul:. Decision rules are rules-of-thumb, routine pro-
:edures, and customary practices that determine how most operating and

:apital expenditures are made. Decision rules have consequences for the
listribution patterns for each service. In many cities, library resources
ire distributed among branch libraries on the basis of circulation rates

demand as equity). Since high use libraries tend to be locited in middle
Ind upper-income neighborhoods, the effect of this decision rule is to

illocate more resources to wealthier areas.

;ervice Effectiveness

Administrators should evaluate services in terms of their achievement

If service objectives. Varying degrees of achievement of service objectives
,uggest_whether services are more, or less, effective. Judgments about ser-

rice effectiveness should be made cautiously, because conditions often are

nfluenced by events other than those involving the service itself. But

ine aspect of assessing service effectiveness is clear. It is not adequate

:o determine community-wide numbers of library books per 1,000 persons. It

s not acceptable to have two library books per 1,000 persons in some neigh-
iorhood branches and 20 library books per 1,000 persons in some other neigh-

orhood branches.

Geographic distribution is an integral part of service effectiveness.

dMinistrators should analyze service distribution as a basis for estimating
iffectiveness,and in order to provide a basis for making judgments about

ervice equity.
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The essence of the methodology proposed is that multiple indicators
of library service distribution should be used. A framework should be
used that encourages attention to the entire service delivery process. The
framework proposed here uses four categories to analyze service distribution.
These categories are resources, activities, results, and impacts. The first
three categories have the greatest usefulness. Impact indicators are more
interesting to social scientists than to government officials, because anal-
ysis of impacts requires more time, money; and controlled conditions than
administrators are able to command. Often the analysis of service distri=
bution has relied upon resource indicators--expenditures and personnel in
particular. The argument is made here that indicators of service activities
and results also should be stressed. In fact, service analysis that depends
upon resource indicators may be seriously misleading.

Purpose-of Handbook

The purpose of this handbook is to show administrators and students
how the concepts of equity and service distribution can be useful in local li-
brary planning and management. Efficiency and effectiveness are traditional
goals of public administration. Methods have been developed to make these
goals operationally useful. Equity is espoused, but its meaning is obscure.
The undoubted importance of equity makes its meaning worth searching for.
Equity will_be a more useful concept, if its several meanings_are recog-
nized and if administrators, and others, try to select carefully the parti-
cular conception of equity most appropriate to their service, circumstance,
and - values. The key to operationalizing equity is to develop methods to
analyze service distribution and to identify the decision rules whose use
leads to a particular pattern of service distribution. Concepts of equity,
decision rules, and service distribution patterns then can be related to
each other. Through this interaction, local officials can decide whether
to change any, or each, aspect of the service distribution network.
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FOOTNOTES

1. References in this chapter to dPcisich rules and process i.. used
in various communities are based on interviews with local governm.)4. offi-
cials conducted by tla dutP.ors.

2. The book a7,:.1 :iandbooks that accompany this publication, by the
same authors, deal with police, solid waste collection, and parks, and
the general subject of Equity and Urban Service Distribution. They
examine decision rules and service distribution information systems in
detail for these servk.es. Legal issues are examined in Chapter 5 of the
book by the authors entitled Equity and Urban- Service- Distribution, pub-
lished by the National Training and Development Service.

1,9
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CHAPTER 2. EQUITY AND THE DISTRIBUTION OF LIBRARY SERVICES

Several goals !,c..,;rt by public officials when they consider how
government services shouio be allocated. Three of these goals are effi-
ciency, effectiveness, an equity. Each of these goals is abstract, sub-
ject to -Ffering interpretations, difficult to define. However, we can
define them sufficiently to distinguish them from each other. Efficiency
conce,.ns achieving results at least cost. Of two methods, the one achiev-
ing the resu3t sought at the least cost is the most efficient. The goal
of effectiveness focuses on results. The most effective program is the
one that achieves the most of the results sought. Cost considerations
are secondary. In practice, therefore, administrators try to balance
considerations of efficiency and effectiveness.

Equity concerns_ who_getswhat.1 It involves fairness and justice. Is
the distribution of_benefits_in society fair? Do the recipients of govern-
ment services get the type of services they should receive -in the amounts
and tho quality that are appropriate?, Are public officials responsive to
all_citizens in allparts of the jurisdiction? Do some citizens get res-
ponded to -in ways_thatidiffer from_the responses others receive? Are ser,
vices similarlyieffective in all parts of the jurisdiction? If not, is
there a reasonable justification for differences in service effecti%,,,sss?

We are concerned with how the concept of equity can be used by Local
public officials in their deliberations about library serVice_distr;hution.
The analysis of who gets what can be conducted most usefully by qovern-
ment officials in gec,,raphic terms. What is the geographic distribut.o cf
library services and is that distribution appropriate?

In this chapter; we examine five conceptions of equity _-_equittias
equality; equity based on need, equity based on demand, equity based on
preference;_and equity_based on willingness -to -pay. mainiconcern is
to clieify the implications of 5asing local service distribution decisions
on one; or another, of these equity_ concepts. _What are the:likely conse-
quences of basing decisions about whereto locatelpublic libraries; and
how to allocate funds to purchase new library books on one, or another,
of these five conceptions of equity?

Equity as Equality

One important equity concept is that services should be distributed
equally. Equal distribution has several meanings. These meanings have
three cinensions. One dimension involves units of analysis. The second
involves the range of permissible variation: The third dimension involves
indicators of services.
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The_unit of_analysis appropriate for library services is the neigh-

iorhood or service districtSome services are not supplied to_households;
nstead, they- are made available to neighborhoods or service districts. A

ibrary is intended, primarily, to serve_ residents for some distanceon all

ides.
of

can be compared with eath_other in terms of the ade-

lacy of services; Households within each neighbOrhO0d, however, will be
arYing_distances from each library. The meaning Ofequal service distri=
ution for libraries is that each neighborhood hat the same- number -of square

eet of space for every 1,000 residents. Not every hoUtehOld receives equal

ibrary services. Instead, equality of library services refers to compari=

tint among neighborhoods.

Equal service distribution may refer to precise_equality or -to differ=

ntet_Within_a_ range of permissible variation; It is- unlikely, for example,

hat each_neighborhood_branch will have exactly the -same nuMber.of books_

or each 1,000 residents. InsteacLan equal distribution_of library beitikt

nd other materials may mean that_the differences among neighborhoods are

iMited,areiwithin some permissible_ range of variations An extension of

his notic is that each__ neighborhood should be served at least at some

Inimum,acceptable standard. For example, perhaps local public officialt
ave_set a_goal of serving each neighborhood with at least x number_of

ooks_for each 1,000 retidentt, TheSeOfficials may think of neighborhoods

s having equal library services Onte:thiS_standard_is reached, even though

ome ne'iiborhoods may have far more than the amount called for by the mini-

um stericIrd. Under this notion of equal service distribution what_is_meant

s that minimum standard is reached or exceeded, not that services really

re equ,1

ElJal service distribution is meaningful only in the context of indi-

at0i:;_for measuring services. Library services_ cannot be compared for

quality in the abstract. Indicators must be selected. --Chapter 4 is de,

Oted_tclthe presentation_Of_a framework -for analyzing- library service

istribution._ In that cHapter, three categories of indicatOrs are_reled

Jponr, indicators of resources, activities, and retUltt._ One might analyze

ibrary servic..: distribution in terms of a) the number OfibOOkS per 1,000

eighborhood residents (a resource indicator); b) the number -of hours each

eighborhood branch is open on a weekly basis (an activity indidator);-Or_

) the number of books circulated per each 1,000 residents (result indicator).

Equal service distribution for libraries could mean:

a. Equal number of books per 1,000 residents;

b. Equal number of hours branches are open each week;

c. Equal circulation rates.

It is not important at this point for the reader to understand fully

he distinction between indicators of resources, activities, and results.

ur purpose here is to emphasize that the notion of equal service distri-

ution is meaningful only in the context of specific indicators of service

istribution. Because indicators measure different important aspects of

ervice distribution, it is essential to use a multiple indicators approach

o service distribution analysis.
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Inconsistency Ilettge

The concept that equity requires equality is not easily reconciled
With the concepts that equity should be-based on need, demand, preference,
or willingness=to-pay. To discuss these inconsistencies, each of these
alternative equity concepts must be defined and briefly explained.

Need

Equity based on need assumes that some people have a greater need for
public services than do other people and that these greater needs should

influence the distribution of public services. Kew :ffering needs are

identified is one complication with this equity concept. Another diffi-
culty concerns how large differences in need should be before different

levels of service are provided to deal with those needs. Some of the
complications associated with need will be considered later at greater

!Lzgth.

At this point, it is sufflcient to note that if needs vary and if

services vary to some degree in relation to needs, then by definition

services cannot be distributed equally. Thus, the notion that equity
requires equality is inconsistent with the concept of equity based on

need.

This statement of the inconsistency between equity as equality and

need is too abrupt, however. There is potential for recognition of both

the equality and need concepts of equity. One way to achieve this it

through the permissible range of variation aspect of service equality

discussed above. If r tuber of books per capita muse vary, then this

variation can favor :N-sons with greater needs The notion of distri-

buting services in order to achieve a level of minimum standards also

permits variation in response to need. All neighborhoods can be provided

with a minium standard of library services. However, some neighborhoods

can be provided with services Jeyond this minimum standard. Those neigh-

borhoods receiving more can be places where residents have greater needs.

The apparent logical incompa.ibility between the equality and need concepts,

therefore, is eroded by the range -of permissible variation and the minimum

standards aspects of service equality.

Demand

Eqe. in demand means that public service distribution should

be inflL_ -e explicit demands that people make for services. Demands

tan be e:!, everal ways. Use of libraries registers demand. Re-

quests for vs (a new library) express demands. Complaints about ser-

vices (incons)derate employees, inconvenient hours of operation) manifest

demands. Voting, interest gr.up activity, and public protests all communi-

cate demands. Just as some people say they want more of a service, others

say they want less, and some wan-. the same amount but at a different level

of quality. The distributional cv:sequences of responding to demands will

be discussed later.
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However, many people with unexpressed preferences may not be willing to
pay for them. Also, many people who complain about, make requests for,
and use services might not do so if price tags were attached to these
activities.

The Purpose of Noting Inconsist cepts

Judgments about equity require judgments about values. Choices must
be made. Among these choices are the conceptions of equity that seem
most appropriate. One could approach the subject by choosing one- concep-
tion of equity and trying to fit it to every circumstance. We believe
that the role of local_public officials is too complex to make such a
simple, all-purpose choice work effectively as a_guide to decision-making
about libraries. Rather, we think that public officials will do better
by balancing these conceptions of equity, by picking one or two to fit
most circumstances, but modifying them With other conceptions of equity
under certain conditions. We have attempted to distinguish the concep-
tions of equity from each other. We will now consider some of the char-
acteristics of, and problems with, the conceptions of equity based on
need, demand, preference, and willingness=to-pay.

Equity Based on Need

The concept_of need, as used here, refers -to characteristics of
people or conditions in society. LOW:indoMe is such a characteristic.
We think of low- income- persons as haVing a greater need for most public
services than better -off people because they have less potential for
ObtainingLthose:services with private resources. In theory, it would be
possible for all services that now are publicly provided to be privately
provided in the future. Once this change is contemplated, it is easy_to
see that -low- income persons would be deprived of more services that they
previously enjoyed than would middle and upper income persons.

It should be noted that need differs from preference. Peefeeente is_
subjective,_ It is a matter of what individuals-prefer. Need is objective.
This does not mean, of course, that need is easily identifiediOrAhat needs
once identified can be compared readily. For examplei_it itidiffidult to
compare the needs of one person or neighborhood with the needt of other
persons or neighborhoods. But the concept does lendiittelf to outside
judgment, A public official can decide that_a certain variable, such as
income; isa_useful indicator_of-need and_then_Oseithat variable as_a _
partial guide to the distribution of a public service. HOwever, even a_
general indicator_ of_need_tinCOme,_fdr_eXaMpleYthoUld not be considered-
a-goodguide to the distribution Of_all_teVidet One should also consider
whether:there are_causal relatiOnShipS betWeehithe condition of having low
income_and the nature of the Otiblit-__tet'Vite. Will the goals of the service
be better achieved by giving more of the service to some persons than to
others?
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Need as-Equily4_Dimensions of Service Delivery

One problem associated with need as equity revolves around an adequate
conceptualization of the various dimensions of the service delivery and
distribution process-resources, activities, and results. Although these
issues are relevant considerations for each of the different conceptions
of equity, they are particularly important when dealing with equality and
need.

If the public official relies upon the input of resources as the basis
for responding to need for library services, he will distribute more (expend-

itures, manpower, - books, equipment, facilities) to high need areas. However,

a greater -input of resources may have little effect upon results (circulation

rates). The basis selected by the public official to respond to need (re-

sources, activities, results) will determine the effort required to achieve

success.

Responding to need on the basis of an increased input of resources is
an easier task to accomplish than responding on the basis of results. For

example, the public official may allocate a somewhat higher level of expen-

ditures for library services to poverty neighborhoods. However, low-income

neighborhoods may still have a greater need_for library services if results

are employed as the basis for evaluation. Circulation rates in poor neigh-
borhoods may still be lower than they are in wealthier ones.

Need on the basis of results is considerably more difficult to respond

to because service results are heavily influenced by factors and conditions

largely beyond the control of public officials (income, social status, indi-

vidual values of the consumer). The socio-economic characteristics of neigh-
borhoods largely account for the social conditions that give rise to the

variation in need for public services. At the same time, these character-
istics exert a significant impact upon the extent to which a particular ser-

vice will be effective in addressing a given social condition.

Demand as Equity

Demand for urban_public services_represents-another standard of equity.

Demand as equity. can be approached _and measured in two ways. For example;

individual citizens -or neighbOrhood groups_or civic associations might
'-'demand" that the city build a library in this neighborhood. These demands

could be transmitted by phone, letters, or petitions to department-heads and

the city manager or by_visits to city council meetings. Demand for-public

services can also be measured:in_terms_of user rates. The differences in

circulation rates at branch - libraries is an indicator of the variation in

the demand for library services.

Demand as equity incorporates - responsiveness to patterns of consumer

activity. More books- for- libraries with high_circulation_rates
appears to be an example of rational- resource allocation.__ Demand also

places the burden of expressing service preferences upon -the consumer. The

public official is not required to determine whether individual citizens,

neighborhoods and groups want more library services. Although responsive-

ness to consumption levels does require that information be gathered on
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user rates for particular services, this procedure is relatively simple.
Once a certain level of public services is made available, resources can
be allocated and reallocated on the basis of user levels.

A second characteristic of demand_as_equity is that_all demands:can
be treated equally. Decisions about which_groups and neighborhoods have
the_greatest need for particular services are-not necessary. The adminis-
trator can uniformly respond_to a variety of demands and ignore complex
factors such as the variation in need and preference.

A third aspect of demand as equity is that it tends to-maximize
efficiency in resource allocation. From the standpoint of both the ad-
ministrator and the citizeni it may make little -sense to stock books in
branch - libraries that aren't used. Demand as equity further contributes
to efficiency in service- distribution by minimizing administrative feed-
back costs. Municipal departments can rely upon citizen complaints for
information about service performance inadequacies. User complaints about
the availability of certain books at branch libraries provide the idTlinis-,
trator with an economical method for assessing the adequacy of neighbor-
hood branch collections.

Problems with Basing Equity on Demand

Demand as equity has several shortcomings. Use of urban public ser-
vices may be, and probably is, differentially distributed across neighbor-
hoods and groups. If resources are allocated on the basis of consumption
levels (circulation rates at libraries) and poor neighborhoods use library
services less, the subsequent pattern of service distribution will be skew-
ed in the direction of wealthier areas.

The argument that failure to use a particular public service repres-
ents an expression of citizen preference for that service on the part of
groups and neighborhoods cannot be accepted at face value. The spatial
distribution of public service facilities may have an impact upon the
extent to which they are used. If less mobile, low income citizens have
to travel too great a distance to take advantage of library services, they
may decide not to use the service at all. A distributional policy that
emphasizes consumer demand as a guide to resource allocation will further
deprive those groups and neighborhoods initially disadvantaged by previous
decisions about where public servi-- facilities should be located.

Failure to use a particular service may also be related to the fact
that the service is not responsive to citizen preferences. Branch libraries
located in poor neighborhoods may have low circulation rates. However, the
types of materials, facilities, and programs made available in low-circula-
tion libraries may not be responsive to the preferences of local residents.
A distributional policy that emphasized responsiveness to the variation in
citizen preference, as well as responsiveness to user levels, might well be
reflected_in subsequent circulation rates. As -a result, the pattern of re-
source allocation on the basis of consumption levels could undergo a sub-
stantial shift. In a related vein, failure to use a service may be a func-
tion of the substandard quality of the service provided. Citizens may not
use a neighborhood library if it is poorly maintained and lighted, if it
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is understaffed, if it is unsafe, and if available reading materials are

limited.

Another shortcoming of demand as equity is_that some groups and indi-

viduals are more likely than others to contact government officials about

service related problems._ The evidence suggests that blacks are less likely

than whites to communicate a service grievance to public officials. If blacks

are less likely to organize and join a neighborhood civic association and
present their petition for a new library directly to the department head,

city manager, council, or mayor, the additional library may be constructed

in a neighborhood with -a well- organized -and vocal network of community assoc-

iations. If some citizens are less willing to request that a branch library

purchase and stock certain books and materials, the library may not make

these reading materials available.

Equity Based on Preference

_ At the distributional stage, consumer preferences should be considered

for some _ services. For example, there seems little reason not to consult

neighborhood residents about reading tastes. Failure to do so may result

in a library building that stands unused at worst, or that contains mater=

ials_that are read and used reluctantly at best. If a decision has prev-

iously been made to provide neighborhood public library services, facil;

ities_that remain unused or under=utilized because of lack of_responsive-

ness to- citizen preferences represents an inefficient use of scarce resources.

From the standpoint of fairneSs, there can be littlejustification for insist-

ing that the bookstock in libraries located in ghetto neighborhoods reflect

traditional middle-clasi reading tastes.

Equity based on Oeference_has several problems. First, the unit of

analysis problem is relevant. If government attempts to.respond to the

variation in consumer_preferences_for public services, it must settle upon

some geographical unit (block, tract, planning district, neighborhood). If
the unit chosen is too large, racial and socioeconomic heterogeneity would

present enormous difficulties. A second problem is that individuals' ser-

vice tastes may vary widely. A housewife may prefer that the local neigh-

borhood branch library stock light fiction, the student might prefer job
training, reference, and_technical materials, while the working mother

might prefer that the library provide day-care services and facilities. A

third problem is that consum& preferences for particular services may be

erratic and subject to change. The government's ability to respond to

fluctuations in preference is limited. A decision_to invest millions in

the acquisition, construction, equipping, and staffing of a public library

cannot easily be altered to accommodate a change in preference. Many citi-

zens may be unsure about the value they place upon a particular public ser-

vice. Since the consumer is not required to express his preference through

the expenditure of private wealth, an expression of preference may never be

required. Shifting preferences may also occur as a result of population

shifts.
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Equity Based on Willingness=to=Pay

A final standard of equity in service distribution will be briefly
considered. Willingness-to-pay incorporates elements of demand and pre-
ference, Individuals decide what and how much they want to buy. Intensity
of preference is measured by cost.

It can_be argued:that theimost_appropriate way in which to distribute
a variety of_urban public services is toiduplicate the_operation of the
private sector_as_closely as possible. Some services in some communities
are_delivered on the basis -of- willingness -to -pay (water, gas; electricity;
refuse collection; sewerage, some_ recreational services),: It can be main-
tained that all services should be delivered on a fee basis. By tying:
service delivery to willingness-to-pay; some of the problems associated
with preference; need; and demand are avoided.

Under this system, responsiveness in resource utilization would be
enhanced since no citizen would receive a service he did not want. At
the same time, responsiveness to preferences would be maximized. The
service preferences of some would not be imposed upon others. The citizen
could buy as much or as little of a particular service as he chose. He

would not be required to pay for what other citizens consumed. Willingness-
to-pay as equity assumes that the individual citizen knows his own interests
and needs. He bears little responsibility for the service needs of others.

However,- willingness -to- pay -as a guide to service distribution_incor-
porates a number of systematic_ biases.- One of_the distinguishing character-
istics of public sector service provision is its potential for ameliorating_
the extreme inequities produced by the operation_of the_private sector. Each
of_the_conceptions of equity previously discussed (equality, preference,
need; demand) assumes that a redistribution of- resources is appropriate.
Although -this often-implicit notion of redistribution is more apparent for
some perspectives (equality -and need) than for ethers (preference and demand),
each standard_of_equity entails a set_of:outcomes that differ from those_of
the private sector. In principle; individuals with - higher incomes do not
receive preferential treatment in service distribution.

Basing equity on willingness-to-pay would limit public control - over
resource distribution. Some disparities of the -private sector would occur
in -the public sector. Income levels would influence who got what,. Extra-
ordinary service needs would receive little attention. The service pre,.:

ferences and priorities of citizens with limited incomes_would_be_ignored,
Equal treatment of different groups would not be a relevant consideration
in distributional policy. Those individuals and groups_deprived_by_the
operation of the private sector would be disadvantaged by the public sector
as well. The opportunities inherent in public sector allocations for coun-
teracting and mitigating the inequalities produced by the private sector
would be circumscribed.
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tisingEquityConcepts in_MakingDecisions

A discussion of equity is a complex undertaking. Uncertainty about
how this complexity can be put to practical use may occur. Though this
uncertainty is to be expected, it also may be exaggerated. After all,
equity concepts inevitably are used at least implicitly-by public officials
whenever decisions are made to leave the distribution of services as it is
or to change it. Deliberations may not be framed in equity terms; but con-
sequences for equity are unavoidable because distribution concerns who gets
what and whether the pattern that results is fair. Our purpose is to help
participants in deliberations about service distribution make more self -
consciously aware decisions. In making those decisions, there should be
three key questions from an equity perspective. These questions are:

1. Which equity concepts are most relevant to library services and
to which aspects of the service should they be applied?

2. What decision rules are most important in determining the current
distribution of library services and how, if at all, should these decision
rules be changed?

3. What is the current distribution of library services and how can
this service distribution best be measured?

The purpose of this Handbook is to provide a foundation for clearer
thinking about these questions. Separate chapters are devoted to each of

these questions. There is no way to provide a formula for such complex,
value-laden subjects that public officials can apply to whatever local
situations arise. Suggestions can be provided; however, for organizing
the analytical process and for applying it to library services. In the

remainder of this chapter, we will suggest how to determine which equity

concept is most applicable.

Applying Equity Concepts

At the analytical stage, three steps should be taken:

1. What advantages does each equity concept have if applied to library
services?

2. What disadvantages does each equity concept have 11 applied to
library services?

3.= For each aspect of library services, which equity concept seems
most appropriate?

The main questions to ask in determining advantages and disadvantages
include the following:

First, who will benefit if the concept is used?

Second, will there be spillover effects if the concept is applied?

Third, is it administratively practical (cost effective and politically
reasonable) to apply the concept?
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Conclusion

The objective of this chapter has been to_clarify_alternative:concep-
tions of equity and to sensitize readers to the distributional implications
of- equity alternatives. There:is_no formula:for making:equity judgments;
But neither is there any formula for making judgments about efficiency and
effectiveness.

Every service distribution pattern reflects one or more conceptions
of equity. Therefore, every decision that affects service distribution
has equity implications. No decision, or a decision to leave things as
they are, amounts to acceptance of the current pattern of who gets what.

Although equity judgments are inherently political in that they
concern basic values about the distribution of benefits in society, the
evidence indicates that administrators have much greater influence on
service distribution than do elected officials. Furthermore, departmental
administrators seem to have more influence than generalist administrators
such as city managers, budget directors, and planning directors.

In our opinion, the process of making judgments about service distri-
bution should be open to more participants both inside and outside of
government. Each participant should be more sensitive to the equity im-
plications of distributional decisions than has customarily been the case.
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Questions for Self - Evaluation

1. What are five conceptions of equity? Explain what they are and

how they differ from each other?

2; What does equality as equity mean? How can equality be operation-

alized?

3. In what sense is need an objective condition? What effect will

basing equity on need have on who benefits from services?

4. What are the differences between demand, preference, and willing-

ness-to-pay?

5. Describe _a sequence of thinking and analysis about equity that

can help public officials apply the concept to library service distribution.

6. Take library services and apply to it the questions about who will

benefit from using each equity concept, will there be spillover effects, and

is it administratively practical?

2u1
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CHAPTER 3. DECISION RULES

Introduction

Decision rules are thestandard_operating procedures.used by munici=
pal service departMents_to:distribute public services; _These rules routin=
ize behavior and simplify decision,making by eliminatingthe need to'cOn=
sider a variety of alternative solutions to,how,distributional decisions
might be made. The recurring:issue_of_how services should be distributed_
is_resolved_Of emphasizing rules._.Often, decision rules rely on technical=
rational criteria.' Administrators do not consciously ileide_to provide
some- groups and neighborhoods withbetter_and:more service than othert.i
Instead; services are distributed on_the_basis of criteria that are tech=
nical in nature, circulation rates for library services, for example.

Because decision rules rely upon technical-rational criteria, the ten=
sequences of using-them may not be understood outsid of the department.
Rules are objectively applied. They appear to -be fait. HOWeVer, dedition
rules have distributional consequences._ Theyincorporate'someinotiOn'of:
equity; Often, this conception of equity is implicit eath& than explicit.

A consequence of decision rules -is thatthey_influence WhO gets how
much of what; In this chapter, We will examine the distributional conse,_
quences of a number of decision -rules for library services; _We will illus-
trate the distributional significance of rules by providing examples of their
operation in a number of cities.

Examples-of Actual Library Decision Rules

The rules most often employed to guide the distribution of library
services incorporate demand, -need, and equality as equity; Howeveri differ=
ent library_departMents_oseAlifferent_pombinations,of rules to distribute
services. In Oaklandi:CalifOrnia, the central library,received_OP Prior=_
ity. _Although the Central library- accounted for,only 25 percent of the total
circulation in the system; it- received 60_percent of budget expenditures_for
personnel and- acquisitions. The network of neighborhood branches accounted
for -75 peroent_Of the total circulation and received -only 40 percent of ex=
pehditutes. Decision rules also guided_the distribution of resources to
branch - libraries. Expenditures, stSff personnel,_and new acquisitions. were
distributed on_the_basis of circulation rates. The higher its circulation,
the greater -the share of available resources :a branch library received.
Sinte residents of middle and 'upperA.ncome neighborhoods read more, brandhet
located in these neighborhoods received more resources.
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In Houston,:expenditures, staff:personnel, and bOOkStock were also
distributed on the basis_of circulation:rateS. Consequently,_branches
located in_wealthier_neighborhoods received Mete:resources. However, the
decision rule used to_determine_the 16CatiOn of beandh'libraries employed
need as equity. Branch libraries_were_located_to_that residents of black_
and other low-income neighborhoods enjoyed:preferred_access to_branch faci=

lities. That is, citizens with limited_mobility liVed Closer than citizens
in wealthier neighborhoods to the nearest branch library.

The cities of Rochester; N-;Y., Atlanta; Richmond; Va. and Charlotte,_N.C.

employ_ similar rules to distribute new books and materialS_td branch libraries.

In -each cif, -total circulation (demand) plays a major_rale_in resource dis-

tribUtiOn.That is, branch libraries with high circulation totals_receive a
larger share -of available resources. It is significant that branches- located
in- poor - neighborhoods receive a larger share of resources than they would re,
ceive if circulatitin totals alone were used to distribute books and materials.

Need:as equity - (income level) is_used_to temper demand as equity (circulation

totals). Inieadh:cityi=branth libraries are provided with a minimum level of

services. High cirtUlatiOn branches qualify for additional shares of avail-

able resources.

In _Pittsburgh, Boston,:and Hartford, a different set of decision rules

guides the distribution_ of library services. The library departments
both Pittsburgh and Boston_rely UpOniequaltty:as equity to distribute new_,_

books and materials. In Boston; each brinCh library receives an equal share

of:available resources. High- circulation branches dO not receive additional

resources. The decision rules in Pittsburgh are more complex. _First, each
branch receives a minimum level of_resources. Second, use of services, pro-

grams, and facilities is an important_ factor in alloCating_resources_over
and beyond these minimum levels; Howeveri_this decision rile emphasizes
frequencynf use of all library services rather_than book CirtUlation alone.

Consequently, the use rule employed in Pittsburgh differs frOM:the_bOOk_cit=

culation rules relied upon.in Rochester; Oakland, Houston; Rithtkind, Atlanta,

and Charlotte.

_ A somewhat different rule guides service distribution in Hartford, Conn.

Branch libraries are divided into two categories (large and small). Large

branches receive more resources than small facilities. Within each category,

resources art distributed on an equal basis to branches. However, high cir-

culation brancheS tend to receive a higher level of resources than low cir=

culation branches.

Beyond these basic decision rules, seveml additional rules are used

to distribute library services in these cities. Some of these rules are

identical. For example, in none of these cities are surveys conducted to
determine neighborhood preferences for library services. Public meetings

with neighborhood groups are not hold to ascertain citizen preferences.
Instead, the professional staff in each branch is relied upon to determine

and respond to neighborhood preferences for library services. Although

branch librarians in each city have considerable control over the choice

of books and materials they wish to purchase, this authority is limited.

In Pittsburgh, for example, department heads in the central library admin-

istration (reference, science/technology, art, music, "popular" materials)

decide which books and materials shored be purchased fOr the entire system.

Branch librarians are limited to Making selections from these purchases.
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Several- different rules are used to determine tne location of new
branch libraries. In Rochester, three rules are important. Priority is
given to a maximum distance rule. That is, libraries are located so that
a significant number of residents do not live farther than an acceptable
maximum distance from a branch library. In Rochester, this acceptable
distance is two and one-half miles. A second rule used to determine the
location of new branches represents a combination of size of existing
branches and density of neighborhoods. For example, standards are used
for the number of square feet of library space needed per 1,000 residents.
If a neighborhood is deficient in branch library space based on this den-
sity standard, then it is given extra consideration when the location of
a new branch is decided. A third'factor that affects the location of new
branches is the availability of land. Sometimes, sites that qualify on
the basis of the above criteria are not available.

In Richmond, the location of new branches is_determined by.the maximum
distance and size and density_rules:.__The.acceptable maximum:distance.to.
the_nearest:library differs on the -basis of theirace_Land: wealth of- the _ neigi
bOrhood, Black and other. poor. .residents:have limited mobility. Libraries
are located so that residents of poor neighborhoods have to travel a shorter
distance to reach the nearest branch library.

In Charlotte; the maximum distance two and one -half miles) and size
and density rules. are most important in_determining_library_locations;__In
addition:;_.low,income_neighborhoods_are given-extra consideration in loca,_
tional decisions since it is felt that greater accessibility will increase
use -on the part of low- income citizens; Although less important; circula-
tion- levels and citizen requests are also considered. Neighborhoods that
heavily use available library services and--neighborhoods that have been
particularly outspoken in seeking additional library service will be given
consideration when locational choices are made.

In Hartford, citizen requests are the most important factor_in deter-
mining the location of new branches. However, a maximum distance rule is
also-important. As in Richmond, Charlotte, and Houston, the branch library
service areas -in Hartford are drawn so that residents of poor neighborhoods
have to travel a shorter distance to reach the nearest branch. Locational
decisions ih_Haetford areaffected by three decision rules: citizen requests
and complaints, maximum distance, and the income level of neighborhoods.

BeiStOn employs_a_single:rule to guide locationalichoices. Priority
goes. to the:oldest .branch_libraries,__ When. funds for the_construction of
ainew:brandh become available4 the_lacility_will_be:constructed.on or near
the site:of. the .brandh most .irkneed:of replacement(based on age/deteriora-
tion); In the past, locational:decisions.in Pittsburgh were:based on -.a
maximum_distance:rule {254000 citizens within one..mile:of a branch:library),
in additioni citizen requests were also contidered. Library officials
believe that_the.maximum distance. rule has.. now been implemented.in all city
neighborhoods; .There have been no requests for additional branch services
in the last sever. or eight years.
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In Atlanta; a maximum distance rule is important. Neighborhoods
without a branch library are given consideration in locational decisions.
However, the distance rule is not uniformly applied in all neighborhoods.
It is felt that poor neighborhoods will not use library services. Limited
resources require that consideration also be given to expectations about
use in locational choices. These two rulesmaximum distance and projected
useare important factors in deciding library sites.

Summary

__ The rules employed to distribute library services have distributional
consequences. Different rules are relied upon to allocate resources and
to determine the location of new branches.

The rules_used_to_allocate_resources to:branch:libraries incorporate
demand, equality, and --need as- equity. _The_libraryidepartments in- Rochester;

Atlanta, Oakland, Houstoni_Richmondi_Charlottei_and Pittsburghirely_Upon
demand (circulation-and use) -to allocate- resources to branch_librariet.
High circulation branches receive more resources than branchet_that are_
less heavily.used. Each branch-receives a_minimum_tor_greaterYlevel of
services. Branches in poor neighborhoods (Tow circulation)- receive more
resources than -they would if circulation totals --alone determined dittri
butiOnalipolicy. _Need also plays a role; In_Charlotte,__both high and low

circulation branches are assigned moreistaffipersonnel than- libraries with

circulation levels between these extremes. The assignment of more staff
personnel_ in high USe_branchesis made in response tothe workload; Addi-
tional staff personnel are_assigned to branches:in low income areas to
assist patrons in using materials and facilities.

Only_in Boston arel_resources distributed among branch libraries on a

strictly equal batit; High circulation neighborhoods do not receive addi-

tional consideration;

In general, a maximum distance rule is most often employed to deter-

mine the location of new_branch_libraries. _New branches are locatedin
Rochesteri_Houston, Charlotte, Richmond, Atlanta, and Hartford so that
residents do not live farther than an acceptable maximum distance from _a

branch library. In Houston, Charlotte, Richmond, and Hartford the distance
rule is not uniformly applied among neighborhoods. Since residents of poor
neighborhoods have limited mobility, service areas for libraries located in

these neighborhoods are smaller than they are for branches located in weal-

thier neighborhoods. Residents of poorer neighborhoods have to travel a
shorter distance to reach the nearest branch. In Rochester, the maximum
distance rule is uniformly applied. _Each neighborhood tends to be the same
distance from library services. Another variation on the maximum distance

rule is used in Atlanta. Residents of areas that live farther than_an
acceptable maximum distance from the nearest library receive special con=

Sideration. Anticipated use is also an important factor. New branches

tend to be located on the basis of maximum distance and anticipated use

criteria.
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Although different-library departments use different sets of rules_to
guide distributional policy, three.rules are - prominent in =most of the_titiet
studied; First;provideimore resources toithe central_library:for_the_pur-
chase_of_new_books tharrit_would_receiveLif total system_circulation.were
used -to distribute resources: - Secondi_distributeiresources among_branch
libraries on -the basis of_circulation_totals. _Third, locate new branches
so that a significant number of residents do not live farther than an
acceptable-maximum distance from a branch library;

Distributional Consequences-of-LibraryDecision_Rules

_ A better understanding can be gained of the possible-distributional
implications of the above rules-by examining several rules that could be
used to distribute_ library services. Library departments rely on a combi7
nation_of_rules.rather than a single rule to allocate resources. :By analyz-
ing_the distributional consequences_of-each rule. the cumulative impact of
using a variety. ofTules:willibecome:clearer. Suppose that the following
rules were employed to distribute library services:

(1) Library resources (booksiinewspapersi_periodicalsi_staff personnel,
equipment; facilities)- should be- distributed among branch libraries .on:the__
basis of circulation rates. That is. branch libraries with high user levels
receive more resources;

(2) In generali_the same types_of books; materialsiiprograms;_ facili-
ties; -and equipment should be provided in each branch library: The reading
preferences of high use branches serve as a gUide to the types of books and
materials to provide in each library;

(3) Reading preferences can be determined from circulation_levels_for
different types of books and materials and- from citizen requests for_books,
programs. and:materials. It is not necessary to regularly survey a sample
of residents in each neighborhood in order to determine their preferences
for library services.

(4) The location_of new branch libraries is influenced-by citizen
requests_and_complaints. If the residents of a particular neighborhood
have been outspoken in seeking additional library service, that neighbor-
hood will be given special consideration in library location decisions.

(5) The_location ofnewbranch libraries_is influenced by:circulation
levels. _Neighborhoods:that:heavily use existing library facilities receive
preference in library location decisions.

__(6)4k maximumitravel,timeirule influences thellocation of new branch
libraries._ No citizen:should:have to- travel. more than X number of minutes
in order_ to_reach a public librar . This goal influences the location of
new branches; 44

Each-of these_decision_rufa ill_have_distributional_consequences.
Rule 1 tends to-penalize_ branches _located -in black and other.low-income
neighborhoods since residents of these areas_read less. Rules 2:an-=
also work to the disadvantage of poor neighborhoods since high circulation
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branchesidetermine:_theitypes of books, materials, and programs. that will
be_provided in -each library. __In general, high. circulation _braphes are
located. in middle _and- upper - class - neighborhoods _Therefore, the reading-
preferences of. upper,income individuals are -used as a guide to the:dittri-
bution_of_resources for_the_entire.system of_neighborhood. branch libraries.
Since a failure -to respond to -the reading preferences of-black and..other::
low- income- citizens may have an impact upon the extent to which these indi-
viduals use library services, rules 2 and 3 reinforce the distributional
consequences of rule 1.

Rules 4, 5, and 6 also affect who gets what. Since-whites are more
Likely than blacks to contact public officials about-service-related-griev-
ances, rule 4 tends to operate-to the advantage of wealthier neighborhoods.
The greater willingness and ability of whites to petition public officials
for - additional library services, and the willingness of government to res-
pond to -these citizen demands, may_result in a pattern of distribution that
favors better - off - neighborhoods. Rule 5 may-also penalize low-income areas.
Since_wealthier citizens read more, the- consequences of rule 5_ will be simi-
lar.to the:outcomes of rule:4._ Rule 6. alsolaffects who_gets what._ Low-__
income citizens are less:mobile. than_wealthier individuals._ Therefore, the
use of an equal travel -time rule.is_more.likely to present a barrier -to-
accessibility to library services for blacks, young children, -the elderly,
and the poor than it_is_for wealthier whites. Rules 4i_5, and:6:reinforce
the distributional consequences -of rules 1, 2, and 3. AccessibilitYitti
library service influences the extent to which libraries are:used; In turn,
circulation levels determine resource distributions to branch libraries;

Rules 1 (circulation), 4 (requests and complaints), and 5. (circulation)
incorporate demand as equity. The more the residents of a neighborhood use_
library services and the more they complain-about library services, the -more
resources and branch libraries they will receive; These rules are not sensi-
tive to need for services.. Rule 2 (identical collections). and -rule 6 .(travel-
time) incorporate equality as equity. The identical collection rule tends to
reflect the reading preferences of middle and upper-class patrons since it is
sensitive to user levels and these groups read more.

The equal travel-time rule also operates to the disadvantages of-poor
neighborhoods because the poor are less mobile. Both rules may have an in-
fluence:on_user_levels._ Failure to provide books, materials, and.programs
that_address the preferences -of -poor people may_depress use. Similarly, a
distance of even_several_ miles to the nearest library may present little
barrier to middle-class patrons. The same distance -may preclude use on the
part of black and other low - income groups. The_ evidence_ suggests that library
users -in ghetto:areas:are:often .school-age children_and that user levels drop
rapidly:asthe distance toithe:nearest library increases._ The equal travel-
time:rule will exert a particularly strong impact upon library use in ghetto
neighborhoods;

Reliance on the above.. rules to guide the distribution_of_library_services
appears rational. If objectively_applied, they appear _to..be fair. Closer
examination reveals, however, that=the..cumulative impact_of.their. operation_
over a long period of time may well- depress library use in poor neighborhoods.
Low user levels, in turn, will result in fewer resources for branch libraries
located in black and other low-income neighborhoods.
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Other rules for the distribution of library services are plausible and

appropriate. These include:

(1) Resources should be distributed on an equal basis. That is, the
same number of books, materials, programs, and facilities should be provided
per 1,000 people..

(2) Preferences for library services should be systematically and
periodically determined through sample surveys of residents and the types
of books, equipment, programs, materials, and activities provided in each
branch library should be responsive to the variation in neighborhood prefer-
ences.

(3) Library resources should be distributed on the basis of need.
Branches in poor neighborhoods should receive more books, periodicals,
staff personnel, equipment, facilities, and programs because these citizens
have limited access to private library and other educational services and
activities.

(4) Accessibility to library services should favor black and other low
income neighborhoods because these groups are less mobile, because use drops
rapidly with distance, and because patrons of libraries in ghetto areas are
often young children. Black and other poor neighborhoods should have more

branch libraries.

(5) A major advertisingiandioutreach.campaign should be conducted in
minority and low- income neighborhoodsiin an- effort tO_stimulate use of library

services; This campaign should include registration drives, increased book-
mobile service, and visits to schools; nursing homes, and housing projects.

Each of these rules will_haye consequences .that differ from the outcomes
of the rules previously discussed; Rule l (equality..per.capita) provides an

equal distribution of resources__regardless_of differencesinicirculation rates
Rule 2 (surveys of citizen preferences) and rule 5:(advertisingiandoutreach
campaigns) may lead to greater use-of library services by minorities and the

poor. Rules 3 and 4 recognize that low-income groups_havelimited access to
private library and other educational services and facilities-and -that the

public sector has a responsibility to counteract the disparities in resources

and opportunities provided by the operation of the private sector.

_The first set of rules tends to incorporate demand (use of services and

requests for services) as equity and equality as equity. The second set of

rules incorporates need and preference as equity.

Conclusion

Decision rules implicitly entail value judgments about what is fair

and equitable in service distribution. Although rules are objectively

applied, they have distributional consequences. Rules should be carefully

examined to determine their distributional effects. A change in the rules

employed to guide distributional decision-making can change the pattern of

who gets what.
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FOOTNOTES

1With the exceptionAf_Oakland, California; information On the detititin

rules used in various library_departments was gathered by the authors. Data

on library operations_in_Oakland_ard from Frank-Levy; Arnold Meltsner; and

Aaron Wildaysky, UrbamHOUtdOMet (Berkeley: University of California Press,

1974.
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CHAPTER 4. METHODOLOGY

FOR ANALYZING LIBRARY SERVICE DISTRIBUTION

The purpose of this chapter is to present :a framework for analyzing

library service distribution. Service analysis should be related to the

objectives of library service. The indicators used in analysis also shoulc

be related to conceptions ofequity, giving these conceptions of equity oper

ational meaning that administrators, other local officials, and citizens
can use in judging whether library service distribution is appropriate. An
essential aspect of the service analysis framework is that it stresses the

use of multiple indicators of service characteristics. Single indicators

are not adequate to describe library services. A set of indicators always

should be selected. Here the service analysis framework is described, witt
frequent references to its applicability to the distribution of library

services. In this chapter, the analytical framework is applied to librariE

in detail.

Categories of_Analysi as

A service delivery framework should be used to help identify specific

indicators for each service. The framework proposed here has several uses.

It directs attention to several stages of the service process. It forces

the analyst to consider the consequences of the service. It stresses per-

formance, in addition to encompassing workload measures. 'Use of it leads

to indicators that can be related to alternative conceptions of equity.

For every urban service, resources are required. in systems model

terms, resources commonly are referred to as inputs. The service delivery

framework is diagrammed in Figure 1. Examples of types of service indica=

tors are Shown in Table 1. Resources are money, personnel, facilities,

and equipment. A useful measure of resources often is expendithres=-expen-
ditures for library personnel, for example. For libraries, bookstock indl

caters are especially important. How many books are there per 1,000 popu=

lation?

The activities of the urban_service_system are the ways_in_whiChithe

resources- are use How many total -hours were devoted to programs (childrE

hoOT.t, filM series) at each branch library on a weekly basis?

_ReStiltt are what- happens as a direct consequence of activities of the

serviaMTvery_system. :Result indicators are_essential in_measuring_the
extent.-to WhiChiservice objectives are being achieved._ How many citizens

have_ used the_libriey? _How many_books_werecirculated?_ It is important

to note-that results_ arellotlalways:intended. Some citizens may complain

about-the_quantity and quality of library:materials available. The result

of the service may be dissatisfaction with available services on the part

of some users;
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Figure 1. Service Analysis Framework

Each service has objectives

involving

Serving population and influencing social conditions

by using

Resources

(Expenditures, personnel, facilities, equipment)

and engaging in

Activities

(time frequency and duration)

having

Results

(direct consequences--intended and unintended- -
and especially use of services--amount, rate,

and reasons)

and leading to

Impacts

(changes in social conditions)
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Table 1. Examples ofServiceIndicator&

Data for specific indicators and impacts of resources, activities,
results are obtained by gathering field data about services and
facilities and by conducting surveys of citizens.

Resources :
Expenditures ($ per 1,000 population or 100 households)

Personnel (number per 1,000 population)

Facilities (square feet of branch library space per
1,000 persons)

Activities Frequency (hours branch libraries are open per week)

Results Intended consequences (increase in number of bociks circulate)

Unintended consequences (complaints about library services)

Use of services by amount (number of branch library books
circulated per year).

Use of services by rate (number of branch library -books
circulated per year per population in service area)

Use OfterVites_by reasons (percentage ofpersons not -

using branch libraries because the materials they want
are not available)

Impacts Changes in social conditions (partially identifiable using
experimentation or elaborate and complex calculations)
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Consequences _often are not_solelyiiperhaps not even primarily, a
result of the effectiveness of the service system. Substantial use of
some libraries may-be due to -the shortage of_alternative recreational
and educational opportunities available to nearby residents; These
causal relationships, of course; should be taken into account when re-
medial action is considered.

The iMpaCt, of a-service can be defined as the difference between
retUltS given the existence of the service and the conditions that would
exittitithe absence of the service. This difference is-very difficult

to identify. How -much would dissatisfaction with local government increase
if there were no- libraries? HOW *Raid property values change if there were
no public librares?

The best_way of identifying service impacts and- service results is
by- experimentation: _Experimentation involves- comparison between two or
more- situations differing, ideally, only in theipittedUre that IS applied
to them. _Measurements are taken of relevaht_indicatOrs:before the experi-

ment,_preferably several times over a_subttantial:periddi and -after the
introduction .0 the new procedure, again preferably several times._ The_i

aim of the experiment -is to identify- differences in -the measurement finding$

and -to be able to relate these differences to the change in the experimental

Conditions. Isolating differences is difficult in'the real world, - because
two -or more situations never are identical in all respects Other than the

experimental- variables. Nor do situations hold still:_ AS time passes,
tOtiditiOnS change, other than the experimental _conditions. ,TherefOrd,_

identifying_ the new prqedure_as_the.cause of the.changes measured cannot

done with certainty.- Isolating effects is much more difficult with
impacts than_With results, since social conditions can be influenced by

so_manYmariablet other than those that are service related; Because of

the difficulty eimeasueing_tervice impacts, service distribution analysiS

should rely on indicators of resources, activities, and results;

Citizen Surveys

Surveys of citizens:May_be_Uted to obtain information about the results

of_library services; Opinions may be the best information available about

some service_results; InforMatititi abeUt use may be obtained in,surveys.
People can be asked_how often they use_paeticular libraries. They_also can

be asked whether they_knoW of -the existence of-certain facilities or- programs

in libraries. _The_rate at which people -use libraries may be influenced by

whether they feel safe when using the library.__Their responses will help

identify reasons for use and non-use of fatilitiesand programs.

,People-also can--be asked_for theirigeneral opinion about library ser-,

vices. Opinions of citizens can -be ah=itiditedt_tetUlt_ of service character-

istics. We use-the term indirect result:because:a number of forces may in-

fluence opinions about services.__ These ihdlUde:feelings of_trust in_govern-

mento_confidence about being treated fairlYi_and:attitUdet:toWard authority.

Administrators may believe a service is being deliVered:effectively, based

on performance indicators such as those referred to earlier.:-Residents may

have a different opinion. Opinions may not be the same in all parts of the
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jurisdiction,_ OpihiOnS:May be consistent with the performance measures;

or they_may:beAntOntitteht. Sometimes_ administratively useful- information

may_be_obtained, Such information may be useful in making decisions about
priorities among different services,_ about where_t0 invest resources geo=
graphically for library services; and about_how to- modifypublic informa-
tion programs. However; when opinion:data:differ from other data about
resources; activities; and results; the objective non - opinion data should

be emphasized in making decisions.

Opinion indicators also need interpretation-, :SuppbSe; for example,
that resident satisfaction with libraries is -much lower in one neighbor-

hood than in_other neighborhoods. How should this -be interpreted; if the
indicators of_resources_and results seem to describe a_service pattern :

cohttary:t0 the residents' opinions? One explanation could -be that their
expectations are higher than those of people in other_neighborhoods. There-
fOre; they_are less satisfied even though they receive better services.

Another interpretation_could be that they are disaffected from government;
In general-,-they expect -to receive inferior services; _Therefore; they_

conclude thatiwhateVer level of service they receive must be inferior to

services received_elteWhere._ What action should be taken? The problem

may be more one of- public relations than of service_ delivery. It _could

be approached in that way This possible pattern of findings also suggests
that opinion measures used in- isolation from performance measures have the

potential of leading to questionable conclusions.

Operationalizing_Conceptions of Equity

Equity concepts should be related to categories-of indicators (resources;

activities; and results) for analyzing service distribution patterns. Ser-

vice distribution refers here to the- geographic pattern. Equity concepts

often apply to individuals; Analytical methods maydestribe_services dis=
tributed to individuals.--In_practicei_however; library services are delivered

to areas. Therefore; geographic analysis is the:only practical way of analyz-

ing library services. Considerations-of cost reinforce the practicality of

geographic analysis. Indicators-of need; such as income_dataitan be -used
to supplement population; household; age; and racial data foi, describing_

geographic areas. Techniques for describing geographic areas for analytic

purposes are discussed in Chapter 5.

___ _

Earlier, five conceptions of equity were discussed briefly,2, Thesel

are equity based on equality, need; demand; preference; and_:Willinghett=to=

pay. The categories of analysis (resources; activities; and results) det=

teibed here can be used to give concrete meaning to these equity Conceptt.

The - importance of making equity concepts concrete -can be--illustrated with

equity as equality. Equity as equality could mean that equaLresources:per
capita -- should -be provided. For libraries, this could mean that_each neigh-

receive the same_number of books per 1,000 residents. Equity
as equalityalsoicould mean that equal activities percapitaashouldibei
provided.- For librarieti it could mean that each branch is open the_same

number_of_hours:per week._ Equity_as_equality,also could mean that equal_

vesults_Lpercapita should be prOvided, For libraries, it could mean that

book circulation rates per 1,000 eetidehtt are equal. There are a number
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of indicators of resources, activities, and results that can be used to

analyze library services. Each equity concept (equality, need, demand,

preference, and willingness-to-pay) needs to be operationalized in terms

of these analytical categories.

These categories of indicators provide a means for adMinistrators to

compare their concepts of equity with the service distribution pattern as

it exists. Analysis and interpretation of these indicators can be included

in the decision-making process as changes in departmental procedures, pro-

grams, operating budgets, and capital expenditures are considered.
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Indicators of Service Distributionfor Library Services

Measurement indicators are needed in order to determine how library

services are distributed. These indicators can then be compared across

neighborhoods or service districts. The comparisons may suggest that

action should be taken in order to achieve a more equitable pattern of

service distribution. Table 2 presents indicators of service distribution

for resources, activities, and results.

Table 2. _Library Service Indicators_

Indicators by Measurement
Category

Resources

1.Total number of books, newspapers,
periodicals per 1,000 people for_

library branches/service district.

2. Total number of new titles per 1,000

people acquired during last five years

for library branches/service district.

3. Distance (walking and travel-time) from

residents to nearest branch library/

neighborhood. Number of residents more

than X miles from a branch library.

4. Number of staff personnel per 1,000

people for branch library/service district.

5. Number and type of special collections;

black and other ethnic history and literature,

business collections, materials and information

on public services and job7training, "how-to-do=

it" manuals for branch library/service district.

6. Number and types of special programs and

activities; children's hour, registration

drives, film series, bookmobile programs,
advertising campaigns, visits to schools,

housing projects, and nursing homes for

branch library/service district_

Activities

1.Total hours of programs by type in each

branch library weekly/service district;

children's hour, film series, etc.
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2.Total hours spent each week on programs
outside the branch library /service district;
registration drives, bookmobile service, visits
to schools, housing projects, and nursing homes,
advertising campaigns.

Results

1.Number of books in circulation from branch
library per 1,000 residents of library
service area

2.Total frequency of use of all branch
library services, programs, and activities
per 1,000 residents/service area.

3.Percentage of residents in neighborhood
dissatisfied with branch library collection,
Programs, facilities, activities, staff
assistance, hours of operation, accessibility
to library, space, cleanliness, comfort, speed
of service.

4.Percent of neighborhood residents mentioning
these factors as reasons for non-use of branch
library.

5.Number of:unmet requests_for booksLand mater-
ials:per:1,000 patrons of branch library/
service diStridt.

72
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Discussion of the Indicators_

Expenditure data are probably the least useful for purposes of_analyz=
ing the geographic distribution of library services. A higher level of
expenditures in a particular branch library does not mean that the residents
of that service area are receiving superior library services. Expenditure

data, if broken down by expenditures for personnel, new acquisitions, and
special collections, can provide a starting point for comparing the services

available in one branch library with the services available in another. How-
ever, it is more useful to collect information on the number and type of
books and materials available, the number of new titles purchased in the
last five .years, the diversity of the collection, ease of accessibility to
library services, the physical condition of the branch library, the prob-
ability of a patron obtaining a book if requested, reasons for non-use of

library services, frequency of use, and the number and types of special

programs and activities available.

The most important resource indicators are total number -of books and
periodicals available in branch libraries, nUmber of new titles recently
acquired, number and type of special collections and programs, and distance

to the nearest library. Total number of books per - capita -is a_vital measure

of neighborhood service distribution and requires little justification. It

is the single most important indicator of the variation in library service

levels. However, total number of books per capita should be supplemented

With other measures of service distribution. The number of new titles indi-

cator is- important because two branches may have an equal number of books

per 1,000 residents. However, the collection in one branch may contain a

large number of outdated volumes. Data on the number and type of special
collections -and programs should be gathered because these indicators pro-

vide information on the diversity of services offered in branch libraries.

This information will_allow the public official to determine if neighbor-

hood preferences for library services are reflected in the actual collec-

tions and programs available in neighborhood branches. The distance to the

nearest library indicator is important since accessibility may have an effect

on user levels. Some citizens will not use library services if they have to

travel too great a distance. Citizens in some neighborhoods may enjoy better

accessibility than others. The distance indicator can be used to determine
the variations in access to branch library services.

The most important activity_ indicators are the total hours of programs

offered each week in branch librariet and the total hours spent each week

on programs outside of the library (registration drives and visits to public

housing projects). The indicators are significant because the effort_devoted
to these activities (film series, registration drives) may increase use of

library services in some neighborhoods. The variation in the total hours
invested in special programs and activities is a measure of the extent to

which individual branch libraries are responsive to differences in neigh-

borhood preferences.

The most important result indicator is book circulation per capita.

However, attendance at library programs and activities and use of facilities

are also valuable measures of the results of library services. Residents

in some neighborhoods may prefer to use services other then books. Book
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circulation alone -will not index this additional use dimension.. Ancither

useful result_indicator:it:the number of unmet-requests for books; meter=

ialsi programs, and activities. This indicator is_a_direct measure of -the

extent to which the branth library is _providing_adequate services. Infor=

mation on citizen opinions can be used to identify reasons for nonuse of

services and to supplement data on the indicators of resources, activities,

and results.

How to RelateService_Indicators to Equity Concepts.

These service- indicators -can be used. -to analyze achievement of the

thfte main- equity concepts.equality;_need, and demand. To make judgments

about - service equality,- service indicators sheitild be- compared with popula-

tion indicators_(per_capitai_per100 persons; per 1,000 persons). Racial

date_canibe used to_determine whether black_areit receive equal_treatment.

To make_judgments_about need;service indicators can be compared-with indi=

cators about the - income (or the housing value)of_residents:within the ser=

vice district._ Income -will be_a clue to ability ofresidents:to purchase

books themselves._ It_altO_Will provide clues to theavailability of private

study_space for students and -ease of transportation to,libraries._ To -make

judgments about demand, service indicators can,be compared withluse_of

libraries (for_example,:nUMber_Of books available to be borrowed per user).

Most ofthe_indicatorsiiniTable 2 -can be_used for each,of_.these purposeS.

In Table 3_below, one indidatdr of each_type (resources; activities, and

results) illustrates how to relate service indicators to equity concepts.

Table 3. Relating Library_indicators to Equity Concepts

Equality

Number of books per branch library/1,000 persons in service district

(and nearby unserved area assigned to the branch service district)1

Hours of films per week/1,000 persons in service district

Number of books in circulation/1,000 persons in service district

Need

Number of residents more than X miles from a branch library/mean housing

value of residentt in the area unserved

Number of hours spent:on_programs outside the branCh library/mean housing

value of residents in the service district

Percentage_of persons dissatisfied with branch library materials, facilities,

and procedures/mean housing value of residents in the service district

If some areas lie outside the standard service radius for branch libraries,

the people in these areas should be assigned to the nearest accessible branch

for purposes of these calculations.

XYIII.3.34 9



uemana

Number of staff personnel per branch library/100 weekly users of the branch
library

Number of weekly hours of children's programs/100 children per week
attending children's programs

Number of books circulated/1,000 persons in service district

Most of the indicators of resources, activities, and_iresults litted
ih_Table 2 are available_in libraryidepartMent_records. Howeveri_infor-
mation on citizen attitudes about library services_and_measures of:access-
ibility to library services may require an additional data collection
effort._ It should be noted that library service areas or districts are
difficult to develop; Since many of the indicators of resources and
results are -valid only on a :per capita basis, it is _essential to develop
a measure of the area served by a branch library. This issue is discussed
in Chapter 5.

MakIng_Equity_Judgmeats_

Distributional analysis can assist public officials in making decisions
about library department operations. In order to aid in decision - making;
comparisons of indicators should be made across library service areas. Suppose
that a comparison of service area A (white middle-class) with service area B
(predominately low-income black) reveals the following:

1. Area A has three times the number of books, periodicals, staff per-
sonnel, new titles, space, and facilities (resource indicators) per 1,000
residents as area B.

2. Area A provides generally the same types of books, materials, and
special collections (resource indicators) as area B.

3. Area A offers more special programs, such as childrens' hours and
film series, than area B (resource indicator).

4. The average distance (travel-time) from residents to the branch
library is about equal in areas A and B (resource indicator).

5. The time spent on registration drives is similar-in A and B but
slightly more time is devoted to bookmobile services in B (activity indicators).

6. The percent of residents of area A registered at the branch library
three times as high as the percent registered in B (result indicator).

7; The total circulation rate in A is three times as high as in B
(result indicator)

8. The circulation per 1,000 persons registered is twice.as_high
in A as in B (result indicator).
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9. Fifty percent more books are circulated per 1,000 residents through

bookmobile services in area B than in area A (result indicator).

10. Attendance per 1,000 residents at special library programsfilm
series, etc.,is approximately equal in areas A and B (result indicator).

11. Twice as many complaints about branch library services are made in

area A as in area B (result indicator).

12. Probability of a library user obtaining a particular book if re=
quested is twice as good in area A as in area B (result indicator).

Only under demand as equity is the above pattern of service distribu-

tion equitable. Branch library A (white middle-class) receives more re=
sources= books, periodicals, staff personnel, new titles; space, facilities
than library B (low=income black). Further examination reveals that resource
allocationS are made on the basis of total book circulation. A has three
times the total circulation of B and receives three times the resources.
From the standpoint of demand as equity, this pattern of resource alloca-

tion is rational and responsive. Library resources are provided where they

are used. Branch A receives more books and materials because it has more

patrons. Circulation levels determine who gets what.

The service distribution indicators can be interpreted in other ways.

First, resource allocations appear to be a function of total circulation.
Although_branch A receives three times the resources of B, circulation per

1,000 registered "patrons in A is only twice as high as in B. If the goal

of the branch library is to provide services to a specified geographic area,

public officials might choose to re-evaluate a decision rule which ties re-

source distributions to total rather than to per capita user levels. If

per capita circulation were used as a guide -to the distribution of books,
materials, expenditures; and staff personnel, branch A would receive twice

rather than three times the number of resources allocated to B.

Second, the same types of books, materials, programs, special collec=

tions, and activities are provided in both branch libraries, No effort is

made to respond to differences_in neighborhood preferences for library ter-

vices. This may have some undetermined effect upon user levels. Third, an

examination of the service indicators reveals that Branch A offers more

special- programs and activities such as film series. _However, attendance

per 1,000 residents at special programs is approximately equal in both

branches. This finding suggests that more resources should be devoted to

special programs and activities in B. It also suggests that attendance at,
and use of, special programs and facilities might be a better guide to re-

source distribution than book circulation levels. B would receive more re-

sources under an "attendance at special programs"_rule than it does under

the total circulation rule. It appears that library_users in area B have

a greater preference for special programs than for books.

A fourth point to note about the service indicators for A and B is

that travel-time to the branch library is equal, However, the residents

of area B (low-income black) are less mobile. Since accessibility to

library services may have an impact upon use, walking distance in low-income

neighborhoods would be a more appropriate measure of accessibility. This
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information could be used:bylpublic officials in future decisions about
the location of new branch libraries;

The --pattern of service distribution for branches Aiand Bialso reveals_
that more time should be spent on_efforts to. registerithe:residentsiofiarea
B. Although a similar effort_is_devoted to registration drives:in bothiser-
vice areas; the percent of _residents registered in A is three times as high
as the percentage registered in B. The low registration and circulation
levels in B suggest that an increase in the former might have an impact
upon the latter.

The data also suggest that more resources might be devoted to the
bookmobile program in area B. Although the resources allocated to book
mobile services approach equality in the two service areas, fifty percent
more books are circulated as a result of the bookmobile program per 1,000
residents in area B. This finding also suggests that accessibility to
library services may exert a major impact upon user levels in low-income
neighborhoods.

The comparison of service indicators for areas A and B reveals that
resources are allocated on the basis of demand. High circulation branches
receive more books, materials, staff- personnel; facilities, and programs.
Since the middle - class residents of A read more than the low-income resi-

dents of B, branch A receives more resources. The distribution data also
suggest that little effort is made to respond to differences in neighbor-

hood preferences for library services, that_resources are allocated on the

basis of total rather than per capita circulation, and that book circula-
tion rather than attendance at special programs and activities is employed
as a guide to the distribution of resources among branches.

The pattern of distribution described above is- inequitable under
equality, preference; and need as equity._ Library B does not_receive _

equal_resources_(equality as equity) or more resources (need as- equity).
No effort is made to determine -the reading preferences of area B and to
respond to these preferences (preference as equity)._ The decision rule
used to distribute library resources is total circulation. This rule

has adverse consequences for branch B. High user levels produce high

resource levels. In turn, a greater number and variety of resources may
well have the result of increasing circulation.

Conclusion

Distributional analysis can provide a basis for evaluating equity in

service_distribution. To determine whether library services are distributed
on the basis of equality,_need, or demand, service indicators should be

collected and analyzed. Once public officials have decided how library
services should be distributed, distributional data can be used to bring

about change. Public officials may decide that circulation totals are an
inappropriate guide to resource allocationt and that a greater effort should

be made to respond to neighborhood preferences. More resources might be

devoted to citizen surveys, special collections and progragg. registration
drives, outreach activities, advertising campaigns, and bomobile services.

2'
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Or, officials might decide that the goal of the library department should

be equal results (equality of circulation and frequency of user rates per

1,000 residents). An equality of results goal would likely require more

resources in low-income branch libraries.

Distributional data can also be used in capital programming and plan-

ning. An analysis of accessibility to library services may reveal that a

new branch library should be located in a low-income neighborhood in order
to achieve equality of access for all residents.

The collection and analysis of service indicators (resources, activities,

results) on a comparative basis for a library system can provide useful

information on how library services are distributed to different areas and

groups. This information can be used to determine:

1. The distributional consequences of decision rules.

2. If some neighborhoods receive more and better library services than

others and if the distributional pattern for library services differs on the

basis of race and wealth.

3. The conception of equity used to guide distributional decisions.

4. The changes in capital and operating budgets and departmental oper-

ations that need to be made in order to bring about changes in the pattern

of library service distribution.
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FOOTNOTES

1Donald T.; Campbell and_JUlian_C-_._Stanley, Experimental and Quasi=
Experimental4Oes4gns-for-RetearOh, (Chicago_:: Rand - McNally VC-di 1963);

Harry P. Hatry, Richard -E; Winniei_afid_Donald M;__Fisk, Practical Program
Evaluation or State and_tocalAovernmentAfficials, (Washington, ILC:
the Urban Institute, 197);-Carol H. Weiss, Evaluation- Research4 (Engle-
wood Cliffs, N.J.: Prentice=Hall, Inc., 1972);

i2Thete:fiVe conceptions of equity are discussed extensively in Chap-
ter 2 ofLWilliam_H. Lucy and Kenneth R. Miadenkal Equity and Urban
Service Distribution (Washington, D.C.: National Training and Develop=
ment SerVida, 1978).
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SELF-EVALUATION QUESTIONS

1. What are the main components of, and the relationships within,
the service delivery framework suggested for guiding the selection of
indicators?

2. Define service resources, activities, and results.

3. What is the definition of service impacts? Why are impact indi-
cators difficult to identify and use?

4. Why_are citizen surveys useful for some services? Are the
indicatOrs obtainedlin_this way likely to be indicators of resources,
actiVities, or results?
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age, education) are evenly_distributed as well_Given these assumptions,
the aggregate population characteristics - available for the entire tract
can be used for the tract population: - -If the -tract is 30_ percent black
and -has a median family income of:$8,500, it -is assumed -that the portion
of- the -tract population included in the service area exhibits these same
characteristics._ However, these assumptions may not be valid. If the_
population is not evenly distributed and/or homogeneous in terms of race
and income, these estimations will be misleading.

The alternative procedure is to use block data; Each census tract
is divided into a number of block units; In those instances where the
boundaries of a service area split tracts, block data can be used to give
a more accurate indication of the size and characteristics of the popula-
tion than that obtained through the estimation procedure.

However, there are disadvantages associated with the use of block
data._ First, they are cumbersome and time-consuming to work with A
very large number of overlays and_calculations are required to accurately
match - blocks -with a portion of_a tract. Data are sometimes:missing for
individual blocks, Missing data again_require that estimations be made.
In addition,. block information -is limited -to population,_ number of blacks,
average - contract renti_and_ median value_of owner occupied housing units.
The limited- nature of block data presents a_problem when efforts are made
to refine the size of the. service_area on the basis of age, educational
leveli.income_(percentifamilies_earning an income below the poverty level),
and mobility differentials (percent households without an automobile).

When- service -areas split census tracts, the choice betWeen:an.estiMa=
tion procedure and the use_of_block_data is, in part, a:choice between_
ease of- measurement and- richness and detail of- information (for - tracts)
on the one hand; and precision -of measurement (for. blocks) -on the other.
If resources permit; both procedures should -be used. In:this way, the
margin' of error associated with the use of the tract estimation technique
can be determined; If the margin of error -is acceptable, analysts will
be able to -take advantage of the richness of data available for tracts.
If the margin of error is unacceptable; block data will be required.

-The standard of equity employed to guide the distribution of library
services can also provide a clue as to- the data_ to use in constructing
service areas.. If- need-as equity is selected;-census tract data may be
Preferable since information is available on-family income; poverty levels,
number of households without an automobile, and age. However, need can be
inferred from block data (housing value) which is available in block stat-
istics.

Demand as equity may also require that census tracts be used to develop
service areas. One of the strongest correlates of demand for library ser=
vices is the educational level of the population. The higher the educa
tional level of a neighborhood, the more library services the residents
should receive. Since information on educational attainment is not avail-
able for blocks, census tract data may be required to index demand for
services.
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Block data are_more appropriate than census tract data for equality

as equity. Under equality as equity, population is the important con-

sideration. Variations in need and demand are ignored. Therefore, data

on income and education are not necessary. The goal of equality in

distribution is to provide the same level of services to the same number

of people. Since,blocks provide more reliable population estimates,

block data are preferable to census data.

Socioeconomic Indicators and Measures of Library Service D- --

Once the service areas have been selected; information (if tracts

are Used) can be collected on race, income, age, education, and housing

characteristics.-
The_library_service_indtcators can then be standardiZed

on the basisiof population._ The public - official can use_thisinformatidh

to_compare-library service areas that differ -on the_basis_of race, income,

age;_and education in terms_uf number_of bOoktiiperiodicals, staff per,

sonnel, e4enditUreSnew titles, space, fadiltiet, special collections,

and programs_Per 1,000 residents. ,Resources per capita Can_also be com-

pared with results (dirculationl_registration, attendance, frequency of

use, citizen complaints per 1,000 residents) across service areas.

Once the service areas have been plotted for each branch library,

those neighborhoods served by a branCh can be compared with those neigh--

borheddt without library service. Appropriate questions to ask include

the following:

1. Whet percentage of the population is without library service?

2. Oo_thote neighborhoods without library service differ from

neighborhoods served -by -.a branch library on the basis of race, wealth,

and education? Do neighborhOOdS without library service tend to be

black and low-income while areas with library service are middle and

upper-income?

_A._ _Why do some neighborhoods lack library services? What - changes

should be made in-the_capital_budget to rectify the situation if the

reasons fdrifailing to provide library services in some neighborhoods

aren't sufficiently convincing?

29"
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Footnotes

lOne study found that the margin of error involved in these
estimates was only 10 percent. See Donald M. Fisk, Harry P. Hatry,

Kathleen Hudak, Kenneth Webb, and Robert Fiore, Heap Effective Are

Your Community Recreation Services? (The Urban Institute: Wash-

TEiTon, D.C., 1973). Also see this report for an excellent dis-
cussion of the mechanics and procedures for plotting physical

accessibility service areas.
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CHAPTER 6. MANAGEMENT STRATEGIES

What should be done with the concepts of equity and decision rules
and the methods of distributional analysis? Why are they important? Who
should use them and how should they be used? These questions have been
addressed to some extent in preceding chapters. Here we will examine
them, stressing the action contexts in which decisions should be made.
This final chapter will be organized to cover the following topics:

How can distributional analysis be used in setting goals?

Which equity concepts should be used for distriWing each service?

What decision-making sequence should city managers, mayors, and other
officials engage in to evaluate the equity of service distribution in their
communities?

How can decision rules and service indicators be selected to facili-
tate implementation of specific equity concepts for each service?

Setting-Goals

Establishing goals is one of the most difficult tasks that government
administrators face. One occasion when this difficulty becomes apparent is
when administrators try to analyze the effectiveness of pUblic services.
Even if indicators of effectiveness can be agreed upon, the problem of how
much of a particular indicator is a sign of satisfactory performance is
perplexing. How far should a citizen have to travel to reach the nearest
branch library? How many library books should be available per 1,000
residents? Should these issues be decided with the aid of national standards?
Can they be related to citizen preferences and satisfaction?

Reference to standards set outside the community may be helpful in
some instances. But reference to standards determined inside the community
is essential. One basis for establishing standards is an equity and service
distribution perspective. Public officials should decide the extent to
Which services should move toward, or away from, equal distribution among
neighborhoods. If there is to be variation among neighborhoods, how much
should there be? Why should variation be tolerated, accepted, or sought?

General distributional goals can be established without systematic
data analysis. But specific goals should be based on analysis of the
distribution pattern. Public officials should determine who is getting
how much of what. They should decide whether the variation that exists
is acceptable or not and then set goals for reducing the variation or for
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perpetuating it. Is a -50 percent variation in number of books per capita
among neighborhoods acceptable? What should be done to reduce it? Is the
variation acceptable in the number of residents in different neighborhoods
who are more than one mile from a neighborhood library? How should priori-
ties for locating new libraries be established?

It is not adequate to maintain that the goal of the library depart-
ment is to provide free books for all citizens. The goal is of little
value because it is too vague to permit precise measurement and evaluation.
It does not permit the public official to answer the following questions:

1. Do some neighborhoods receive more library services than other
neighborhoods?

2. Do the poor receive more than the rich? Do whites receive more
than blacks?

3. If some neighborhoods receive more library services than other
neighborhoods; is this pattern justified? Why?

4. Do all citizens have an equal opportunity to take advantage of
public library services?

5. Are some library services not being used by some citizens because
these services are not responsive to neighborhood preferences?

6. Are library services distributed on the-basis of equality (resources
activities, results); need, demand, or preference? Why? Is this pattern

equitable?

7. Where should the next new branch library be located? Why?

8. Should a budget increase for libraries be spent to hire more
personnel or to provide more programs and activities?

9. Should additional funds for the library department be spent for
a new library site in order to equalize travel=time by auto from each
neighborhood, or should facilities at an existing library be expanded in
order to meet citizen preferences?

Distributional analysis of service patterns can help provide answers
to these and many other questions. The information can be used to guide
budget preparations and to make changes in departmental operations.

Although the data gathering process will be most efficient if data
are gathered to serve several purposes, in some instances administrators
may gather data solely to analyze service distribution equity. What
should trigger this decision? When should administrators decide to gather
and analyze data for the purpose of evaluating service equity?

XVIII.3.47
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The most important situations in which administrators should gather

and analyze data to evaluate the equity of service distribution are:

1. When they believe that an important aspect of library services

may be distributed in ways which they consider inequitable, but they are

not sufficiently confident of their position.

2. When they believe there is a reasonable chance that a change can

be brought about, if their beliefs about service inequities prove to be

accurate.

3. When a substantial number of complaints have been made about

allegedly inequitable service delivery.

When any of these conditions exist, administrators should consider

having data about the relevant aspects of service distribution gathered

and analyzed. Data analysis decisions should be based on the following

considerations:

1. Which data items are most directly focused on resolving the

beliefs of administrators about possible library service inequities.

2. Which data items can be gathered at least cost.

3. Which data items will aid the most in meeting related policy-

making needs, such as needs for capital programming, evaluation of

service effectiveness, and management by objectives.

Decision-Making Sequence

When an administrator wants to involve himself in distributional

issues, he must do so in a. sequence of actions. While sequences will

vary some from situation to situation, the steps described below are a

reasonable sequence to follow.

1. Determine the decision rules that are used to distribute library

services.

a. Obtain written statements from department officials detailing

the decision rules that are used.

Ekample: Books are allocated to branch libraries on the basis

of circulation rates.

u. If a particular aspect of service distribution, such as a

decision about where to locate a neighborhood library is

influenced by more than one decision rule, then obtain a

statement from department officials in which they rank the

rules that influence the decision in the order of their importance.

Example: The first decision rule is to give priority to areas

deficient in library facilities based on distance and density

criteria. The second decision rule is to give priority to

those areas eligible on the first criteria where requests also

are numerous.
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2. Evaluate the implications of using these decision rules.

a. What conception, or conceptions, of equity do the decision
rules reflect?

Example: The decision rule about distributing books on the
basis of circulation rates reflects a demand concept of equity.

b. Estimate who tends to benefit from the use of these decision
rules based on:

--General tendencies that the use of this conception of equity
has, drawing on the discussion in Chapter 2 about the implica-
tions of equity concepts.

Example: If books are distributed on the basis of circulationi
one can expect that branches located in wealthier neighborhoods
will receive more books because circulation is usually higher
in these neighborhoods.

Specific tendencies which seem to apply to the distribution
of a particular service in this specific community;

Example: The specific pattern that will occur bybasing distri-
bution on circulation can be determined only by knowing the
specific pattern of circulation among neighborhood branch libraries.

c. Potential beneficiaries should beestimated in terms of areas
(neighborhoods).and types of people (age, income, and racial
groupings).

Example:- Potential beneficiaries from relying on_requests for
neighborhood libraries to supplement priorities derived_from_
areas experiencing density and_ distance_ deficiencies will depend
upon analyzing- the - characteristics of the residents in high request
areas:where space deficiencies exist. General knowledge cannot
provide this answer. Specific data must be Obtained.

3. Decide whether you disagree with, or doubt the appropriateness of,
the decision rules that are used by considering:

a. Which conception, or conceptions, of equity you believe should
generally be applied to library services.

b. Whether the decision rules used in the library department are
consistent with this conception of equity.

c. Whether you believe the consequences of using the decision rules

are desirable.

2,34,
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4. If you question the appropriateness of the decision rules, discuss

your concerns with your staff and with department officials. Discuss:

a. Whether your concerns are justified.

b. What additional steps to take, such as adopting new decision
rules, identifying deciSion rules used in other communities,
and gathering and analyzing data about library service distri-
bution in your community.

5. If you are convinced that changes should be made, adopt revised

decision rules, after:

a. Deciding which conception or conceptions of equity should be

applied.

b. Deciding what general distribution of library benefits is

appropriate.

c. Deciding what decision rules would best achieve the distribu-

tion sought.

d. Reviewing the implications of the proposed decision rules for

total coSt, unit cost, service effectiveness; administrative

practicality, and political ramifications.

An additional optional step would be to consider the decision rules

that are used in other communities, by referring to the discussion of

decision rules in an earlier chapter, and/or by contacting officials in

other communities.

Selecting _Decision Rules -to Implement_, _and Indicators-to-Monitor,
Equity Concepts for Library Services

The discussion of a suggested dediSion-making sequence makes_clear

the value_of carefully integrating us,e of equity concepts,- decision rules,

and service indicators. The:Wile of -this approach can be illustrated_ in

another way. For the- sake of:illUttratiOn, suppose -that the equity con-
cepts one wishes to apply -to library services have -been selected. Decision

rules-to implement those equity concepts theh:Canibe_identified. The indi-

cators -of service distribution that will fadilitate judgments_ about the
appropriateness of the implementatitin:of the equity concept also are rather

readily discerned; An example will illuttrate.

2 Q
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Suppose.that_library services are to_be distributed on the basis of
the equity concepts of equality, need, and demand. What decision rules
Will_implementithese equity concepts? Though_not the only possibilities'
the following decition:rules would_be_reasonable ones to use in implement-
ing equality, need, and demand as equity.

1. .Distribute a. substantial percentage -of available operating -funds
for -the. purchase of_new books, materials,. and equipment among branch lib=:
raries on an equal_basisi_even.though circulation rates among neighborhood
libraries may differ (equality);

2. Provide somewhat more funds to branches with high user levels
(demand).

3. When deciding upon the location of a new branch library, priority
will be given to low income areas (need).

The first and second decision rules incorporate both equality and
demand as equity. A basic level of library services is provided on an
equal basis. However, user rates are higher at some branch libraries.
The second rule is responsive to ciWen demand by providing somewhat
more resources to branches with hignObirculation rates. The third rule
recognizes that residents of low-income areas are less mobile than weal-
thier citizens and that ease of accessibility to library services may have
a significant impact upon use. Therefore, this rule incorporates need as
equity by providing more branch libraries in low-income areas.

The following indicators would enable public officials to determine
whether the pattern of service distribution for branch libraries corres=
ponded with their intentions.to distribute services on the basis of
equality, demand and need.

1. Number of books per 1,000 residents in the library service area
(resource indicator).

2. Circulation rates per 1,000 residents (result indicator)

3. Distance (walking and travel - time -by auto) from each neighborhood
to the nearest library (resource indicator).

These indicators will allow public officials to determine the number
of books per capita (equality) and the circulation rates (demand) in each
branch library service area. Comparisons can then be made across service
areas to determine if books are distributed on the basis of both equality
and demand. An analysis of the locational pattern for branch libraries
Will allow the public official to determine if residents of low-income
neighborhoods live closer to the nearest library than wealthier citizens.

Once the conception or conceptions of equity that the public official
wishes to employ have been identified, the decision rules appropriate for
implementing the conception of equity can also be identified. The link-
ages among equity concepts, decision rules, and indicators of service dis-

tribution can be identified by careful thought and systematic attention.
What looks like a complex even esoteric subject when examined abstractly
becomes readily manageable when specifib decisions are confronted.
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CHAPTER I. THE PARADOX OF URBAN SERVICE DISTRIBUTION:
THE ROUTINE AND THE MYSTERIOUS

The provision of most local public services involves a paradox.
Most services are routine. _Nearly everyone_is familiar with them-
policei_firei_refuse collection*.wateri_parks4 recreation,_ libraries,
sewage,:disposali bus service, _Yet little is_known--by citizensl by
elected officials, even -by administrators and_planners--about who gets
how much:of them. Deciding who getsimhat_is_the essence of_politics.
The provision of services to people is:the _essence_of administration,
But administrators rarely systematically analyze who -gets how -much of
the services_they=distribute. Instead, they use decision rules that
seem reasonable to- routinize service distribution. These rules emerge
from professional standards; -from history and custom, from the pursuit
of efficiency; from aspirations for effectiveness. What are the conse-

quences of these decision rules? What -are the alternatives administra-
tors should consider in deciding whether a service distribution pattern
is_equitable? What are the main conceptions of equity? How are - decision

rules related to service distribution patterns?- How should service dis-
tribution be measured and analyzed? These are some of the questions
that_are examined in_this handbook about the distribution of_parks
services. The objective of our discussion of these questions is an
attempt_to make equity a concept that park administrators and other
local officials can use in practicing their craft, just as they use the
concepts of efficiency and effectiveness.

Conceptions of Equity

__Every service distribution pattern reflects __a conception of equity.
The conception_of:equity may be linarticulated.._ Nevertheless, it will-be
manifested in- decision rulesi in routine procedures for distributing_ser-
vices. In interviewing local government officials,_we have found that
two-conceptions of equity were most frequently - mentioned in their res-
ponses; _The_first_is. that:everyone:should receive equal services. The

second is that local officials should respond..to_demands. Need is a
third conception of equity that is used for:certain.services. The argu-

ment -is that_as_needs vary; services:also should vary. .For_examplet_
since- low income persons have -less ability_to. pay:for private_recreation;
it can be argued that they should : receive more public recreation and
park services to compensate for this deficiency.

Preference represents a fourth conception of equity. This notion
of equity assumes that consumer preferences should determine the quantity
and quality of services that local governments provide. Preferences
differ from demands in that they include unarticulated demands as well as
those that are expressed. Unarticulated demands must be elicited.

XVIII.4.1 23 7



The fifth conception of equity is that willingness-to-pay should
determine service distribution. Choice is regarded as the best guide to
preference and choices are thought to be most meaningful when services
are paid for directly. User charges and special assessment financing
implement the willingness-to-pay concept of equity. Since willingness-
to-pay is related to ability to pay, the implication for service distri-
bution is that relatively well-off persons are likely to obtain more of
the service provided in this way.

Conceptions of equity are implemented, explicitly or implicitly;
through decision rules. Decision rules are rules-of-thumb, routine pro-
cedures; customary practices that determine how most operating and capital
expenditures are made. Decision rules have consequences for the distri-
bution patterns for each service. A few examples will indicate the effects
that decision rules have.

In Pittsburgh, park administrators say that citizen requests are
given the most weight in determining which neighborhoods will receive new
neighborhoods parks. In Hartford, Connecticut, top priority, according
to park administrators, was given to neighborhoods which were deficient
in park acreage relative to their population.'

Service Effectiveness

Administrators should evaluate services in terms of their achievement
of service objectives. Varying degrees of achievement of service objec-
tives suggest whether services are more, or less effective. Judgments
about service effectiveness should be made cautiously, because conditions
often are influenced by events other than those involving the service _
itself. But one aspect of assessing service effectiveness is clear. It

is not adequate to determine community-wide totals for the number of resi-
dences more than an acceptable distance from a park. It is not satisfac-
tory to have no one exceeding an acceptable distance from parks in one
neighborhood and 50 percent of the residents exceeding that distance in
another neighborhood. Geographical distribution is an integral part of
service effectiveness. Administrators should analyze service distribu-
tion as a basis for estimating effectiveness and in order to provide a
basis for making judgments about service equity.

The_essence_of the methodology_ proposed for analyzing the service
distribution pattern is that multiple indicators of service characteristics
should_be used._ A framework should be used that encourages attention to
the entire service delivery process,: The framework_ proposed here uses
four categories to- analyze service_ distribution. These categories are
resources, activities, results, and impacts. The first three categories

have the greatest usefulness. Often the analysis of service distribution
has_relied:upon resource indicators--expenditures and personnel in parti-
cular; Indicators of service activities and results also should be stressed.
In fact, service analysis that depends upon resource indicators may be
seriously misleading;

XVIII.4.2

2 r)



vurpose or finis nananooK

The purpose of this handbook is tO:Showiadministrators and students
how - the - concepts of equity and service distribution can be useful in local__
parks planning and management. Efficiency and effectiveness are traditional
goals of public administration. Methods have been developed to make these
goals operationally useful. Equity is espoused, but its meaning is obscure.
The undoubted importance of equity makes its meaning worth searching for.
Equity will be a more useful concept, if its several meanings are recog-
nized and if administrators, and others, try to select carefully the par=
ticular conception of equity most appropriate to their service, circum=
stance, and values. The key to operationalizing equity, however, is to
develop methods to analyze service distribution and to identify the de-
cision rules whose use leads to a particular pattern of service distribu=
tion. Concepts of equity, decision rules, and service distribution pat-
terns then can be related to each other. Through this interaction, local
officials can decide whether to change any, or each, aspect of the service
distribution network--the dominant conce2tion of equity, the decision rules,
and/or the service distribution pattern.
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FOOTNOTES

.
References in this chapter to detitiOn rules and processes used

in- various communities are based on interviews with local government offi-

cials cdeidUCted by the authors.

2; The btitik_and handbooks that accompany:thit_pUblication; by the

same authors; deal - with police, solid waste collection, and libraries;_

and the general subject of Equity-and_Urban:SerVide Dittribution. They

examine equity concepts, decision rules; and service - distribution infor-

mation systems in:detail for these services; Legal issues_ are_ examined

in Chapter 5 of the book- by- the authors entitled Equity and Urban Service-

Distribution, published by the National Training and Development Service.
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CHAPTER-_2.±:EVALUATING AND DECIDING
THE DISTRIBUTION OF LOCAL PARKS

This chapter has two main parts. First, conceptions of equity are
discussed as they apply to the issue of parks distribution. Second,

decision rules for parks distribution are examined. Consideration is
given here to the role of national, and other, standards.

Equity

Five conceptions of equity are applicable to local government -ser-
vices. 1) Equity as equality. Services should be distributed equally to

each neighborhood. 2)_ Equity based on need. Services should be related
directly to_the need that different people have for the services.
3) Equity based on demand._Servites_should be distributed in proportion
to the deMand_for theM. 4)_EqUity_based on preference. Preferences_in-
clude_articulatediand inarticulated_demands. Not_everyone_who wants a

service_requests it oriuseslit. Services should be related to preferences,
not just -to expressed demands, i_5)_Equity based onwillinqness-to-pay.
Willingness-to=pay measures bOth theipeetente_and_intensity_of demand.
People must choose to make an expenditure, and, therefore, they will not
have these same funds to make another expenditure. _Equfty_cannot be de=
fined explicitly for all purposes, but it -can be pointed at_and talked
about. Equity involves fairness; appropriateness, reasonableness, right=
ness. To consider our actions equitable, we must consider them to be fair.

Equity as-Equality

One important equity concept is that services should be distributed
equally. Equal distribution has several meanings. These meanings have

three dimensions. One dimension involves units of analysis. The second

involves the range of permissible variation. The third dimension involves

indicators of services.

1. Units of analysis.

One unit of analysis is the neighborhood or service district. Some

services are not supplied to households. Instead, they are made available
to neighborhoods or service districts. For example, a park, is intended;

primarily, to serve residents for some distance on all sides. Neighbor-
hoods can be compared with each other in terms of the adequacy of these
services. Households within each neighborhood, however, will be varying
distances from each park. The meaning of equal service distribution for
parks is that each neighborhood has the same number of acres of parkland

for every 1,000 residents.
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2. Range of permissible variation.

Equal service distribution_ may refer to precise equality or to differ

entdt_within a range of permissible variation.__ It is unlikely that each

neighborhood will have exactly 10 acres of parkland for each 1,000 resi=

dents. Instead, an equal distribution of parkland may mean that the

differentet among neighborhoods areliMitedate within some permissible

range of variation. An extension of thit notion is that each neighbor-

hood thOUld be served at least at some minimum acceptable standard. For

example,-- perhaps local public officials haVe set a goal of serving each

neighbOrhOdd with at least _8 acres of parklandifOr each 1,000 residents;

These offiCialt may think of neighborhoods at_.haVing equal parkland; once

this standard is reached, even though some neighbOrhoods may_ have, far more

than the amount - called for by the minimum standard. Under this notion of

equal service dittribUtion_ what is meant is that a minimum standard is

reached or exceeded, riot that services really are equal.

3. Indicators of services.

Equal service distribution is meaningful only in the context of indi-

cators for measuring services. Services cannot be compared for equality

in the abstract. Indicators must be selected. Chapter 3 is devoted to

the presentation of a framework for analyzing service distribution. In

that chapter, three categories of indicators are relied upon-indicators

of resources, activities, and results.

Equal service distribution could mean:

a. Equal acres of neighborhood parks/1,000 residents (resource

indicator)

b. Equal minutes of operation of facilities/resident.(activity

indicator)

c. Equal attendance per 100 hours of operation (by type of facility)/

1,000 residents (result indicator)

At this point, it is not important to understand fully the distinc-

tion between indicators of resources, activities, and results. We empha-

size that the notion -of equal service distribution is meaningful only in

the context of specific indicators of service distribution. Because indi-

cators measure different important aspects of service distribution, it is

essential to use a multiple indicators approach to service distribution

analysis.

Inconsistency- Between Equality and Other-Equity_Concepts

The concept that equity requires equality is not easily reconciled

with the concepts that equity should be based on need, demand, preference,

or willingness-to-pay. To discuss these inconsistencies, each of these

alternative equity concepts must be defined andebriefly explained.
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Need

Equity based on need assumes that some people have a greater need
for public services than do other people and that these greater needs
should influence the distribution of public services. How differing
needs are identified is one complication with this equity concept. If
needs vary and if services vary to some degree in relation to needs, then
by definition services cannot be distributed equally.

Demand

Equity based on demand means that public service distribution should
be influenced by the explicit demands that people make for services. De-
mands can be expressed in several ways. Use of facilities registers de-
mand. Requests for services express demands. Complaints about services
manifest demands. Equality is not consistent with demand-based equity,
unless demands are equally distributed. Variation can be accommodated
through the range of permissible variation and through the minimum stand-
ards aspect of service distribution. All neighborhoods could be provided
with services that meet a minimum standard. Services in excess of this
minimum standard could be provided on the basis of demand.

Preference

Another equity concept is that services should be based on preferences.
Preferences include expressed and unexpressed wishes. An unexpressed wish
still can be a preference. People may feel like requesting or complaining
without doing so. They may want to use public services but are deterred
by lack of money or accessibility. They may want to use a park but fear
for their safety. It seems probable a) that not all people in one neigh-
borhood want the same package and level of services, and b) that not all
neighborhoods want the same package or level of services. Thus, equality
and preference as equity are difficult to reconcile. Unless all prefer-
ences are expressed as demands, then the preference and demand concepts
of equity also are inconsistent. Preferences also may not match needs.

Willingness-to-Pay

_ Willingness-to-pay measures both the presence and intensity of- demand.
It requires -that preferences -be expressed and that the expressionofprefer-
ences be_weighed in the crucible of how much services cost. Intensity_is
taken into account because expenditures made once cannot be made for other
goods -or services:- -Thus; some argue that preferences and demands are most
realistically represented when they are expressed through: willingness-to-
pay for specific services; Equity; in_this view, should be based on the
willingness of consumers of services to pay for them.
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Wlillngne55-,LONTOy,
ability-to-pay_is not equally_distribUtedi willingness-to-pay is not like-

ly to_be_eqUally_distributed either. Therefore, this equity concept is

inconsistent with equity as equality; Ability-to-pay may also be diamet-

rically opposed to equity based on need.

Judgments about equity require judgments.about:_valUes. Choices must

be made; Atohg these choices are the conceptions.of,eqUity that seem most

appropriate,_ One tOUld_approach the subject by choosing one conception of

equity and trying -to fit it to every_circumstance; We believe -that the

role-of local public officials is too_complex to make such_a simple, ail-

purpose choice:Ws:irk:effectively as a guide to decision-making. Rather,

public officialt will do better by balancing these conceptiont of equity

to fit the circumstances.

Equity- concepts_Applied to Neighborhood Parks-

Neighborhood parks are modest in size;_a few acres generally;_With

ai,playground and playfield,and great variety beyond that in the facilitiet

that may be available. Equity_as_equality_could be interpreted as requir-

ing that eVery_neignborhood have an equal number (or some small deviation

from a standard) of acres of neighborhood parkland_per 1,000 people within

no more than some maximum distance; say one-half mile, of -all residents.

Such a concept is not consistent_with_equity:based_on_need, unless the

residents ofieVeryneighborhood_are_equally in need -of neighborhood park

services. :Discerning need is difficult; To operationalize the concept,

need must be inferred from some condition. But it is reasonable to sur-

mise that -poor peold_have greater need forneighborhood park services

than do other people because they tend,to
with

less private_ recreation__

space of their OWn,_they have_less_money withwhich:to purchase recreation,

and_they have less access tO_transportation,with which to travel to alter- .

native_ recreation areas. Still, needinterpreted_thisiway:_it based on

supposition; It_assUmet that need will_be_manifested in detand._ But

demand may be independent of need -if need is- measured -in terms of income.

Demand_manifested in high eatet_of use, in_requests for service, and in

complaints about service may not vary according to income characteristics

Of residents. Furthertore, preferences may not be translated into demands.

The Importance-of-Discretion

One factor is common to park services and complicates equity judgments

about them. Parks provide discretionary services. Because parks serve

leisure time, use of parks is discretionary on the part of citizens. Dif-

ferent people have different preferences. Preferences vary by age, by

physical agility, by social up-bringing. An individual's tastes may vary

over time. Variable citizen preferences and discretionary use make the

objectives of park services more nebulous than the objectives of some

other services. The discretion of citizens increases the discretion

that government officials responsible for park services have as well.

2.44
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Applying Equity Concepts

In wking decisions, how can equity concepts be applied? At the
analytical stage, two steps should be taken:

1. What advantages and disadvantages does each equity concept have
if applied to a service?

2. For each aspect of the service, which equity concept seems most
appropriate?

The main questions to ask in determining advantages and disadvantages
include these:

First, who will benefit if the concept is used?

Second, will there be spillover effects? That is, will residents,
immediate neighbors and/or the residents of other neighborhoods be
affected if an equity concept is applied to parks within the neighborhood?

Third, is it administratively practical (cost effective and politi-
cally reasonable) to apply the concept?

Applying Equity Concepts to Decisions about Neighborhood Parks

What are the advantages and disadvantages of applying the five
equity concepts (equality, need, demand, preference, and willingness-
pay) to neighborhood park services?

First, who will benefit? Equity based on need, assuming need to be
a function of income and wealth, tends most toward the redistribution of

resources to benefit poor people. Since poorer people have less private
open space, less interior play space, fewer funds to purchase private
recreation, and less mobility to travel to recreation outside the neigh-
borhood, a need basis for distributing neighborhood parks would provide
poor neighborhoods with more parkland and facilities than other neighbor-

hoods would receive. Willingness-to-pay, because of its relation to
ability-to-pay, tends most toward inegalitarianism, those who already
have the most private resources being most favored in gaining access to
public park services.

Equity as equality rests in the middle. It leaves the distribution

of benefits undisturbed. The effect of demand and preference criteria
of equity depend on empirical conditionswhat people want and what they

do. The tendency is for middle and upper-income neighborhoods to be
better organized than low-income neighborhoods to seek government services.
The demand pattern that exists in a given place for parks, however, may
deviate from this pattern.

Second, will there be spillover effects if the concept is applied?
Spillover effects from park services are likely to occur primarily be-
cause unoccupied youths engage in activities that others dislike. Thus,

willingness-to-pay, by reducing park access to low-income youths, if
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applied widely could have spillover effects. Whether these effects occur,
what triggers them, and how serious they are, however, is highly specula-
tive. The most reasonable perspective probably is to assume that spill-
over effects from applying any of the equity concepts would be slight,
With the possible exception of willingness-to-pay, if it was applied wide-
ly (basketball courts, ballfields, and so on).

Third, is it administratively practical (cost effective and politi-
cally reasonable) to apply the - concept? Both equality and need concepts
of equity may -be- costly to apply. Sometimes low-income neighborhoods are
deprived partly because they are developed, land is expensive, and land
for parks was not donated or acquired fast enough historically to meet
current requirements, using equality and need criteria. This considera-
tion applies to park land acquisition, but not substantially to facilities
and programs. Demand is practical to use because it gives priority to
areas that seek services and provides less to those whose residents seem
less concerned. Preference is difficult to discern, and hence, its util-
ity is limited to situations where current preferences may be a guide to
future use, such as when decisions are made about what facilities to in-
clude in a new park. Willingness-to-pay can be used for park acquisition
in developing areas, if the cost can be included by developers in the -pur-
chase price of residences, or if residents are organized to tax themselves.
Willingness-to-pay also can be used for specialized facilities, for which
the interest of most people is low but the interest of a few people is
intense.

One important equity issue concerns the intermingling of accessibil
ity and price. How close should which park services be to which people
and at what price should services be made available?

How should this_general issue be interpreted for the varied-services
offered by parks? There are several distinctions which seem helpful.

1;_ Facilities that serve many:purposes and potentially serve much
of the service area population should. tend to be equally distributed_or
skewed toward need; Examples would be neighborhood parks and recreation

centers; They should be free to users;

Charging general purpose costs to_the general. fund_seemsappropriate.
Besides, monitoring and charging for general park use is costly -to adminis-

ter. Facilities that serve--one purpose can with greater_ justification be
unequally distributed, because they are few in number;_ Officials reason-
ably- may-charge for their use, perhaps sufficient to pay the full cost of

providing_them0, since those who want to-use them are but a small portion
Of the total taxpayers of the jurisdiction; The argument for general :
services, like recreation centers and neighborhood parks, being skewed.
towardneed_is made stronger by_the probability-that regional parks, as
well_as_public state and federal parks, will tend to be more remote and
therefore_more accessible to people with more income. Equality of access

to -the sum.of park services may require that certain services, such as
neighborhood:parks_and recreation centers, be located to favor lower

income neighborhoods.
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2, There are legitimate roles for demands to be expressed and for
preferences to be elicited.

a. Acquisition of park land. Consideration of the appropriate dis-
tribution_of parks, recognition of natural land features; and_issues of
cost should dominate land acquisition decisions. However; there is a role

for the_viewS of residents. For example, how do residents expect that a
particular site will affect noise_ and traffic in the neighborhood, and
how accessible to them do they believe the site will be?

b. Long-range facilities planning. Although many aspects of parks
planning benefit from professional training and judgment, ultimately the

issue is Who will use the park and what will they do? One useful place
to begin is by asking people what they want, or, which, among a set of

feasible alternatives; do they prefer. What facilities do they want?

What equipment? What facilities should be developed firSt? Where should

they be? An example of a questionnaire used for this purpose in Fairfax
County, Virginia, can be found in Appendix A.

c. Annual programming. Determination of what team sports to organ=
ize, what activities to offer, what courses to provide, is facilitated

most by examining use, by considering demands expressed through participa-

tion in the current year and in preceding years. By looking at earlier

yearS, trends can be observed. Currentand past use is not the only im-

portant consideration. Since use is confined to opportunities currently
available, attempts also should be made to determine the interest of citi-

zens in programs not presently offered.

A Summary of Equity Considerations

Equity considerations in providing park services can be summarized it

this way:

There are reasonable arguments for favoring low income nieghborhoods

based on both need and equality concepts in providing general services.

Willingness-to-pay has an increasingly important claim as services

become more specialized, serving small segments of the population.

Demand and preference each have a role in issues of land acquisition,

long=range planning of facilities, and annual programming.

Decision Rules

Decision rules are the policies and procedures which administrators

use to guide their actions. Their purpose is to simplify complexity, to

provide rules by which to resolve recurring issues. Instead of dealing

with each problem ad hoc, on a case-by-case basis, decision rules are -in-

tended to provide predictable routines. The tendency for decision rules

to be rigid presumably varies from place to place, and, we surmise, from

service to service. Since little research has been conducted on decision

rules in local governments, our statements here tend to be hypotheses,
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beliefs rather than facts.1 We believe that decision rules will be less

rigidly applied to park services than to some other services. The reason

is that discretionary, and occasional; use of park services by citizens

increases the discretion of park administrators, reducing the importance

of simplicity and predictability.

What happens when something new is done? The development of a new

park requires decisions about location, size; type, facilities, equipment,

and activities. Park adminiStrators have_searched for ways to routinize

some of these decisions. Their search has led them to standards to which

a community should aspire. Attempting to serve this need of local profet-

sionals, the National Recreation and Park Association (NRPA) and its pre=

decessors, has published recommended standards for communities for a liar=

iety of park types and facilities.3 Publication of standards always is

accompanied by disclaimers that they should be adapted to local circum-

stances. Two local circumstances of note_are what people want and what

they are willing to pay. The mechanisms for determining answers to these

basic questions are not well oiled. Park administrators are likely to be

thrown on their own ingenuity more than is comforting to them. Hence; thei

tendency is to find solace in standards recommended by a professional

organization. These standards often are used in preparing community master

plans and capital programs.

National standards, like any decision rules, incorporate one or more

conceptions of equity. NRPA standards assume implicitly that'equality of

access per capita is the appropriate basis for equity judgments.

NRPA Standards

The National Recreation and Park Association (NRPA) suggests the

following uses for its standardS:

"The development of a comprehensive plan of park and recreation areas

and a systematic approach to land acquisition.

"The determination of what and how many recreation facilities are

needed to best serve the people, and where they should be provided.

"The justification to political bodies for the acquisition and devel=

opment of park and recreation land and facilities and to determine prior-

ities.

"Use as a measure against whicA e effectiveness of the park and

recreation system can be evaluated."'

The NRPA standards that most concern us here are those for parks and

special facilities, facilities which often will be within parks. These

standards include recommendations for acreage per 1,000 persons, a size

range by type of park, the number of people to be served by park and

facility type, and the maximum distance that residences should be from

each type of park. The standards are reproduced in Tables 1 and 2.
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Table . Standards Recommended by-the National Recreation and Park Association

BY CLASSIFICATION AND POPULATION RATIO

Acres/

Classification 1000 People
_Size
Range

Population
Served

Service
Area

Playlots 2,500 sq. ft.
to 1 acre

Vett pocket parks 2,500 sq. ft.
to 1 acre

Neighborhood parkt

District parks

Large urban parks

500-2,500

500-2,500

2.5 Min. 5_acres 2;000=10,000
up to 20 acres

2.5 20-100 acres 10,000 - 50,000

5.0

Regional parks 20.0

Special Areas &
Facilities

100+ acres

250+ acres

One for ea.
50,000

Serves entire
population in
smaller com-
munities -
should be dis-
tributed
throughout
larger metro
areas

Sub-neighborhood

Sub-neighborhood

1/4 = 1/2 mile

1/2 - 3 miles

Within 1/2 hr.
driving time

Within 1 hr.

driving time

Includes parkways, beaches, plazas, historical
sites, flood plains, downtown malls, and small
parks, tree lawns, etc. No standard is appli-
cable.

*Not applicable

By Percentage of Area

The National Recreation and Park Association recommends that a minimum of 25%

of new towns, planned unit developments, and large subdivisions be devoted to

park and recreation lands and open space.

Source: National Park, Recreation, and Open Space Standards, (Washington,

D.C.: National Recreation and Park Association, June 1971).
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Table 2. Standards Recommended by the National Recreation and Park Association

STANDARDS FOR SPECIAL FACILITIES

The following standards for recommended for individual recreation facilities:

Facility (outdoor) Standard/1000 people Comment

Baseball Diamonds

Softball Diamonds and/or
youth diamonds)

Tennis Courts

Basketball Courts

Swimming Pools-25 yard
Swimming Pools-50 meter

Skating Rinks (artificial)

Neighborhood Centers

Community Centers

Outdoor Theaters (non-commercial)

Shooting Ranges

Golf Courses (18 hole)

Note: Most of the above mentioned
even though their population
Every effort should be made
extending their utility.

Source: National Park, Recreation,
D.C.: National Recreation

1 per 6;000

1 per 3,000

1 per 2;000

1 per 500

1 per 10;000
1 per 20,000

1 per 30,000

1 per 10,000

1 per 25,000

1 per 20,000

1 per 50,000

1 per 25,000

Regulation 90

(Best in battery
of 4)

Based on 15 sq. ft.
of water for 3% of
pop.

Complete complex incl
high power, small-
bore, trap and skeet,
field archery, etc.

facilities are desirable in small communities,

May actually be less than the standard.

to light all facilities for night use, thus

-and _ppen Space Standards, (Washington,

and Park Association, JUne 1971).
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Table 3. Partand Recreation Standards - Baltimore, Maryland

Facility

Population
Service Served Acres/
Distance (in thousands) 1000 Pop.

Neighborhood Recreation
Complex

Playground--play area and
paved game courts

Playfield--sportsfield and 1/4 to 1/2 milel 8-12 1.0

parking area
Recreation Center Building--

building, playlot, senior
citizen and crafts area

Passive--picnicking and park
area

Community Recreation Complex
Community Center Building,
playlot, play area, paved
game courts, sportsfield,
swimming pool, skating-
dancing circle, special
events area, senior citi=
zens, passive park and
picknicking, and parking

1 mile Varlet to 1.0

City-Wide Recreation and Parks
Recreation park, amusement
center (zoo; aquarium, etc.),
sports center, Parks and
Recreation Administration
Center

5 miles varies 5.0

1Service radius varies according to population density as follows:

49 persons/acre or less 1/2 mile (playfields=-1 mile)
50 persons/acre or more 1/4 mile (playfields--1/2 mile)

The above chart indicates a summary of proposed standards with the suggested
components for each type of recreation complex. At the neighborhood level,
the individual components which comprise each major element, i.e., playground,
playfield, recreation center building and passive area, are shown.

Source: National Park, Recreation, and Open Space Standards, (Washington,
D.C.: National Recreation and Park Association, June 1971).
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Table 4. Standards for 0 en Space and Recreation Areas --Dade Coun _Florid&

Area

Spatial Standards
- (Acres per 1,000
Resident Population)

Site Size
Standards
(Acres)

Service
Area Radius

(Miles)

Scab - Metropolitan

Mini-Park i or less 0.25

Neighborhood Park 1.25 51 0.5

Community Park 1.50 202 3.0

Other Areas 1.75

Total 4.50

Metropolitan

Metropolitan Park 5003

Minimum--2 additional acres for passive activity desirable.

2Minimum-=10 additional acres for passive activity desirable.

3Minimum.

Source: National Park, Recreation, _and Open Space Standards, (Washington,

D.C.: National Recreation and Park Association, June 1971).
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NRPA Standards and Equity- Concepts

Essentially these standards reflect an equality concept of equity.
Equality is to be achieved -by having the recommended number of park acres
per 1,000 persons. This will require_more park -land per square mile in
densely populated neighborhoods in order_to achieve the recommended areage
per 1,000 persons. In sparsely populated_neighborhoodsi_it will be_diffi=
cult to meet the- recommendation that- neighborhood parks be within 1/2:Mile;
or less, -of residentsi_without substantially exceeding -the recommended
number of acres per 1,000 persons. Thus, the combination of- acreage and
distance standards may provide more park:services for sparsely populated
neighborhoods;_which will tend to -be middle and upper income neighborhoods.
However; all neighborhoods are recommended -to meet or_surpass:_minimum
standards; The reccmmendations for special:facilities, in Table 2, are
framed in terms of one facility for- -a certain number of people; ranging
from 1 per 500 for basketball courts to 1 per 50,000 for shooting ranges.
Although distance recommendations are omitted; it is reasonable to assume
that a generally equal distribution among neighborhoods in the community
is intended.

Communities frequently modify the NRPA recommended standards. The
modifications, however, seem to incorporate the basic elements of the NRPA
recommendations so many acres per 1,000 persons within some specified
distance of all residents. The examples for Baltimore, Md., and Dade
County (Miami), Fla., in Tables 3 and 4, illustrate these modifications.

Calculations of park acreage may be complicated by similar services
being available at facilities neither classified as parks nor under the
control of the parks department. Public schools and facilities serving
private developments also provide recreation services similar to some of
those available in public parks. Sizeable acreage and large numbers of
facilities may be provided in these ways, especially in suburbs. Fairfax
County, Va., has developed the following method for calculating whether
its local standard of 8.5 acres of community-serving park land has been
met:

"All land in public community parks.
Twenty-five acres of selected (large) county parks and district parks.
One=half of the grounds of existing elementary schools.
No more than ten acres or half the land area of existing intermediate

and high schools, or 20 acres of developed secondary school sites.
No more than one-half the total of the community-serving parkland in

an area of a rezoning can be composed of school land.
While each acre of developed private recreation land will be cred-

ited as providing community park services, the acreage is only applied
to the population of the development which the private facilities support."5

We should note here that nothing is said in these standards about
varying their applicability because of interpretations of need, demand,
preference, or willingness-to-pay. The basic concept manifested in these
standards is equality as measured by the input of resources. It also is
worth noting that many recreation activities -are not tied to neighborhood
parks. Programs, courses, and leagues usually are concentrated at one
place or a few places. If free transportation is provided, inadequacies
in park facilities in certain neighborhoods can be alleviated.
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--Park Administrators- Advocate Equality

Equality in parks distribution also seems to be_the standard most

often espoused by park administrators. In Atlanta, Parks Director Theodore

Mastroianni said that the aim there is equality in= all neighborhoods.8

In Fairfax County, Parks Director Joseph Downs siad: "Low income neighbor=

hoods get equal treatment. We don't do more there."7 An attempt is made

to bring areas deficient in park_acreage up to the county's Standard. In

Charlottesville, Va., the norm was equal treatment. To the Richmond Parks

Director, equity meant "equal access for all residents."8 In Houston and

Detroit, the park administrators' equity standard was equal treatment for

all neighborhoods.9

In the real world, as one might expect, distribution decisions are

not so simple. For one thing, there is history to contend with. Parks

Director Mastroianni in Atlanta said: "Atlanta had a history of unequal

parks distribution. White areas had good parks, black areas did not.

When I came two years ago, I tried to reverse the priorities. So we

started putting a lot of money into existing parks in black neighborhoods."

Inner city areas, including those parts in which well-to-do residents lived,

often have lacked parks historically. As time passed, low income residents

frequently came to inhabit these areas. What was once an irritation to

well -off_ residents who had recreational alternatives, can become a serious

problem to low income residents as neighborhood succession occurs. History

also has an effect through the donation of land for parks. Public bene-

factors gave land where they had it. Distributional considerations were

significant neither in the giving nor the receiving of gifts of parkland.

Hence, in many places, park distribution is skewed by dint of benefaction,

and administrators must decide at what price any maldistribution merits

correction. Developing parks in already developed areas is no simple

matter. The cost can be staggering_and be carried out only at the addi-

tional cost of relocation. Furthermore, some administrators contend

that residents of developed neighborhoods may not want new parks. In

Atlanta, Parks Director Mastroianni believes this to be the case: "It is

difficult to locate a park in an existing neighborhood. People fear others

will come in from outside and use it. People feel they are being encroached

upon. They expect more cars, vandalism, and noise." Hence, the strategy

in Atlanta is to put more facilities and equipment in existing parks to

equalize facilities and equipment distribution, while investing in regional

parks nearby.

In Fairfax County, Parks Director Downs said that residents of deve-

loped neighborhoods do want more parks. One aim of the parks department

is to bring each area up to minimum standards. However, the organization

of local government affects the decision rules. Parks in Fairfax are run

by a Park Board Authority, eight of whose members represent legislative

districts and are appointed by their legislators, with only two additional

members named at-large. Within each legislative district, the norm is to

locate new parks in areas below minimum standards. But a second rule is

to provide approximately equal amounts of capital funding for each legis-

lative district, regardless of the relative need among districts. This

is done both to get votes for capital construction-from Park Board Author-

ity members, and also to get votes from the general public, whose members

vote on park development through their votes on parks bond issues.

2-'74
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_Demands_(requestsiicomplaints) also are important. _Fairfax County
Parks Director Downs said requests were more important -than any other
single factor; including_the standard of equality, in influencing park
location decisions, In Atlanta, demands were noteworthy -for dissuading
administrators from proposing park developments_in_existing_neighborhoods.
In Charlottesville, requests for facilities, including new parks; are
given heavy consideration; Conversely; in the absence of neighborhood
requests Charlottesville's Parks Director was reluctant to propose park
development to equalize park distribution. This reluctance had three
origins. The first is the memory of trying to locate a park in a neighbor-
hood, some of whose residents denounced the attempt; marshalling neighbor-
hood opinion against the proposal. The second is that there is a surplus
of requests for facilities and_parks. The third is a belief that it is
appropriate for government administrators to respond to what people want.

Finally, some -park development occurs where there are few residents.
Administrators in Atlanta and Fairfax_ were advocating_park development in
undeveloped areas because some lands had outstanding topographic character-
istics for parks and - because residential development was_anticipated near-
by,_ During the development phase, then, these areas will tend to have
more park acreage per 1;000 persons than other areas.

Decision_Rules for_the Location of New Parks

We asked park administrators in eight cities and one urban county to
rank the following decision rules that could be used to determine the lo-
cation of new parks:

(1) A maximum distance standard is one important factor in determin-
ing new park locations. New parks will be located to maximize the reduc-
tion in the number of residences greater than this specified distance from
the nearest neighborhood park.

(2) An acreage and density factor is used to decide the location of
new neighborhood parks. A standard of X acres per 1,000 residents is used.
Neighborhoods are ranked from most to least deficient in park acreage and
the most deficient neighborhood receives first priority.

(3) Low-income neighborhoods are given priority, because residents
of these neighborhoods have a greater need for public recreation.

(4) Neighborhoods with high rates of use of existing parks are given
extra consideration.

(5) Citizen requests are important. If residents have been vocal,
their neighborhood may be given favorable consideration even if the area
has sufficient park acreage based on other criteria.

(6) Sparsely populated parts of the jurisdiction often are given
priority when decisions about park location are made. This occurs because
these are often areas of future growth and land suitable for parks can be
purchased at more reasonable prices than elsewhere.
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A ranking
neighborhood

Distance

1

Table 1. Locating New Neighborhood Parks

by park administrators of the factors that influence

park location decisions.

Density Income Use Requests Sparsely Council Donated

2! 3_ 4 5 6 7 8

Other

Atlanta 1
2 4 5 3

Boston 4 1 3 2

Charlotte 1 2 3 5 6 4

Cleveland 4 3 2 6 1 5

Fairfax 4 2 1 5 3

Hartford 3 1 2 6

Pittsburgh 3 2 5 6 1 4

Richmond 2 1
3 5

Rochester 1 2 3 4 5

Key: 1. Maximum distance standard 2. Acreage and density 3. Income

4. Use 5. Requests 6. Sparsely population parts 7. Council

prefers balance 8. Land donated 9. Other
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(7) Geographic balance is important in proposing locations for new
neighborhood parks. The council, or board, that ost approve development
of new -parks prefers that proposed new parks be distributed around_the
jurisdiction, even to parts_of the_jUrisdiction that are not deficient
in park acreage based on other criteria.

_ _ (8)_ The decision where to locate a new neighborhood park is_often
beyondithe_control of_the_parks_department. Parks often are located on
land that_has been - donated to_the city. In other cases,_land_suitable
for a public park is not available in some Parts of the jurisdiction.

These rules usually_will be considered in the preparation of a cam,-
prehensive plan for the community and in preparing a capital program. In

Table the -rules used to determine the location of -new parks in the_
jurisdictions studied are listed, as reported by park administrators in
each jurisdiction.lu

The most important rules for locating new parks in the communities
studied are the maximum distance, acreage and density; and citizen request
rules. Citizen requests are the most important factor inpark location in
Boston, Fairfax, and Pittsburgh, and are second most important in Cleveland.
Maximum distance ranks first in Atlanta, Charlotte, and Rochester, and
second in Richmond. The acreage and density rule ranks first in Hartford
and_Richmond and second in four cities. The citizen requests rule is
based on demand_as equity. The maximum distance and acreage and density
rules incorporate equality as equity.

Availability of land- suitable for the location of a new park is also
a consideration in several cities, The Director of_Parks and Recreation
in Richmond - noted that areas of high density -which "need" parks often don't
have available space._ Parks_administrators_in_Charlotte mentioned that
some sites that qualify on the basis:of criteria_such as maximum distance
an acreage and density_are not - suitable because- barriers (freeways, rail-
road tracks) inhibit access. There_is_another_factor_that affects park
location; Until -1969; 98 percent of parkland in Charlotte was donated to
the city. Availability of land was cited as a consideration_in decisions
about where to locate new parks in six of the nine jurisdictions studies.

It is significant that low-income neighborhoods do not receive_prior-
ity in decisions about where to locate new parks; Need:asiequitY plays -no

role in the distributional process in four of the nine jurisdictions. In

Charlotte, the low-income rule ranks third, in Boston and Cleveland it
ranks fo,Irth, and in Pittsburgh it ranks fifth:

It i5 useful to be explicit about the decision rules that are employ-
parks decision-making. The process of identifying the decision

nies can_be initiated by the parks administrator; by a mayor or city
mviger, by council member:_ or perhaps by the budget director or plan-

w:rly director. Narrative stzitements about decision rules that are used,
the rtlasons for the rules; and how these decision rules are related to
colons of equity are neeed. Decision rules should be identified
for mbjects, as, what the basis on which:

distribUted tor facilities and equipment in existing
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2.__ Programs are distributed to=playgroUnds and recreation centers,

especially summer and after school playgrounds.

3. Park maintenance efforts are distributed?

Park Location Decision Rules:____Summary

Equal treatment in location of parks and facilities is the decision

rule most often espoused by parks administrators.

The parks administrators interviewed do not argue that poor neighbor-

hoods should get favored treatment because of greater need or use

In practice, the rule of equality is deviated from on several counts.

One deviation occurs because of history, often from benefactors' gifts.

A second deviation may occur because log-rolling among decision-makers

perpetuates the distribution pattern that history has presented. A third

deviation may occur because citizen requests are relied upon and requests

are not evenly distributed. Fourth, planning for the future sometimes

leads to acquisition of prime park land in undeveloped areas, anticipating

future needs.

Each_ of these deviations constitutes

offered for a public park, accept it. 1

politically convenient to distribute curt

than to correct inequalities inherited fr

of current equality and sacrifice the

.z:ion rule. If land is

it structure makes it

equally, rather

-.5t. then accept the rule
cwulative equality.

Give priority to citizen demands; dev c-ze oity as equality to be

responsive. Adopt subdivision rules tat .ire develcuerf, to meet cur-

rent community standards for park acreage per ,CDO resiOents, but do not

impose such rules retroactively on property owners in areas developed a

short time, or a long time, before current standards were imposed.

The important point to note-is that equity concepts are implemented

by decision rules. Advocacy of an equity standard is an empty dream, uniess

it is backed up with decision rules to make it real.

2
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Appendix A

FAIRFAX COUNTY- NA,- PARICAUTHORITY
FLAG RUN PARK QUESTIONNAIRE

The Fairfax County Park Authority is about to begin planning for the future
development of the Flag Run Park, a nine (9) acre site. The site is bounded
by Route 495 and North Springfield Subdivision. It is a stream valley with
a small portion of open field.

As a potential user of this park, we are interested in your ideas on how it
can be developed to provide the type of recreational experience you and your

community desire.

All suggestions will be considered in planning the park and a public hearing
will be held before the final adoption of the master plan by the Park Authority.

1. Your name and address

2. Number of persons in family and their ages
/ /

3. Which of the following facilities would be desirable in this park and be
most used by you and your family?

Tennis Courts
No Development
Apparatus Area (children 6-12)
Tot Lot (pre-school)
Picnic Area
Nature Area
Open Play Field
Horseshoe and Shuffleboard Courts
Multi-use Court

Yes

4. Which facilities would you like to see developed first? Include any

that were not mentioned in the above list.

5. Should development be toward a passive area with walkways, benches,
grass areas, trees and shrubs? Yes No

P9



FOOTNOTES

1._ See Chapter 3 of William H. Lucy and Kenneth R. Mladenka, Equity

andArbaniSerViCe Distribution, (Washington, D.C.: National:Training and

Development SerVidei 1978), for a_discussion_of theory and findingt abdut

decision_rules; and_see_Frank S_.- -Levy, Arnold J. Meltsner, and Aaron

Wildaysky, Urban-Outcomes, (Berkeley: University of California Press; 1974),

for an analysis of the use of detitiOn_ruleS_in providing local education,

street, and library services in Oakland, Calif.

2. Interview conducted June 30, 1976.

3. Robert D. Buechner, Rational- Park, Recreationt and Open Space

Standards, (Washington, D.C.: National Recreation and Park Association,

June 1971). Earlier reports on standards are cited on page 48.

4. Ibid., pp. 7-8.

S. Preliminary version of "A Summary of the Standards and Criteria

Used for the Planning of Public Facilities in Fairfax County, Virginia,"

Public Facilities Branch, Office of Comprehensive Planning, Fairfax

County Virginia, May 1977, pp. 8-5 and 8-6.

6. Interview conducted March 29, 1977.

7. Interview conducted April 12, 1977.

8. Interview conducted June 17, 1977.

9. Kenneth R. Mladenka and K. Q. Hill, "The Distribution of Urban

Public Services: Parks and Libraries in Houston," Urban Affairs-Quarterly,

Forthcoming; and Bryan D. Jones, S. R. Greenberg, Clifford Kaufman, and

J. Drew, "Bureaucratic Response to-Citizen Initiated Contacts: Environ-

mental Enforcement in Detroit," American Political Science Review, forth-

coming.

10. These rankings of decision rules are based on the judgments of

park department administrators, usually the judgments of the department

head. The rankings do not reflect a formula used by administrators to

make park location decisions. These decisions are more ad hoc than a

liking of decision rules may suggest. The ranking judgments by adminis-

trators reflect their attempt to reflect on the decision process they tend

to follow and to interpret the pattern, retrospectively, as tending to fol-

low the ranking of decision rule influences reported here.
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CHAPTER 3. METHODOLOGY

FOR ANALYZING URBAN SERVICE DISTRIBUTION

The purpose of this chapter is to present a framework for analyzing

urban service distribution. Service analysis should be related to the

objectives of each service. The indicators used in analysis also should

be related to conceptions of equity, giving these conceptions of equity
operational meaning that administrators, other local officials, and citi-
zens_can use in judging whether service distribution is appropriate. An

essential aspect of the service analysis framework is that it stresses the

use of multiple indicators of service characteristics. Single indicators

are not adequate to describe any service. A set of indicators always

should be selected.

Categories of Analysis
.

The first problem that an analyst confronts is how -to measure services.

Indicators must be selected. These indicators should be related to the

objectives -that the service is intended to meet. Services have more than

one objective. For example, the objectives of park services can be des-

cribed as being to provide a variety of leisure activities for all citi-

zens which are enjoyable, accessible, aesthetically appealing, and safe.

Indicators that are relevant to measuring enjoyment may not adequately

measure accessibility and accessibility indicators will not adequately

measure safety. Thus, a number of indicators will be needed tc cover all

the objectives.

Each service has one or more social conditions to which it is applied.

Some of these conditions should be referred to in the statement of service
objectives.,-With the social condition leisure time* the need to provide

places and- activities to deal with the:condition:and the most desirable

means of doing so- is not as -clear as with some other services. The fact

that use of -park services is discretionary complicates the measurement of
service adequacy; making the analysis of service effettiveneSs a more sub-

jective process than with many other services;

A service delivery framework should be used to. help identify specific

indicators for --2ach se=rvice. The framework proposed here has several uses.

It dit&:tS attertlon tc, several stages of _the service process. It fOrtes

V:4 Analyst to zors' d_-,r the_consequences of the service; It stresses per-

feirtante, in Ad6Ation to encompassing workload measur.,-ts.

For ever; urban service, resources are required. In systems model

terms, resources commonly are referred to as inputs._ The service delivery

framewor.: is diagrammed in Figure 1. Examples of types of service indica-

tors are shown in Table 1. Resources are money, personnel, facilities,

XVIII.4.25
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Figure 1. Service Analysts Framework

Each service has objectives

involving

Serving populattam and influencing social conditions

. by using

Resources

(Expenditures, personnel, facilities, equipment)

and engaging in

Activities

(time frequency and duration)

having

Results

(direct consequencesintended and unintended-,

and especially use of services -- amount, rate,

and reasons)

and leading to

Impacts,

(changes in social conditions)

1
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Table 1. Examples of Service Indicators

Data for spec'fic indicators and impacts of resources,
activities, results are obtained by gathering field
data about services and facilities and by conducting
surveys of citizens.

Resources Expenditures ($ per 1,000 persons or 100 households,
such as neighborhood park expenditures per 1,000 persons)

Personnel (number of parks personnel per 1,000
population)

Equipment (playground swings per 100 children 12
and under)

Facilities (neighborhood park acres per 1;000 residents)

Fwtivities Frequency (hours swimming pools are open per week)

Duration (not important for park services)

Results Interded csinsequences (resident satisfaction with park
services)

Unintended consequences (complaints about harrassment in
neighborhood parks)

Use of services by amount (number of swimmers per day,
number of park users per week)

Use of services by rate (number of swimmers per 1,000 persons)

Use of services by reasons (percentage of persons not using
a park because of anxiety about their personal safety when
using the park)

Impact s Changes in social conditions (partially identifiable using
experimentation or elaborate and complex calculations)

263
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and equipment. A_useful_measure of resources often is expenditures==
expenditures for playground personnel., for park maintenance; -for special

programs. In the case of_parks; indicators of faCilities will -be especially

important. _How many acres of playgrounds and parkland-per 1,000 perSont

are available? How many tennis courts; how many ballfieldS; hOw many
swimming pools, how many swings and slides are available?

The activities of the urban service system are the ways in which -the

resources -are used. Citizens swim, play baseball; and picnic. AttiVitieS

are sometimes_ referred to as processes in systems model terms. AdtiVitiet

are more diffidUltto measure than are resources; They involve motion;

change; action. They dO not stand still. There is no evident way to

measure the activity of giving instruction in arts and_crafts; or swimming

lessons; or playing baseball. Analysts of parks services are likely to be

able to go no farther than to measure frequency and duration,e.g. how

many hours -are swimming poolsokh each week, how many hours per week are

there of supervised playground recreation.

Results are what happens as a direct consequence_of_activities of the

Service delivery system.__Result indicators are _essential_ in measuring the

extent to which service objectives are being AChieVed. How many people

haVe used the .imming pool?__How many peooi belieVe the parks are satis-

factory in size, location, facilities; maintenance, and safety? These

measure results of the_service. It is important tonOte_that results are

not always intended. Objectives usually are not achieved completely. With

discretionary services like parks,_use of facilities may -be low due to in=

adequate size,:location,_facilities, maintenance; and safety. Analysts

should try to iii-clUde indicators of unintended; as well as of intended,

consequences.

Surveys of citizens may be used to obtain information about the results

of services. Opinions may be the best information .available about some

results of services. Data on park usage in non-supervised open areas usually

will not be gathered by park pe"Sonnel. People can be asked how often they

use particular parks. They alp:, can be asked whether they know of the exis-

tence of certain facilities or programs in parks. The rate at which people

use parks may be influenced by whether they feel safe when using the park.

Their responses will help identify reasons for use and non-use of facilities

and programs.

The impact of a service can be defined as the difference between results

given the existence_of the service and the conditions that wouldexist in

the absence of the service. This difference is very diffi-ult to identify.

It is apparent when one talks about the contrast_ between he presence and

absence of a service that the impact of the service probably is great, al-

though estimating the impact accurately is difficult.



Operationalizing Conceptions of Equity

Each category of analysis--resources, activities, and results==can
be used to analyze the pattern_of_service_distribution. The service
distribution pattern_may vary depending upon the category of analysis,
and the indicator_within each category, that is used. For example, park
resourcesi_as measured by acres_of_community-serving parkland, might be
distributed so_that every neighborhood_met or surpassed an accepted stan-
dard, such as_flve, or eight, or ten, acres per 1,000_persons. In addi-
tion to_variation_in park acreage above the accepted standard, there _

might be additional variation in activities,: such as number of hours of
supervised playground recreation, number of:hours of swimming, and so on,
whether due to variation in personnel expenditures or to variation in
availability of these resources: Results might_vary as well. Usage
could be greater in areas having less park acreage and fewer hours of
specialized services, perhaps due to persons there having fewer recrea-
tion options.

Earlier, five conceptions ofequity were described briefly. These
are equity_based on equality, need, demand, preference, and willingness-
to-pay. The categories of analysis (resources, activities, and results)
described here can be used to give concrete meaning to these equity
concepts. :The importance of making equity concepts concrete can be
illustrated with equity_as equality. Equity_as equality could mean that
equal resources per_capitaishould_be provided. For parkz, this could
mean that each_neighborhood should_receive the same number of acres of
community-serving parkland per 1,000 persons._ Equity as equality_also
could mean_that equal activities per capita should_be provided. For
parks, this could mean that each neighborhood should receive the same
number of hours of supervised summer playground recreation per 1,000
residents; Equity as equality alsoicouldimean that equal_ results per
capita should be provided; For parks, this could_ mean that persons in
each neighborhood should be equally satisfied with the safety,maintenance,
and facilities in their neighborhood parks.

2 (3 5
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Self-Evaluation Questions

1. What are the main components of, and th relationships within,

the service delivery framework suggested for guiding the selection of

indicators?

2 Define service resources, activities, and results.

3. What is the definition of service impacts?

tors difficult to identify and use?

4; How are:CategdrieS_Of indicators related

Cite some examples for equity as equality.

EX
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Why are impact indica=

conceptions of equity?



CHAPTER 4. HOW TO ANALYZE THE DISTRIBUTION OF PARKS

Me purpose of analyzing the distribution of parks is to assist local
public officials in making judgments_ about_ the equity of parks distribu-
tion. Equity_ judgments involve opinions about values and opinions about
faCtS, In-this chapter* we are concerned with facts. _How;_speciffcallYi
should_parks_distribution be described? What are the important indicators?
It is essential to think about:the objectives of -park services. it is
essential to consider the utility of:multiple indicators; gathering -data
for indicators_of resources, activities; and results; It is_essential_to
focut:on what is most important; And it is essential to settle onlindi-
cators that are manageable; indicators that are not too complicated nor
too costly during the data gathering process;

Which indicators are practical, -and which are most useful; will vary
from place to place; Local officials need to make their own judgments
about which indicators best fit local needs; The ones presented here are
those we think most generally useful; At the end of this chapter, we sug-
gest which of the indicators presented seem indispensable.

Indicators

To analyze the distribution of park services; indicators are needed
for resources, activities, and results. Resource indicators are most
important. How much of what is available to citizens is crucial, since
citizens choose whether to use it or not Here we will suggest some of
the indicators that seem to us most useful. The ways of using them; the
means of:gathering them* and some caveats_about their limitations will be
presented; Some of the_most important indicators for_parks involve an
interadtionbetween indicators of resources and results. Expenditures,
acreage; and facilities (resource indicators)_are_important indicators
when matched:with:potential usersresidents:in the seiice area. They__
become_additionally important when matdhed with_actual Hers result indi -

cators). -This interaction between indicators of resources_and results
will be reflected in Table 1, When indicators are litted which combine
elements of both resources and results;

These indicators are suggested for use in comparing neighborhoods.
The first question to be answered is Who is getting more:than others?
The questions that follow are:- Why? ,Whati if_anything;:should be_done
about it? How? When? Methods of designating neighborhoods and for
identifying population variables are discussed_in Chapter 5;:_The questions
concerning what should be done about service patterns -one believes to be
inequitable are discussed in Chapter 6 on "Change Strategies;" Here we
will examine the merits of; and problems with; the indicators suggested
for use in analyzing park service distribution.
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Table 1. Indicators for Analyzing-Park Service Distribution

Objectives_: : Orovide_i variety of leitUre activiiiei_fiin all citizens which

are enjoyable, accessible, aesthetically appealing, and safe.

Indicators by_
measurement category

Data_colleCtlon source
and--procedure

Resources

Acres of neighborhood parks/

000 residents

Acres of community-serving parks/

1,000 residents

Numbers of facilities (e.g. ball fields,

tennis courts, swings, slides, and

so on)/1,000 residents

Numbers of residents more than x miles

from parks (by type) and from
facilities/1,000 residents

Capital expenditures/resident

Operating expenditures/resident

Capital expenditures/user

Operating expenditures/user

Number of facilities (by type)/1,000

users

Activities

Minutes of operation facilities)/

resident

Minutes of supervised recreation/

resident

XVIII.4.32

Dept. records and updated census
(same for other population
indicators)

Dept. records

Dept. records

Dept. records, draw service
radius, use block data

Dept. records

Dept.records (requires time
allocation for mobile employees
and equipment)

Dept. records and field observa-

tions

Dept. records and field observa-

tions

Dept. records and field observa-

tions

Dept. records

Dept. records

2 ,



Minutes of programs (by type)/
resident

Minutes of operation (facilities)/
user

Results

Attendance per 100 hours of operation
(by type of facility)/1,000
residents

Dept. records

Dept. records

Dept. records or field
observations

Number of users of community-serving Field observations

parks/1,000 residents

Citizen rating of park services Citizen survey

overall

Citizen rating of safety, cleanliness, Citizen survey
and maintenance by park and
facility

269
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Resource Indicators

The basic standardS_recommended by the National Recreation and Park

Association; and frequently adopted withmodification by local Parkt_de-

partments; concern the number of park acres_per 1;000 residentS and the

number of residents_Mere than_x miles from_parks; For whatever service

radius is selected for a particular type of park for a community's own

circumstances; c circle theUld be drawn around each park. It will be

obvious_which areas -are not within the service radius; Estimates of the

number of people outside the circles should be calculated; By working

from U.S. Census Bureau_Block StatiStics; and using updates from the

Planning department on population changes that have occurred, estimates

that are accurate enough for this purpose can be obtained. Similarly;

the population within each circle can be_summed_from updated census block

data; to determine whether the population exceeds or is less than the

amount that would equal the standard selected -for number of park acres per

1,000 residents. There are advantages in treating neighborhood_ parks as

a_separate category, and then conducting a second analysis_of all community -

Serving parks combined. For the community - serving -park category, it seems

appropriate:to us to include schools and private facilitieS serving devel-

opments; using the Fairfax County approach; discussed in Chapter 2, or a

variation on it.

Capital expenditures and operating expenditures also shoUld be tom=

puted per resident. These indicators get at current park expenditures,

whereas
=;

_the park acreage -and location indicators profile part of a COmmun

itrs_park history. RefineMentt of these indicators may be useful. 'Young

people use park services -more than older people. ,A_survey of citizens in

Washington; D.C., in 1972 revealed that about 72_percent of the visits to

city_parks were -by individuals:19 and under. ThP_Presence of residents

age 0 to 19, therefore, could be used as an indicator of need; Compari=

sons -could be made in either of two ways._ First, comparisons of acreage,

fAtilitiest and expenditures could be_Made in terms of 1,000 (or 100)

persons 19 and under; Second; comparisons could be based on actual use,

so:that if 72 percent of the park users in one neighborhood were 19 and

under and 56_percent in another neighborhood were 19 and under; then cem-:

parisons_could be made in terms of dellars:spent for children in one neigh-

borhood (assume 72 percent of total_ekpenditures) with the amount spent in

another neighborhood (assume 56 percent of total expenditures) to arrive

at separate estimates of dollars spent per capita (or per 1,000 or 100

persons) for those 19 and under and also expenditures for those over 19;1

- This - refinement points toward the-importance of relating facility

availability to actual_ use. It is worthwhile_ito compute_the relationship

between capital eXpenditures; operatingexpenditures, and the number of

facilities -per USdr. In_some neighborhoods use may be heavy, and in others

it may be- light;: These data also_record use_by_persons who de not live in

the _neighborhood_park's service area;,_
Neither comparisons with the total

population nor- with the_00pUlation_age 19 and under get at the relationship

between expenditureS and actual use of services. Use is a_reSUlt_of_ser-

vice provision. ComparitonS of expenditures with use combine indicators

of resources and restiltt
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Variatin in findirs ::hat are possible using these methods is
illustrateo

Table 2. 4:Tiruzi Oueratins. Expenditures by
Tot'...1.pul_iit12111211t and Users

Neighborhood-1 Neighborhood 2

Per 1,000 residents $6,00.0 $6,000

Per 1,000 residents 19 and under 20,000 24,000

Per 1,000 users 2,000 4,000

What does Table 2 describe? :Firs-tithe same number of dollars_were
spent per 1,000_residents. Second, the dollars:spent for persons 19 and
under varied because the percentage of- the population 19 And7under in the
two neighborhoods differed. Third, use was much heavier in Neighborhood 1
than in Neighborhood 2 so that twice as many dollars were -spent per user
in Neighborhood 2 as in Neighborhood 1. One can infer that -per capita
equality is the standard of equity that is employed; Use reflects demand,
so this pattern is not consistent with equity based on demand.

Table 2 illustrates the importance of taking results, in this case
use, into account. Operating expenditures is a viable place to make adjust-
ments. Park acreage is relatively fixed. Equipment and facilities are
subject to some manipulation. Operating expenditures offer -the greatest
opportunities for change in_response to varying use patterns. Adjustments
in operating expenditures, however, may go only a short distance toward
meeting needs for park:services, changes in acreage and facilities gener=
ally having greater effect.

Activities

Indicators of activities are not very important for park services.
The activities of maintaining, supervising, instructing, and the like,
that park employees engage in cannot be measured directly. For purposes
of analyzing service distribution, the most useful indicators of activities
are the hours (or minutes) for which park services are available. We sug-
gest indicators for hours of operation of facilities, hours of supervised
recreation, and hours of programs. The most important of these probably
are hours of operation of facilitiesthat is, hours that facilities are
available for public use. As with resource indicators, these can be cal-
culated for the entire population of residents, for an age groupsuch as
those age 0 to 19, and for users of the facilities. The hours that facili-
ties are open probably will tend to be similar throughout the jurisdiction
by type of facility. However, the hours of operation in relation to popu-
lation and in relation to the number of users probably will vary greatly.
Hours, like operating expenditures, permit some flexibility. If some
neighborhoods have heavy use during available hours of operation, additional
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hours can be added._ Comparison of hours (or minutes) with use provides a

result oriented indicator of activities. Again, a table will help illus-

trate the importance of comparing minutes with use, as well as with ser-

vice area population.

Table 3. Weekly Minutes of Operation of Swimming Pools by

Total Population, Age,-and Use

Neighborhood 1 i1--iighbOrhOod 2

Per resident 0.24 (10,000) 0.24 (10,000)

Per resident 19 and under 0.96 (2,500) 0.80 (3,000)

Per user 2.40 (1,000) 1;69 (1,500)

Both neighborhoods have 10,000 residents. :Both pools are open 40

hours Per week, or 2,400 minutes per_week;: In both neighborhoods, there

are 0.24 minutet_Of pool operation per resident per_Week. In Neighborhood

1, there are 2,500 residents age 19 and under. In_ Neighborhood 2; there

are 3,000 residents age 19 and under; There is a differenCe, therefore;

in the numberofliiinUtes of operation per resident 19_and under per week,

0.95 in NeighborhOdd 1 and 0.80 in Neighborhood 2. The number of users

also.varies, 1,000 per week in Neighborhood 1 and 1,500 per week in Neigh-

borhood 2. The minutes of operation, then; is 2.40 per user-in Neighbor-

hood 1 and 1.60 per user in Neighborhood 2; a ratio of 3 to 2i Each mea=

surement_yields a different- picture. The relevance of measuring use, as

Well_as.the population of:the_terVite area, is- evident. Again one can

fer that per capita equality it_the_standard of equity that is employed.

Demand -is not the basis fdi,:equity judgments, because use is an indicator

Of demand and use is unequal.

The significance of thete data depends on additional information._

Thitiincludes whether eitherisOMMing 001's capacityis over-extended

by the amount of use-it receivesi:Whether hours of operation canib0:6X=

tended, whether use was greater than normal, perhaps because of hotter

weather than usual, and so on. _Thetis, the existence of an inequality

based On _use patterns neither makeS it apparent that a remedy is called

for nor does it automatically tell one what the best remedy is.

Results

Indicators of results are difficult to obtain. The objectives we

described for park services calls for leisure activities that are enjoy-

able, accessible, aesthetically aPPealin 9; and safe. Accessibility is

directly measurable with indicators of service characteristics. The

foundation for resource analysis is readily available in terms of acreage

and distance. Whether services are enjoyable and aesthetically appealing

substantially depends upon the perceptions of citizens, although hopefully

there tend to be reasonable relationships between these perceptions and
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the characteristics of_parks. Frequency of use of parks, of course, is
related to enjoyment, but it also may be related to the number of alter=
natives one has. Safety can be measured objectively, using accident re-
cords and crime statistics. But more_ important, perhaps, is the percep-
tions people have Of park safety and how these perceptions affect their
rates of use and the enjoyment they experience.

These- observations introduce the reseriations we have about_relying
upon indicators of park service_results; Still, we believe results indi-
cators for parks to be useful for assessing the effectiveness of park
services and also useful for comparing the distribution of park services
among neighborhoods for the purpose of assessing the equity of park distri-
bution. Use data have added importance in that they take into account the
fact that some residents do not rely on the park nearest to their residence,
instead traveling elsewhere in the community.

The usage of parks and park facilities is important. Parks are of
little value if they are not used. The use of parks in relation to park
acreage,. facilities, and hours of operation was discussed above under cate-
gories of indicators of resourf:es and activities. Another way of looking
at usage is in relation to the number of residents of the park service
area. indicators of this type are:

Attendance per 100 hours of operation (by type of facility)/
1,000 residents; and

Number of users of community-serving parks/1,000 residents.

It is of some interest to know the frequency with_which the service
area's population is- using park services; High usage in relation to numbers
of residents does not accurately measure park service effectiveness. This

indicator also measures the demand of residents for park services. In

adding perspective about residents' demand for servicesi use data may be
helpful in combination with resource and activity indicators. Contider

the following pos_ible pattern.

Table 4 Selected Indicators of Park Service Resources, Activities,
and Results

Neighborhood_l Neighborhood 2

Acres of community-serving
parks/1,000 residents

6 6

Weekly minutes of swimming pool
operation/resident

0.24 0.24

Weekly minutes of swimming pool
operation/user

2.40 1.60

Number of weekly users of community-
serving parks/1,000 residents

80 180
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Both neighborhoods have the same number of acres -of community=serving

parks per 1,000 residents and weekly minutes of swimming pool operation

per resident; Neighborhood_l has 2.40 minutes of weekly:swimming pool oper=

ation per user compared with only 1.60 minutes per user in NeighbOrhObd 2,

indicating a much higher rate of use in Neighborhood 2. The differehte_in

the number of weekly users of community- serving parks per 1;000 residentS

is aven_greater; 80 -in NeighbOrhOOd 1 and 180 in Neighborhood 2. ThoUgh

the resc-ce distribution is similar; the use of park services is much

greater in Neighborhood 2 -than in NeighbOrhood 1. Localofficials must

decide in this_casewhether the appropriate equity_standard is equal dis-

tribution of resources per resident or per user, A compromise position

Would be to distribute_physical facilities based on residents, but to dis-

tribute operating funds and hours of operation on the basis of use.

_ LOW rates of usage do not necessarily indicate -low -need for service.

Three other- possibilities are: 1) ResidentS may:prefer_fatilities that are

not AVailablei_e.g. tennis courts instead of ball fields, a swimming_pool

instead of a picnic area; 2) Services offered may be of such low quality

that residents choose not to use them; 3) Residents may want to use park

services offered bUt be deterred by the belief that the parks are not safe.

Local officials -will learn which, if any, of these:possibilities apply

only if residentS tell,theM. The systematic way of gathering this ihf01.=

mation is to conduct citizen surveys. User surveys are helpful in finding

why users come and froffiA0iere they come. Nonusers also must -be contacted

to determine why -they chooSe not to use park_services. To aid administra-

tors in making equity judgments, it is especially_ important to learn what

use citizens make of the park nearest to their residence. Close proxiMity,

Within community standards; means little tc residents if they do not use a

Park under current conditions but would use it if cpnditions; under the

control of the parks department or other community agencies; were changed.

Opinions should be gathered about park fatilities, safety,.- cleanliness;

hoUrS of operation, and helpfulness of personnel. A sample questionnaire

is- presented in Appendix B to this chapter._ The responses will_be very

helpfUl in- assessing the importance of proximity of residents to actual

use of:parkt. In_thi5 way the data are relevant to equity judgments based

on equity as equality 3y eliciting preferencet; they add perspective to

demand (use) of data..:-

Opinions -about service quality should not be taken as accurately_re-

presentingobjective_tOnditions for comparative purposes. For example,

if respondents in:Neighborhood 1 criticize the lack of cleanliness in

their neighborhood park, and respondents in Neighborhood_2_praise clean=

liness in theirs, a:number_Of explanations may apply. _1) Cleanliness

may vary as reported. 2) Expenditures per -acre for maintenance may be

similar; but varying -usage and /or cleanliness habits by users_ may account

for different cleanlinetS conditions. 3) Respondents in NeighbOrhood 1

may expectto receive inferior_ services, and therefore, they may report

services as being inferior. 4) Categories_ such as very good, goOd*Jair,

and poor are so indefinite that there is_no wayto_beconfident that res

pondents are applying the categories consistently_to similar conditiOns.

5) Respondents in certain neighborhoods may bp dissatisfied with park

services in general; with some particular aspect of park services, or

with services in general, and may give generally low ratings to each
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aspect of park services, even though cleanliness may be comparable in
neighborhood parks receiving dissimilar ratings. These possible explana-
tions suggest that administrators should press for interpretations of
differences. Do citizen responses match whatever objective service data
are available? How do field supervisors interpret the findings? What
type of response should the different findings be given, e.g. change the
conditions themselves, provide additional information for respondents, or
treat the responses as symptoms of another cause and try to treat the cause?

Recommendations for Data Gathering

Indicators of resources are the most important type of indicators for
analyzing the distribution of park services. They are the type of indica-
tors cl±stomarily recommended by- the National Recreation and Park Association
They have the great advantage of being easy to gather and to work with.
The most useful indicators of resources seem to us to be:

1. Acres of community-serving park land/1,000 residents

2. Number of residents more than 1/2 mile from a neighborhood park

3. Number of facilities (by type)/1,000 residents

4. Number of facilities (by type)/1,000 users

5. Operating expenditures/resident (or user)

These indicators get at accessibility of parks and facilities to users.
They deal with the cumulative history of the community (areas of community-
serving park land, number of residents more than 1/2 mile from a neighbor-
hood park, number of facilities per 1,000 residents). They take density
(indicators_l and 3) into account, as well as distance (indicator 2). They
relate facilities to use (no 4)._ Hence, they incorporate a result (use)
with a resource for an indicator for which data can be gathered easily,
either because fees are collected, as with swimming pools, or because vi-
sual observation is easy, as with tennis courts. Annual expenditures
(no. 5) per resident or user also are taken into account. Resident data
are readily available, and for some facilities, user data will be avail-

able making user comparisons feasible. Expenditure data provide a check
on current practices, supplementing cumulative history indicators. Another
useful way to take recent experience into account is to compute data for
these indicators for five years earlier, or three years, thereby gaining
perspective on the trend in distribution. Current inequalities in park
acreage and facilities are less important if the trend is toward reducing

disparities.

Indicators of results are useful. But they are difficult, and costly,

to gather. The benefits from having the data may not merit the effort of
collecting it Certainly it is less important than resource data. The

resource analysis should be conducted first. It may raise questions that
result data would help answer. The most generally useful result data seem
to us to be:
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Number of users of community-serving park/1,000 residents

Citizen reasons for non-use of the park nearest their residence

If the rumber of users of parks is low per 1,000 residents, a_defi=

ciency on a resource indicator may not warrant a costly remedy. If use

of a park is low, the reasons may be ascertained by a citizen survey in

which reasons for non-use are determined. Because some reasons for non-

use can be chanced with expenditures for facilities and operations with =_

in existing parks, correcting problems uncovered in this way may be fairly

easy. Therefore, the information gathered will tend to be useful for

decision-making.

How to Relate Service- indicators to Equity Concepts

These indicators should be used in making judgments whether various

equity standards have been met satisfactorily. The three most useful

equity concepts are equality, reed, and demand. To make judgments about

equality, service indicators should be compared with population indicators

(per capita, per 100 and per 1,000 residents) and age indicators (persons

under age 18, for example). To make judgments about need, service in-.:!ca-

tors - should be compared with general need indicators such as mean hou7,ing

value or income. To make judgments about demand, service indicators should

be compared with use data. These relationships are illustrated beldw in

Table 5.

Table 5. Relating Park Service Indicators -to- Equity Concepts

Equality

Acres of community-serving park land/1,000 residents'

Number of residents by neighborhood more than 1/2 mile from a neir2hho1-

hood park

Number of facilities (by type)/1,000 residents

Operating expenditures/1,000 residents

Citizen reasons for non-use of the park nearest their residence

Need

Acres of community-serving park land/index chat includes mean housing

value or income as one variable2

Number of residents by neighborhood more than 1/2 mile from a neighbor=

hood park/mean housing value or income

Number of facilities (by type)/index that includes nean housing value

or income as one variable
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Need (continued)

Operating expenditures /index that in:ludes mean housing value or inc-
as one variable

Citizen reasons for non-use of the park nearest their resider-..e/mean
housing value or income

C and

Acres of ccimunity-serving park land/1,000 users

Number of facilities (by type)/1,000 users

Operating expenditures/1,000 users

Number of users of community-serving parks/1,000 residents3

1_
(lhese relationships also can be described for persons
under age 18. Calculations can be made per 1,000
residents or per 100 residents. If residents live
within service area of more than one park, assign
them to only one park, the park closest to them unless
separated by a barrier. Do not count residents twice;
double counting will invalidate all the calculations.

2The index also probably should include a population
and an age variable. For examples of how to construct
indices, see Chapter 6 Management Strategies.

31f data about all types of users of ;:arks are riot avail-
able, limit the analysi§ to users of programs and faci-
lities where counts of users are made.

2 - i
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Footnotes

1For further explanation of this method see Donald M. Fisk and
Cynthia A. E tgLLIMsit)ution of Recreation Services: A
Case Study r ashington, D.C.: Urban Institute, 1974).

2Useful discussions, and versions of citizen surveys for recreation
can be_found in Kenneth Webb and Harry P. Hatry, Obtaining Cit4zen-Feedback-:
The Application of Citizen Surveys to Local Government-s, (Washington, D.C.:
The Urban Institute, 1973), and Harry Hatry, and Diana Dunn, Measuring the
Ufectivenes-sofLocal Government Services : Recreation, (Washington, U.C.:
The Urban Institute, 1971).
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APPENDIX A

PARK AND PLAYGROUND QUESTIONNAIRE
(Complete this form for each public recreational facility in the catty.

Include recreation centers, parks, playgrounds, and
public school playgrounds if open to the public. Also
include private facilities that serve housing developments.)

1. Name of facility

2. TYpe of facility (park, recreation center, playground, pub-blic school

_

3. Street address of facility

4. Days and hours of operation

5. Total hours open per week-

6. Park acreage

7. Annual attendance

8. How is attendance measured (estimate, exact count, etc.)

9. Annual budget expenditures for latest year available

10. NUmber of full=time city employees assigned to fadility (calculate sep-

arately for year-round and fcr summer help)

11. Number of_parttime city employees assigned to faciiity (calculate sep-

arately for year-round and for summer help)

12. Number and type of special recreational programs and activities offerec

at facility each year. Describe in detaiL

.1.

13. Number of picnic tables

14. Number of restrooms



15. Amount and type of playground equipment

16. Number of baseball, softball, and rootball fields

17. Number of tennis, basketball, and volleyball courts

18. Number of swimming pools. Indicate type and size of pool

19. Year facility was established

24
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APPENDIX B

Parks Survey

Street address

1. What park do members of your household use most often?

Why?

2. What park is closest to your residence?

Don't know

2a. How many times have members of your household used the park nearest to
your residence in the last 30 days?

10 times or more 1 to 5 times

5 to 10 times Not at all

2b. What other community park have members of your household used in the
last 30 days?

3. On the average during June; July, and August, how many times a week do
members of your household use a park or playground?

5 or more days a week 2 dal..1 a week

4 days a week 1 day a week

__3 days a week Usually not at all

4. For the park that is closest to you
members rate it?

Name of Park Characteristics

JDon't_know

how would you or your

Very
-Good Good a4r

bout-eh-old

Don't
Poor _ow_

Type of facilities
Roues of
operation

Cleanliness-
Condition of
equipment

Safet
AMOUnt of

space



Name of-Park __Characteristics
Attitude and

helpfulness of
--personnel

Don't

Good Good Fair Poor Know

Cost of using
--facilities

Overall rating

(These questions can be asked for any facility that either is near the house-

hold's residence Or which household members have used during the last 30 days.)

The next question is to be asked if household members did not use the nearest

park within the last 30 days.)

5. Would you give the reasons why you or members of your household did not

use
during the last 30 days.

-tname of park nearest residence

(Indicate response by check mark.) Name_of_Park

a. DdieSn't have facilii-es we like

b. Too far away

c. Do not feel safe there

d. Do lot like the other users-

e. Too crow

f. Too difi. to get there

Not clean or well maintained

h. We were too busy

i. We don't like to do things in any park

j. Use of facilities casts too much

k. Other (specify)

(These questions can be asked for Any .fr.cility that is near the househOld't

residence.)

6. How do membert of your household get to the ark nearest your residence?

(name of park)
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Mother Father Children

walk

b1cycle

privati car

1,us

other (specify)

7. How do members of your household ,et to the park they use most often?
(Put name of park under household merWirs.)

Mother

walk

bicycle

private ear

bus

Father Children

other (specify)

8. What park facilities (playground with swings and slides, picnic areas,
ball fields, tennis courts, swimming pool) do you and members of your
household use most often? (Number in rank order if list more than one.)

Mother

Father

Children (1)

(2)

(3)

(age)

-a =e

9. Are there any changes in park locations, facilities, or activities that
would improve the usefulness of public parks for your household?

Yes No Don't know Na opinion

If yes, what additions or changes would you make?
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CHAPTER 5. GEOGRAPHIC ANALYSIS OF PARK DISTRIBUTION

Geographic analysis of service distribution should precede judgments

about the appropriateness of a distribution pattern. The preceding chapter

focused on indicators of park distribution. This chapter covers the iden-

tification of geographic units of analysis and the selection of population

and socio=economic data to which service data should be matched.

Geographic Units of Analysis: The Service _Area

For each type of park, or facility; for which a distribution analysis

is to be conducted, a circle should be drawn representing the park'S'service

radius. The distance of the service radius will depend upon a) the type of

park, and b) the distance standard accepted in the community for that type

of park. For neighborhood parks, for example; the standard suggested by the

National Recreation and Parks Association is a service radius of no more

than one-half mile.

One objective is to determine thenumber of residents who do -not live

within a service radius; To accomplish that, a circle of appropriate radius,

say_one=half mile. should be drawn around each park classified as a neighbor-

hood:park. A circle also should:be_drawn_around larger parkt_Whith perform_

functions similar to those of neighborhood parks. Those_functions will need

toibe_Specified in 'order to decide_whether also to draw service lines around

school grounds and private recreation areas_in developments; For Private__

re:reation areas, the service line would not go outside the area -of eligible

users, bUt it_Would not-necessarily include all of, Lhe private development;

since some eligible residents might live outside the service area radius

accepted in the community. After service district_ boundaries are drawn; the

area that falls within them should be inspected. Where there are impassable

barriers; such as expressways, or barriers pastable with considerable diffi-

culty; the service boundaries should be modified to reflect realistic walk-

ing paths;

process_tan be repeated for each type of park., For each park

type; a !service radiUt appropriate to_it should be seletted._ For small

and medium size parks, thete with a service radius no -more than two or

three miles. the service area can be calculated in mileage rather than in

time For service areas of greater size, such as for regional parks, driv7

'frig time is a more suitable criterion for calculating 6- service area. Ease

of access may vary considerablyi_depending on the location from which one

is travelir7 to the regional park.

Many people will -live within more than one park service area For

example, some residents May_ive within the service radii of -two neighbor-

hood parks. For purposes of calculations, each person should be assigned

only to one If these parks; This procedure Or yield an-accurate measure

of acres and facilities per 1.000 persons. If_residents are assigned to

more than one park, being counted two or mor4pes; the calculations will

rot be valid.



A second objective is to determine whether enough park acreage and
other facilities==ball fields; tennis courts, swimming pools, and so on,
are available to serve the residents within each service radius. For this
purpose, population estimates must be obtained for each service area The
procedure for making population estimates will be described below. At this
stage, accurate data are needed on park acreage and on facilities in parks
and elsewhere. Cata on park acreage and facilities provide the basis for
determining whether there are 10 acres of community-serving parkland, or
whatever the standard may be, per 1,000 persons within the service area, or
whether there is one basketball court for 500 people, if that is the
standard.

These_ service also provide the geographiobbundary which
to apply the otr i ee indicators discussed in Chapter 4 example,
capital:expendivE4 per resident and operating expenditures per resident
should_be:based on_the_number of residents in the service area. Three
additional calculations are needed in this respect. 1) Some residents will
live in more than one service area, Therefore, they will be the recipients
of expenditures tor each service area. If expenditures for one park are
$20 -per capita and those for a second park are $15 per capita, then resi=
dents living_ within both service radii would be the recipients of $35 per
capita. 2) Some residents will not live in any service area. Therefore,
they could be interpreted not to receive any expenditures on their behalf.
In this interpretation, a:neighborhood would be described-in two parts.
One percentage of its residents would receive x dollars of operating expen-
ditures per residenti_and a second - percentage -would not receive any.
3) Those living outside -the service area, according to community standards,
could be assigned to the service area of the park nearest them. This
method would affect each indicator that relates a service variable, such
as park acreage, facilities, or expenditures, to a population variable,
such as each resident or to 1,000 residents. Assume that operating exper-
ditures were $20 per capita, $40,000 for 2,000 residents within the ser=
vice area and there-are_2,000 more residents_in the_neighborhood outside
the- service area If these 2,000 outsiders are Included; fOr a total of
4,000 residerts to be served, then per capita ey.:..1:nditures v 7d be $10.

Poyulation_and_Socio-Economic_Data_

Each of the indicators discussedabove depends upon preparing popula-
tion estimates for_service areas and for territory not covered by service
areas. There are two source references for population data, both of them.
compiled by the U.S. BUreau of the Census. One is Block Statistics and the
other:is Census:TrPct Statistics, A block_is an area bounded by streets on
All.sides;_usually it is:four-sided, _A census tract.may have several thou
sand residents_and_it will be composed of many blocks; Consequently,_a
census tract is-not likely to coincide with a park_service_ai-la, usurlly
being much larger than a service area for a _neighborhood park; Thus,
divisions of census tracts are needed to make'estimates for service areas.
But no soundbasis6savailablefor making these divisions, except by
referring to block_data, _Therefore, it is sounder_to build population
estimates for service districts from block data. Bedause the census is
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conducted only at 10 year intervals, the data become unreliable, especially

in arras of rapid change, either from construction, abandonment, or doub-

1:r; ",;. Planning departments may update these population estimates per-

ic , using school data, Cectrical hook-ups, and building and demo -

1i % _. permits. Some inaccuracy, however, is inevitable.

One problem with block statistict=it_that few data items are included

there. Block data are limited to population, number of blacks, and median

value of owner occupied housing units. Ode can base the population esti-

mates on block statistics; The,:a data also can be used to determine whether

one or more black ne.qhborx;d7 fall below community- standards fo- park

services and how black i::.ight:whoods compare with White neighbOrhoods

in the park services they ree..:eive. Housing value data can -be substituted

for income Oita, or -used in their own right to infer need for park services.

That is, housing value could be assumed to coincide; roughly, with less

interior and exterior recreation space; less money with_which to- purchase

private recreation, and less mobility to get to a variety of_public and

private recreation_ sites. _Therefore, one could usehousing data to deter-

mine whether the distribution of park services was consistent; or was in-

consistent; with the need for those services. Housing data could be in-

cluded in an index b"% which priorities are determined for supplementing

the current distribution of park services.

Census tract data cover a WidefatiO Of_items. They include age;

income (percent families earning an- income below the poverty level); educa-

tion, and mobility (percent householdsmitheUt.an_automobfle). Someof

these data are useful. Age_canbe used to detertine the_distribution
young persons, the age group which uses parks more heavily than other age_

groups. The income data can be used as a more direct measure of need than

housing data, although the difference between thete indicators for infer-_

ring need probably is modest. Data about hOUtehOldt without cars can

vide additional perspective on need for park services. In each_inste,

however, the potential utility of the_data must be compared with the i..)b-

Able inaccuracies of translating it into service area boundaries. Triins7

posing census tract data into service area data requires assuming ':6t

population in the portion of the census tract in the service area has t:e

same characteristiet as the population of the entire tract. The_stronil'.

argument for thit assumption is that there is no basis for any other_assw.

tion, short of interviewing residents as though_a_ new census were being

conducted. The simplicity of the method reduces thecost, and the accuracy,

of the 7nalysis.

Conducting Analyses -and Using the Results

The data analysis methodology is simple, though laborious and t:Ae-

consuming. A great deal of addition is necessary, as data for component

parts are summed into totals for the whole. !Idicators for services must

be divided by indicators of population. Jurisdiction-wide means and

medians should be recorded. The location and number of residences and

,:e'rvice areas that are below community standards for park services should

be ic:ntified.
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Local officials primarily will be concerned with places that lack
services that community standards suggest they should have They will
want to know which places are most lacking in park services. which are
farthest from parks, which have the fewest facilities available to theo
which have the least hours of operation, which the least operating expen-
ditures. The seriousness of deficiencies increases if the deficiencies
are cumulative, if the same places are deficient in park services using
several indicators. A remedial strategy could rely on any of the concep-
tions of equity described in Chapter 2. Primary concern with equality,
need, demand, preference, or willingness-to-pay, or a balance between two
or more of these alternatives, could inspire a change strategy. The equit:
option relied upon will influence decisions about what data should be ana-
lyzed. If need is an important equity consideration, then data about
house value and income may be used Concern with constitutional equality
may require that racial data be analyzed to determine whether minority
neighborhoods consistently receive less service than other neighborhoods.

More elaborate statistical techniques_may be needed if a court case_
is:pending;__It may be necessary to determine whether there is a statisti7
cally significant pattern_of certain types of neighborhoods, perhaps blatk
ncMhborhoods, receiving fewer park- services than other neighborhoods.
Then correlation and regression analysis mayibe_warranted; However, for
de,:ision-making by administrators and elected officials, the simpler tech-
r,ques referred to above should be sufficient;

The main point of the analysis will be:

1. Which areas are deficient in park services according to accepted
:ommunity standards?

2. Are these deficiencies cumulative on several indicators or are
they based on one or two indicators?

3. What data are relevant to determining priorities for
neighborhoods closer to meeting community standards?

'king the analysis as background, a strategy then should
for change.
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CHAPTER 6. MANAGEMENT STRATEGIES

This final chapter addresses the subject: How should equity concepts,
decision rules, and service indicators be used? In examining this subject,

the following questions will be addressed:

1. Which equity concepts should be relied upon flr park services?

2. How should equity concepts, decision rules, and service indicators
be integrated?

3. How can indices of service and population measures be constructed
.;:cd to determine priorities?

4. When should data be gathered and what data should be selected?

Wh4ch_Equlty-Concepts-Should be Relied Upon for Park services?

Equity judgments are value judgments. Guidelines can be suggested,
but ultimately each indiv-fdual must decide._ On what do we base our sug-

gestions? First, they ar,. based on the general objectives of park ser-
vices. The first step to take in considering which equity concepts to_
apply islo ask how their_application will aid_in_achieving service_objec-
tives. Second, some-of hese sug9estions are_based on commonipractices in
cities. In Chapter 2; ..f? noted there is variation in the decision rules

used in different cities and that the consequences_of these_decision rules:
for service_ distribution also vary; Not enough research has been conducted:
for anyone to be confident abo "t which decision rules are used most frequently.
However; our research has enable;. us to determine that the suggestions for
selection_of equity concepts that we make below are consistent with some of
the practices in_a number of mador cities. Third; our suggestions reflect

our own:value judgments. One of our values is that equity concepts sheuld'.
be applied:so:asito_minimize spillover effects-7,consequences from the be-
havior of individuals that harm their neighbors. _While we believe there is

a certain logic to our suggestions, we do not_pretend to have overcome our

own biases nor to have avoided all misconceptions.

Parks social and physical development and enjoyment of
individual: ,jective is to facilitate that development and enjoy-

ment. The 4. teristic setting them apart is that use of parks is

discretionatl . 1 'le liesure of residents. Residents choose, at their

discretion, to use parks or not to use them.

The equity concepts equality, reed, and demand each should be used in
distributing park services. The cr,A.ribution of parks should be equal in
the sense that an acceptable minimur: 'or greater) level of service should
be provided to the residents of every neighborhood. One of the main
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conditions which affects the extent to which these facilities are used is

their accessibility to residents._ Accessibility_ varies with distance and

with the transportation options of residents. It .is more difficult for

low income residents to travel long distances, - since they have _feWer trans=

portation resources; Moreover, low income residents can affOrd fewer re=
creation services that are provided -by the private:sedtor. LOW_inCOM6_

and a shortage of transportation resources.are evidence:of:greater_heed.
The_objectives of_park services to facilitate .social:and_physical develop=

ment_and enjoyment will be achieved more satisfactorily if need is recog-

hiled in the distribution of park facilities.

Demand also has_a worthwhile role, because some facilities are used

more heavily than other facilities. Therefore, it may be reasonable to
provide more equipment and materials in parks that are_used heavily than

would be warranted based on the criteria of aality and need The dis-
tinction_here is that new parks_and some facilities should be more res-
ponsiVe to need in location decisions, while equipment and materials pro-
bably should be more responsive to demand.

Preference and willingness-to-pay,have more_ specialized application.

Preferences usually are too costly to:discoveri_if they are_not expressed

as demands. They are useful to provide:suggestions_for park facilities,
equipment, and programs to be made available in parkt. Willingness=to=

pay is administratively impractical or contrary to the objectives of many

services. It should be applied primarily to special_ services, golf courses,

'recreation programs, and the like, which serve a limited portion of the

population.

Integrating Equity Concepts-;--Decision Rulesi_and Service Indicators

The selection of service indicators should be integrated with choices

Of equity concepts and decision_ rules. Suppose that the equity concepts_
one_withes to apply to an aspect_of a service have_been selected. Decision

rUlet to_implement_those equity_concepts then can be identified. The,indi:=

cators of service dittribution that will facilitate judgments about the

appropriateness of the implementation of the equity concept also are rather

readily discerned.

How should funds be distributed for new facilities and equipment in

existing neighborhood parks? :It_has been decided, we will presume, that

the_equity concepts of need,- demand, and equality will be used to distri-

buteservices. Why ? -Lower income persons are less able to afford private

recreation. They also -may have less nearby park space because of greater

density_in_low income areas. Therefore, it is reasonable to_ give priority

to low income areas in dispensing facility and equipment funds to existing

neighborhood parks.

Demand helps limit potential excessive emphasis on need. If parks

in a low income neighborhood are not used, then they should be given lower

priority than they would merit on the basis of need alone. Conversely,

more heavily used parks could be given higher priority than would be

warranted on the basis of need alone.
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Equality comes into play in that park services for each neighborhood

should meet minimum (or greater) standards. When deficiences exist, how-

ever, priorities should be developed relying on need and demand.

The following decision rules would be among those useful in imple-

menting the concepts of need and demand:

1. From a list of neighborhood park facilities and equipment needing

repair or replacement, initial priorities will be selected based on the

income characteristics of the neighborhood served, low income ranking

first and high income ranking last.

2. This priority list will be modified based on information from

park records and park personnel about the usage of these parks and their

facilities and equipment, low usage being moved down the priority list.

3. Additions to neighborhood park facilities and equipment will be

based, first, on need (income characteristics of the neighborhood), modi-

fied, second, by usage of the park to shift priorities established by the

first criterion.

4. Replacement and repair of facilities will be given priority over

additionS, replacement and repair also being considered a manifestation

of demand (heavy use). Administrators also should consider whether -re-

placement and repair is caused by vandalism and make judgments whether

the risk of recurrence warrants the cost of replacement or repair.

AlthoUgh the above decision rules are based on the characterittics

of the_serVide area, for example, persons- within one=half mile of_each

park; -the CharaCteristics pf,persons outside the service areaj_but_whoi

lack a park within the community's specified acceptable distance,should

be assigned to the nearest accessible_park_in developing a. ranking system.

Thus, it is important to include numbers of:pertOns_outside the_service

radius but unserVed_by _another park in_developing the ranking system. This

is another reason why demand should modify_need. _Peesomably many of these

persons outside the service area will be using the park, or parks; nearest

to them; increasing use above what would occur frOM the population within

the service radius.

Indicators that would be useful in determining whether the need and

demand concepts of equity are being implemented satisfactorily include the

following:

Facilities needing repair or replacement per 100 persons

in service area (and unserved adjacent area).

Equipment needing repair or replacement per 100 persons

in service area (and unserved adjacent area)

Cost of facilities needing repair or replacement per 100

persons in service area (and unserved adjacent areas)
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Cost of equipment needing repair or replacement per 100
persons in service area (and unserved adjacent areas)

Number of facilities and pieces of equipment (by type)/
index that includes mean housing value or income as
one variable

The indicator:problems associated with the decision rulet for thete
conceptions of equity=for,dittributing_facilities and equipment to exist,
ing neighborhood parks primarily_inv;olve problems of- gathering data about
the population. Besides gathering data inside the service radius, data
will_be needed for the area outside the service radius. Thete data should

identify_the number of persons. Income data for census tracts or enumera-
tion- districts will be difficult to relate accurately to service district
boundaries, A_ substitute_ method__ probably will be needed; such as using
housing value data available in U.S. Bureau of the Census Block Statistics;
Data abdUt park facility and equipment usage also will be needed, or the
judgments of park personnel must be relied upon.

Onde the subject oficoncern_is clearly identified, such as how to
distribute funds to existing parks, the -data useful for making that deci,
sion_also tah.be identified clearly. The linkages between concepts of
equity;_ decision rulesi.iand indicators of service and population character=
istics can be identified by careful thought and systematic attention. What
looks like a complex, even esoteric_ subject when examined abstractly, be=
comes readily manageable when specific decisions are confronted.

Now-Can-Indicators BeUsed_Ao Establish Priorities?

Indicators can be helpful in determining_ which areas deserVe atteh=
tion and then what sequence in which to make park investments. :Consider
the subject of where to_locatenew neighborhood parks. An equality ttah4

dard can be used to determine what areas deserve attention. The standard
addpteCby_the community may be that everyone should be within 1/2_Mile
Of_a:heighbOrhOod park. Those areas left out;,according to this standard,
daii_beAdterMihed by_drawing service radii around each park meeting -the
ClattifitatiOn of neighborhood park or a substitute-for it such as (a

portion of a:community-serving park, part of an_elementary school play-
ground, a private park serving a private development), after adjusting

the boundariet of the service area to reflect impassible barriers to

walking.

Now should priorities be established among those areas deficient_in
neighborhood park acreage? Indicators of population and housing can be
used, but which indicators and how should they be manipulated? The simp-
lest way would be to give priority to the area having the most people out-
side the 1/2 mile service standard. The second simplest way would be to
give priority to -the -area having the most_persons under age 18 outside the
1/2 mile standard. This method would reflect the probability that neigh-
borhood parks would be used most heavily by young people.
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We suggest considering additional factors which take need into account.
Need can be inferred from income or housing value and from population density.
Income or housing value provides clues about access of individuals to private
recreation and to more distant public recreation. Population density pro-
vides clues about availability of private yard space. These indicators,
toether with data about numbers of persons under age 18, also provide clues
about potential demand. Thus, use of these indicators incorporates consider-
ation of equality, need, and demand.

Specifically, we suggest gathering data for areas outside the 1/2 mile
service radius about the total number of persons under age 18, the population
density per acre, and the average value of owner occupied housing. These
data are available in or can be calculated from the Block Statistics of the
U.S. Bureau of the Census. Numerical rankifigs then should be established
for each area for each indicator. These rankings then should be added to-
gether, yielding a total. These methods are illustrated below in Tables 1
and 2, using data that were gathered by graduate students in Charlottesville,
Virginia in 1977.

Table 1. Categories for Determining Priorities Among Areas Deficient in
Neighborhood Park Acreage

Order of Priority (1 is Lowest and 4 is Highest)

Total persons under
18 years not served

Population density
per acre

Average value of
owner occupied
housing (000's of
dollars)

2 3 4

0-2001

0-3.0

Over 35

201-400

3.1-5.0

21-35

401-600

13-20

Over 600

Over 7.0

Under 13

'These numerical groupings seemed appropriate given the
distribution of the data found in Charlottesville. Numer-
ical groupings should be adopted in each community that
will produce a reasonable distribution of cases in each
group.

2
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Table 2. Application of Rankings in lachtategory to Areas Deficient in

NeighborhoodPark Acreage

___ Areas Deficient in Park Acreage with Order of Priority

A

Total persons
under 18 years
not served

Population
density per acre

3

Average value of
owner occupied
housing 2

Total
(order of priority) 9

2 2 4

3 2 4

3 2 4 1

8 6 9 3 5 7

The area with the highest score would be given first priority. Other

factors could be considered, which also could help break- ties. These would

include such items as which areas of the community have lacked park invest-

ments in recent years, which areas of the community use existing parks most

heavily, and the like.

A ranking system for new park development has been used by the Charlottf

Mecklenburg Planning- Commission in preparing priorities for park development

for the City of Charlotte, N.C. The system differs slightly from the_system

developed at the Univertity of Virginia for use in Charlottesville. The

Charlotte, N.C. system analyzed every part of the city, indicating "which

service areas are presently in need in neighborhood park land. These areas

have the greatest need at thit time based on the concentration of population

not being served, the number of dwelling units per acre,_and the median_

family income. A rating is assigned to each of these three criteria. The

composite rating is then translated into the priority ranking."
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The way the system works is described below:

Rating Determination

2 000 and Over

Estimated number of
persons not served

4200=1,999 Under 1-200

1 2

4.00 and Over 2.50-3.99

3

Under 2.50

Dwelling units
per acre 1 2 3

Under $9,000 $9000-14,994 $15,000 and Over

Median family
income 1 2 3

Ranking Determination

Composite_Rating Priority Ranking

3-4 A

5

6-7
D

Source: An In-Depth Look at Neighborhood Park Land Needs Within the City

of Charlotte, Charlotte=Mecklenburg Planning Commission, July

1974, p. 51.

In Charlotte, census tract data were used to estimate median family

income for the general area not Within the designated neighborhood park

service radius.

Equipment and facilities can be added more readily to existing

neighborhood parks than new parks can be created. Similar techniques

can be used in making priority decisions in both instances. In deter=

mining which parks should get additional basketball courts, picnic tables,

slides, swings, and the like, standards for the community could be adopted

and used, without regard for how many of these facilities currently exist

in each neighborhood park- alternative is to determine the number of

each type of equipment and facility per 100 residents, or per 100 resi=

dents under age 18, in each service radius and in adjacent_unserved areas,

and to compare each neighborhood park with the best equipped park for each

type of facility and equipment. example, suppose the best equipped _

neighborhood park had .28 basketball courts per 100 residents under age 18.

Each neighborhood park would be compared with it.
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An example is given below in iaole s.

Table . Example of Comparing Facilities and Equipment -in-Nelghborhood
of StandardParks Percentage

Basketball courts

Park 1 Park 2

under 100 residents
under age 18

40 30

Standard .28

Climbing structures
per 100 residentc
under age 18

30 20

Standard-77
Rean Score 35 25

In this example; in Park 1 there are -40 percent of basketball courts
of the standard for the community, compared with 30 percent of -the standard
being met in Park 2. Based on this evidence alone, Park 2 would deserve
priority for investment in new basketball courts. Before making that decision,

officials might want to know how each park compared with a community standard

for climbing structures, as in the example above; and perhaps for other items,

such as swings, slides, ball diamonds, benches, and picnic tables. The cum.,

lative picture of facilities and equipment could be considered, or individual

items could be considered separately, with a portion of the budget being

assigned to add each type of equipment and facility.

Population and housing characteristics also could be considered in

making decisions about adding facilities and equipment. _Data could be

gathered about the total residents under age 18 (potential demand) and

the average value otowner occupied housing (a need indicator_as a_sub-_

stitute for income information). An index then could be constructed, as

was done with the procedure for_determining priorities for developing new

parks. An example is given in Table 4.

Table 4. _C ateg ories -for- Determining Priorities for Adding_ Facilities

and Equipment to Existing Neighborhood Parks

Order of Priority (1 is Lowest and 4 is Highest)

1 2 3 4

Total residents
under age 18 0-300 301-600 601-900 901-1200

Average value of
owner occupied
housing (000's 40 and over 30=40 20-30 Under 20

of dollars)

Facility-equipment
deficiency score
(percentages)

Over 60 41=60 Under 25
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_
Each_park_could be given_a score from 1 to 4 orreath of these indi-

catbet_and indices; If officialt wished to weight them equally, then -they

could be added. Or they_could be Multiplied_by the weights that officials

beTieved_each should receive befoed they were added together. By using_a

method like this, an_equality concept-(the community_facility _and equipment

standardt) can be used for_initial guidance._ To it can_be added considera-

tion_of need (housing value) and potential
demand_(residentt under age 18).

Since existing parks are being considdeed0 it also would be useful Win=

clude data on actual use (demand)_of:the parks and equipment.: If equip-

ment is littlei.USed in a park that the data_ ndicate,is deficient in equip-

ment and is a high -need and high potential demand area, then additiOnal_

considerationithOUld occur before investments are made., Low usage may be

a result of Abtence of equipment or equipment in bad repair.

Although the data gathering processiwill beimost efficient if data

are gathered to serve several_ purposes; in :some_instances administeatOrs

may gather data tolely_to analyze service distribution equity; What

should trigger the decision? When should adMinistrators decide to gather

and analyze data fOr the purpose of evaluating service equity?

The most important_ situations in which
administrators should gather

and analyze data to evaluate the equity of service distribution are:

1. When they believe that an important aspect of a service may be

distributed in ways which they consider inequitable, but they are not

sufficiently confident of their position.

2. When they believe there is a reasonable chance that a change

can be brought about, if their beliefs about service inequities prove

to be accurate.

3. When a_substantial number of complaints have been made about

allegedly inequitable service deliVeey.

4. When:they believe one -or more neighborhoods may be the victims

of many ineqUities in service distribution.

WhenianY Of:these four conditions exist, administrators shoUld consider

having data abbOt the relevant aspects of service distribution gathered and

analyzed; Data analysis decisions should be based on the folloWing consider-

ations:

1. Which data items are most directly focused on resolving the beliefs

of administrators about possible service inequities.

2. Which data items can be gathered at least cost.

3. Which data items will aid the most in meeting related policy=

making needs, such as needs for capital programming, evaluation of service

effectiveness, and management by objectives.
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The first consideration usually will be met best_by including at least

one indicator each of resources, activities, and results_to provide informa=

don about these three aspects -of the service system. The second considera=_

tiOn tends towardselecting_few_indicators. But the third consideration tends
toward selecting_a larger number of indicators to:achieveia larger number -of
00lity=making ohjectives,__Thedevelopment of an information systeM that is

adequate to evaluate service_distribution_equity can best beiadhieVed if

equity analysis is integrated with other types of policy-making analysis.

A Final Word

Why bother with evaluating the equity of urban service distribution?

The distribution of services is the principal determinant of who

receives the benefits of local government activities. That is ample

reason to analyze and evaluate service distribution.

Generalist administrators have additional reasons to be concerned.

City managers, mayors, budgeters, and planners often have only a modest

role in influencing important aspects of service distribution. Generalists

should have a larger role. They need to know what operating departments
are doing, why they are doing it, and what the consequences of departmental

decisions are.

Obtaining moreinformation is one method of increasing influence and

control. Other steps are helpful. Equity concepts should be understood.

The purpose of the methodological framework for selecting indicators needs

to be grasped.

Decision rules constitute the heart of the process of influence and

control. Service distribution consequences are determined by decision

rulet. Administ:ators who want to evaluate service equity and who want

to increase their influence over service distribution consequences should

focus their attention on decision rules.



OCT IWO

HANDBOOK FOR ANALYZING THE

DISTRIBUTION OF POLICE SERVICES

Module 5

Developed by

DIVISION OF URBAN AND- ENVIRONMENTAL PLANNING,
SCHOOL OF ARCHITECTURE, AND THE

INSTITUTE OF GOVERNMENT

UNIVERSITY OF VIRGINIA

WILLIAM H. LUCY AND KENNETH R. MLADENKA, PRINCIPAL

INVESTIGATORS

Under Contract to

THE URBAN MANAGEMENT CURRICULUM DEVELOPMENT PROJECT

THE NATIONAL TRAINING AND DEVELOPMENT SERVICE

5028 Wisconsin Avenue, N.W.

Washington, D.C. 20016

Funded by

The Office of the Assistant Secretary for Policy Development

and kesearch, U.S. Department of Housing and Urban Development

Package XVIII



CHAPTER 1.

CHAPTER 2.

CHAPTER 3.

CHAPTER 4.

TABLE OF CONTENTS

The Paradox or Urban Service Distribution:
Routine and Mysterious XVIII.5.1

Decision Rules and the Distribution of Police
Services XVIII.5.10

Methodology for Analyzing Urban Service
Distribution XVIII.5.13

Management Strategies XVIII.5.26

299



CHAPTER 1; THE PARADOX OR URBAN SERVICE DISTRIBUTION:
THE ROUTINE AND THE MYSTERIOUS

The provision of most local public services involves a:paradox.
Most services are routine. Nearly everyone is familiar with them-,
police, fire, refuse collection, water; parks, recreation; libraries,
sewage disposal, bus service. Yet little is known--by citizens, by
elected officials;_ even by administrators and planners--about who
gets how much -of them. Deciding -who gets what is the essence of
politics.__The provision of services to people is the essense of
adMinistrationi_ But_administrators rarely systematically analyze
who -gets how:much:of the services_they distribute. Instead,-they use

decision -rules that_seem reasonable:to routinize service distribution.
These -rules emerge from - professional standards, from history and custom,
from the pursuit of efficiency, from aspirations for effectiveness.
What are the consequences of these decition rules? What are the
alternatives administrators should consider in deciding whether_a ser7
vice distribution pattern is equitable? What are the main conceptions

of equity?

These are some of the questions that are examined in this handbook
about the distribution of police services. In our discussion of these
questions, we will attempt to make equity a concept that police admin-

istrators and other local officials can use in practicing their craft,

just as they use the concepts of efficiency and effectiveness.

Conceptions of-Equity

Every service distribution pattern reflects a conception of equity.

The conception of equity may be unarticulated. Nevertheless, it will

be manifested in decision rules, in routine procedures for distributing

services. In interviewing local government officials, we have found

that two conceptions of equity were most frequently mentioned .1 The

first is that everyone should receive equal services. The second is

that local officials should respond to demands. When the questioning
probed behind these general responses, a number of interesting compli-

cations became apparent. In many instances, equal service distribution
per capita is a vague goal, often inappropriate, frequently modified

by circumstances, rather than an operating procedure. In some instances,

services explicitly are distributed unequally per capita, even when

administrator's top-of-the-head response is that equal per capita
service distribution is the department's operating norm. In some

instances, equal service distribution is proclaimed, though in fact

administrators do not know whether services are equally distributed.

300
XVIII.5.1



Need is -a third conception of equity that commonly is used for

certain services. The argument is that as needS vary, services also

should vary. For example, police patrol manpower often is distributed

according to some criterion of need (crime rateS, for example). In

this instance; the condition the service is intended to improve is

used as an indicator of need for the service.

Preference_repretehtt a fourth conception ofieqUity. This notion

of equity assumes that_cohtumer preferences_should deterMine the quan-

tity andquality of- services that local governments provide._ Prefer=

dhCeS differ from_demandt in that they_include unarticulated demands

as well as those that are _expressed. Unarticulated deMaddt must be

elicited. The- information costs therefore are high. Thit Makes_pre-

fetence less- practical and lett used, as a conception of equity than

equality, need; and demand.

__The fifth conception of- equity is that willingness,to-pay
should

deteritide service distributionChbice is regarded_as theibett_guide

to--preference and choices are thotight to be most meaningful when ser-

vices_are paid for directly; User charges and special assessment

financing implement the willingness,to,pay concept of equity. Since

willingness -to -pay is related to- ability to_pay, the implicatiOn for

service distribution is that relatively_well=Off persons are likely

to obtain more of the service provided in this way.

_Conceptions Of_equity are implemented; explicitly or--implicitly,

through decision_ rules. Decision_rules are rules=of=thumb,_routine pro-

ceduresi_and customary practices_thatiaetermine_how most operating and

capital expenditures_ are made; Decision rulet have consequences for

the distribution patterns for each service.

Service Effectiveness

Administrators thdUld evaluate services in terms of their achieve-

ment of service- objectives.
Varying_degrees of athievement_of service

objectives suggest whether_services:are moreii.or_lett; effective;

Judgments about_servicetffectiveness should be made_ CaUtiously;

beCause conditions often are influenced by_events other than those

ihVOlving the service ittelf. But one,aspect_of assessing service

effettiveness,is clear. It is not adequate to detertint community-

wide arrest rates. It is hdt_aCceptable to have variation among ser-

vice- districts of 10 percent to 70 percent for arrest rates for

burglarieS.

Geographic distribution it_an integral_part_of_serVite effective-

ness; Administrators-should analyze service distribution as a basis

for estimatingeffectiveness_And
in_order to provide a batit for

making judgments about service equity.

_ The essence of the methodOlOgy proposed is that multiple indicators

of_serVite diStribution should be used. A framework- should be used that

encourages attention to the entire service delivery process- The frame-

work proposed here uses four categories to analyze service dittribution;
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These categories_are resources,.activities, results, and_impacts; The

first-three_categoriet haVe the greatest usefulness. Oftenthe analy-

sis -of service distribution:hat_relied upon resource indicators7-
expendituresand_personnel_in particular.- .Indicators of service_

activities and results also should be stressed. Ih_factsservtce
analysis that depends upon resource indidatOrs may be seriously

misleading.

Purpose of ThisHandbook_

The purpose of this_handbook is to show adMinistrators and students

how -the concepts of equity and service distributioh_dan be useful in

local police planning and management. Efficiency and effeCtimeness_are_

traditional goals of public administration; _Methods have been developed

to_make these goals operationally useful. _Equity_is espoused, -but its

meaning is_obtcUrd._ _The_undoubted importance of equity makes its

meaning -worth searching for. Equity will be -a more useful concept, if

its several teaningt_are_recognized_and if administrators; and others;

try-to select carefully the particular conception_of_equity most

appropriate to _their- service, circumstance; and- values:- The key to

operationalizing equity itAd_develop methods to analyze_ service

distribution_and_to identify the decision rules whose useleads to a

particular_pattern_of terVite_ditttibution.Conceptsofequilyi:
decision rules; and_serVide dittribUtion patternsthen can_be related

to each other; Through thtt interaction-i_ local officials can decide

whether to change any,-or- each,- aspect of theservicedistribution
network- -the dominant conception of equity, the decision rules; and/or

the service distribution pattern.2
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FOOTNOTES

1. References in-this chapter to decision rules:and:processes

used in various communities are based on interviews with local govern-

ment officials conducted by the authors.

-2. The book and:handboOkt_that accompany this_ publication, by

the:tame,authorsi deal with parkt solid waste-collectioni and

libraries, -and the general sUbjett_tif Equity=and=UrbarLService.

Distribution-. They examine conceptt_Of equitydecision rules; and

service distribution information systems in detail for these services.

Legal issues,are_examined in Chapter 5 of the book by the authors

entitled Equi--tyand_Urban_Set'Vide
Distribution, published by the

National Training and DeveloOMeht
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CHAPTER_2. DECISION RULES AND THE
DISTRIBUTION OF POLICE SERVICES

Introductfon_

Decision rules ate the standard operating procedures used by

municipal departments to distribute a service. Decision rules deserve

attention becauie they have distributional consequences. They incor,

porate some notion of equity. Often, this conception of equity is

implicit rather than explicit. A consequence of decision rules is
that they influence who gets how much of what. Because of these rules,

some citizens may get more services and some may get less. Rules are

often technical in nature. Therefore, geherali;ts and citizens are

seldom aware of their operation. We will list several decision rules

that are used in police departments. We will then examine their

distributional consequences.

Examples of Decision Rules

(1) Wide patrolmen are assigned partially on the basis of popU;

lation so -that each district and beat has at least X patrolmen per

1,600 residents.

(2) _PitrolMen_are_astigned partially,on the basis oftotal
reported crime rate-S._ If_a district accounts for 10 percent_of the

total reported crime in the city, it receives approximately 10 per-

cent of available manpower.

(3) Police Manpower_is assigned_partially on the basis of total

calls for service. The higher the total numberof_calls for service

in a district or beat, the more manpower it receives.

(4) All calls for police service are responded to, although

reports of serious incidents receive top priority.

(5) Police investigators are assigned partially to districts

on the basis of population so that each police district has at
least X investigators per 1,000 residents.

(6) Police investigators are assigned partially on the basis

of total reported crime rates.

Another set of possible decision rules is as follows:

(1) Police manpower is assigned partially on the basis of total

actual crime rates. 304
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(2) Patrol manpower is assigned on the basis of a weighting

scheme. The number of Part -I offenses (Serious Personal and Pro-

perty Crimes) are considered more important in allocating manpower

than the number of total crimes. If a district accounts for 10 per-

cent of all actual serious personal and property crimes, it receives

10 percent of patrol manpower.

(3) Investigators are assigned on the basis of the number of

actual serious personal and property crimes.

Still another set of decision rules is as follows:

tl) Police manpower is assigned in order to achieve equal arrest

and clearance rates among districts.

(2) Manpower is assigned in order to achieve equal crime rates

among districts.

(3) ,InvestigatOrs are_assigned in order to achieve equal arrest

and clearance rates among districts.

At first glance, any and all of these rules appear rational_ and

reasonable. However, further examination reveals that each. of theSe

decision rules has distribUtibnal consequences. The first set Of_rules

incorporates threedifferent:Onceptions of equity. Rules 1 and 5

(POpulation) emphasize_equality_AS
equity,_rules 2 and_6_(total reported

crime rates)_employ need atiequity; and rules_3 and 4 (calls. for_ser=

Vice)_rely_on demand as equity. If rules 1 and 5-are used to guide

the allocation of resources, every district and beat will.receive_the

See number of patrolmen and investigators per 1,000 residents. The

Variation in crime rates and callt for service will have little effect

on the distribution_of police manpower, However, crime rates and_

requests -for servicedo vary among dittricts and beats. If equality

per capita is used to- deploy manpoWeri_high crime areas
will receive

no more resources than low crime:distrittS. Consequently, patrolmen

assigned to high crime areas will haVe.leSS time to_engage in pre-

ventiVe patrol. Equality as.equity provides- an equal level of ser-

vices to all residents,_ However; not all neighborhoods have an

equal need for police services:

Equality:as_eq0ity in the allocation of police resources deprives

high_ crime. neighborhoods in two ways: FirSt, no effort_is made to

assign more patrol Officers and investigators to .deal with the higher

incidence of criminal behavior. -Second; patrolmen in high crime areas

are_required to spend_a greater percentage of time handling reported

criminal incidents. _Therefore,
preventive_patrol will be given less

emphasis than it receives in low crime areas.

Demand as equity altd has distributional consequences. Rule 3

requires that manpower be assigned on the basis of total calls for

service. Police services are provided to_areas.thatirequest them.

The rule_affects who gets what because some areas make more requests

for police assistance than Others. assigning-- manpower on -the baSis

Of calls for service (demand) may have consequences that differ from
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allocating resources_on_the.basis ofcrime_rates (need). Although many

calls are made to report a crime; other calls_for_police assistance may

have little to -do with criminal behavior. Instead, these contacts may
deal with requests for information or minor traffic. accidents.- If
total calls are an- important factor in_determining the allocation of _
police resources among districts and beats; areas that generate a higher

level of requests for assistance will receive more manpower.

From one perspective; distribution on the basis of demand appears

fair. Patrol officers are assigned to those areas that make a large num-
ber of calls for service. The more calls citizens.in a_particular.
neighborhood make, the_more manpower the neighborhood receives:- However,
demand (calls for service) as a guide to -the- distribution of_police:

services has_several disadvantages. First, some citizens are less likely

to contact_the_police than others. In particular; blacks are less -likely

to. callia:public _agency. to request assistance than whites. Therefore;

poor neighborhoods.may_generate fewer routine calls (burglary reports;

for example)-forassistance than_wealthier_neighborhoods. A second
shortcoming of demand:as:equity is that aJow level of calls for service

in- a- particular neighborhood_may be related to substandard service.... For

example; few requests for police assistance cannot be interpreted to

mean -that the residents do:not want police assistance. Instead; repeated

unsuccessful attempts to:obtain_satitfactory service iilay eventually

depress the number of calls that_are_made. If thepolice take too long

to arrive -in response -to a:call:and if they do nothing when they arrive,

the citizen may -not call the police in the future even if he requires.

their_assistance. If this unsatisfactory service applies to an entire
neighborhood, the neighborhood:as a whole may make fewer calls. Under

demand as equity; the area will be assigned fewer patrol officers.

A third disadvantage of demand as equity is that high crime (high

need) areas may not receive-sufficient resources. _High call neighborhoods

may not be high crime areas. _A large percentage_of_calls from a
particular neighborhood may deal with minor incidents. If total calls

are used to distribute manpoweri_a_large:numberiof minori_routine
requests for assistance may be considered. more important in assigning

patrol officers to districts and beats than a smaller number of major

personal and property crimes.

Rule 4 (all calls are responded to) also has distributional conse-

quences. If all calls, both-routine and priority; are responded tO, a

significant portion of the patrol officer's time will beirequiredtO
deal loith_a.variety_of relatively minor_ requests for_police assistance.

Consequently, priority calls, serious crimes, and the preventive
patrol_function_willreceive less attention than they would if non-!._

serious calf -were ignored. The time a patrolman spends dealing with

a -minor traffic .accident_or a request for information cannot be
devoted to preventive. patrol or the investigation of a major crime.
Therefore;. neighborhoods with a high crime rate may receive fewer

police resources under Rule 4.

Rules...2 and 6 (total reported crime rates) will have consequences

for the distribution_of manpower that differ from the rules discussed

above; Since some distriCts have more crime than others, these
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districts-Will receive more_manpower_tnan tney wouiu unuer eyiall4 QJ

equity; High crime areas may_also not be the same areas that generate

a largeinumber_Of calls for assistance; Therefore, neighborhoods with

a high level of_total reported crime may receive Mere manpower under

need as equity (total crimes) than they would under deMand as equity

(total callS).

As previously noted, rules may be complex. In all likelihood, they

will rely on data that is technical in nature (crime rates, calls for

service). There may also be a large variety of rules. The choice of

one rule or one set of rules to guide the distribution of police ser-

vices may be a function of history, of circumstance, of the individual

values of administrators. =What is significant about the large number

of different rules that police officials could and do employ to

distribute police services is that each rule selected will have con-

sequences that differ from every other rule. The second set of rules

discussed at the outset illustrates this fact.

RUldt 1, 2, and 3 in the second_group emphasize need as equity as

opposed to equality; demand,and need as equity in the first set of

ruleS._ The distributional consequences -of these rules also differ from

theieffettS_Of the first_group of decision rules. For example, Rule 1

assigns polite_ manpower on the basis -of -total actual crimes. That_is;

distridtS_and beats witha:high level of actual crimes are assigned_more

patrol offider$ and investigators._ The consequences of distributing

resources on the_basis:of thisrule_may differ considerably from allo-

cating_theMion the basis of reported,total crime rates. :In_general,

reported criMe_ratts seriously_underestimateithe actual incidence

of criminal behaVior. In addition, some individUaltAthe=young; in

particular) are less likely to report crimes than others) If_

reported rather than actual_ total crimes are employed to allocate__

police manpower, some neighborhoods may receive more patrol officers

than they should while others will receive less.

In 1975, Charlotte, North Carolina, conducted a victimization sur-

vey in order to determine the actual incidence of crime.2 The survey

showed that the actual rate of crime in the city was twice as high as

the official rate. Eight of the 10 police areas in the city experienced

actual rates of crime from two to four times higher than the official

rate.

The Charlotte survey demonstrates that reported crime rates may

seriously underestimate the actual incidence of crime. Also, some

areas may be more likely to report criminal behavior than others.

Therefore, reported crime statistics may seriously distort the actual

distribution of crime among neighborhoodt. If police manpower is

assigned on the basis of reported crime rates, neighborhoods that

experience a high race of actual but unreported crime may receive

fewer patrol officers and investigators than they would if victimization

surveys were used to determine crime levels. Since most police depart-

ments_rely on reported crime rates, the reported crime rule may have

significant distributional_consequences.
The pattern of resource

distribution that occurs under the actual crime rule may differ sub-

stantially from the pattern that results from the reported crime rule.
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Rules 2 and 3 in the_second:set efLdecision_rules_(manpower is
assigned on-the-basis of -the number of Part_I offenses) will also have

distributional consequences that differ froM_the other -rules discussed.
The distribution of -total crimes, which indlUdet Part -II (aivariety of

minor crimes) -as well as Part I crimes (murder, negligent - homicide,

rape, aggravated assault; robbery; theft, burglary); may differ from the

geographic distribution of Part I crimes;_ Therefore, the manpower
assignment pattern that results from using serious_ personal and _pro,_

perty crimes as a decision_rule may well differ.from_the pattern that

occurs Under_the total crime rule. There are at least two reasons why
theidistribUtiOn_of total crimes will probably differ from the dis-

tribution of serious personal and property crimes (Part I.offenSet)..

Firtti_the_eVidente suggests that poor black neighborhoods experience

a higher:incidence:Of serious crimes than other neighborhoods.3 Second,

minor crimes are lett_likely to be reported to the_pplicethan major

crimes. Thereforei_it_it likely that the serious -crime rule will
produce a pattern OfitanpOWer distribution that differsfrom the out-

come of_the total- crime - .rule. In additionl the nature-of the crime
data used_will affect the- operation-of both rules. Reported crime

statistics will underestiMate kith total and serious crimes; although_

the distortion will be more pronounced fOr_the total crime rate Also,

reported crime figures will be lett accurate for some neighborhoods

than for others.

The rules in the first two sets of decision rules emphasize equality

(equal manpower per 1,000 residents), demand (total calls for service),

and need (reported and actual incidence of total and serious crimes) as

equity. However, these rules emphasize the distribution of resources

(patrol officers and investigators) and activities (response time).

They say nothing about the distribution of results (arrest and

clearance rates) and impacts (crime rates).

None of these rules attempts to equalize conditions among neigh-

borhoods. Even if somewhat more patrol officers and criminal investi-

gators were assigned to high crime areas, it is Unlikely that arrest,

clearance, and crime rates would be equalized. Equality of results

and impacts (crime rates) might require a much greater employment of

resources in tome neighborhoods. Since crime rates are affected, in

part, by conditions beyond the control of the police (poverty, den-

sity, unemployment, age, values), equality of impacts (crime rates)

among neighborhoods is an unrealistic goal. However, reasonably equal

arrest and clearance_rateS per 1000 serious or 100 total crimes is

a reasonable goal. The important point is that an equal arrest and

clearance rule may require a pattern of manpower distribution that

differs substantially from the equality per capita, total calls for

service, or crime rate rules.

Some_Examples_of_ACtual Decision Rules

Decision_rules and the conceptions of equity -they implicitly embody

are relevant to the operational concerns of municipal- service depart-

ments. Police lgencies do rely on decision rules to allocate services.

These rules have consequences for WhO gets what.
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The conceptions of equity most often employed in police depart:

ments to guide service distribution are need, demand, and equality.4

In Rochester-; N.Y.) patrol manpower is assigned to police districts

on the basis of calls for service (demand as equity) and crime rates

(need as equity). Within each district, criminal investigators are

assigned, in part, on the basis of arrest prospects. However, the

assignment of both patrolmen and investigators is modified by

equality as equity. Each district receives a minimum number of

patrolmen. This number exceeds the manpower level each district would

qualify for if crime rates and calls for service alone determined

resource allocations. Also, eight investigators are assigned to each

of the seven police districts. Therefore, need and demand are modified

by equality.

In Richmond, Va., -need, demand, and equality are again implicitly

embodied in the decision rules used to assign_police manpower in the

city. Each district receives a minimum of one police patrol (car,

motorcycle, foot, or mounted). However, equality in distribution is

modified by need (crime) and demand (calls for service). High crime

and calls for service districts are assigned several additional_

patrols. The result of this rule is that the Central Business District

receives a disproportionate share of available manpower. Investigators

are assigned on the basis of crime rates and the severity of the crime.

That is, districts with high crime rates and a larger number of serious

crimes receive more investigators.

In Charlotte, N.C., equality as equity ensures that each police

area is assigned a minimum number of patrol officers. Beyond this

minimum standard, high crime (serious personal and property crimes)

and calls for service areas receive additional patrolmen. Investi=

gators are assigned on the basis of the number of serious (Part I)

crimes.

In Boston, two decision rulesdetermine the assignment of patrol

manpower. First, densely populated areas receive more manpower than

less densely populated neighborhoods. Second, high calls for service

districts are assigned more manpower than other districts. Investi-

gators are assigned on the basis of crime rates and the severity of

crime. In addition, the type of crime is an important consideration

in distributing investigators. Vice, liquor law violations, and

organized crime are top investigatory priorities.

In Houston, patrol manpower allocations are made on the basis of

crime rates and calls for service. Since crime rates and calls for

service are higher in black and low=income neighborhoods, these areas

receive a larger share of available manpower.

In all five cities, each district is assigned a minimum level of

patrol strength. Territory and population, therefore, are important

factors in distributional decisions. Beyond these minimum standards,

however, manpower assignments are determined by the variation in calls

for service and crime rates among districts. Demand for services and

need for services affect who gets what. The rules used to allocate
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patrol manpower are similar in Rochester, Kicnmono, uoston, mouston,

and Charlotte. Charlotte, Richmond; and Boston also rely on the
same rule (crime rates and severity of crime) to assign criminal
investigators._ For some crimes (murder and rape), Rochester assigns
investigators from a central investigations unit. Other offenses,
however, are handled by personnel assigned to each district. Each

of the seven dittricts in the city receives eight investigators.
In Rochester, therefore, need (crime) as equity is modified by
equality (population and territory) as equity.

If decision rules did not have distributional consequences, they
would deserve less attention. That rules do affect who gets what is
best illustrated by analyzing the operation of actual rules.

In Rochester, Richmond, Boston, Houston, and Charlotte, the rules

employed to distribute services are limited to resources (manpower and

investigators) and activities (response time). In each city, response

times to calls for service are determined by the nature of the call.

That is, reports of serious incidents receive top priority. Police

officials also maintain that an effort is made to achieve equal response

times among districts. A burglary report -in a wealthy district will not
receive a more rapid response than a burglary report in a poor district.

With one exception,response time data are not collected and analyzed.

There is no way to determine whether responsiveness to citizen requests

for police assistance is equally distributed among districts in these

cities. In Boston; however, response times to citizen requests for

police assistance are gathered and analyzed on a district by district

batis.

The decision rules used to allocate police services ih_ROthetter0

RithMend, BostoniHouston;_and_Charlotte_have_distributional conse=

quehdet, The assignment of:patrol_manpower is determined by three

standards of equity: equality,_need, and demand_ First; each pOlice
distritti regardless of demand_for_services or need_for servides;_

receives some manpower. Second, districts:that_initiate_more:callt
for police - assistance receive more_patrol officers than dittrictt

that_make feWer requests. Third, districtsMthhigh_crime rates are
assigned more - manpower than areas with a_lower level of crime. However,

the distribUtion of manpower in each_city_is made on the basis of

reported rather than actual crime. _Victimization data might produce

a substantially:different pattern of_ distribution. The decision rulet

used in these five cities emphasize -the distribution of resources.

Although it iS_departMental policy to provide an_equal response

time to each call for servicei_response_time data are not collected

and analyzed on a dittritt by_dittrict_basis. Consequently, equality

of response time,may_notiexisti_ No effort is_made to achieve equality

of results or impacts High crime areas receive more patrol officers

iand criminal investigators. However,arrest, clearance; and crime

rates may still vary widely among dittrictt.
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"FOOTNOTES

1. Blacks are not less likely to report crime than whites.

Nationally, blacks report 45 percent of all their experiences with

personal crimes while whites report 44 percent. However, young

people are considerably less likely to report crime than older

citizens. Youths between the ages of 12=19 reported only 31.5

percent of the personal crimes committed against them in 1973:

See Wesley G. Skogani "Citizen Reporting of Crime: Some National

Panel Data," 13 Crimiaalagy; (February, 1976), 535-49.

_2. An Evalmation_of_Selected Aspects_of Police-Services (City of

Charlotte, North Carolina: Budget and Evaluation Department; 1976).

_3. Kenneth R. Mladenka and Kim Quaile Hill, "A Reexamination of

the Etiology of Urban Crime," 13 Criminology (February, 1976),

491-506.

4. Information on the decision eules used in various police

departments was gathered by the authors.
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CHAPTER 3; METHODOLOGY_
FOR ANALYZING URBAN SERVICE DISTRIBUTION

The purpose of this chapter_is to present A frameWOrk for analyzing

urban service distribution. Service analysis_should_be_related to the

objectives of each service._ The indicators used in analysis also should

be_related:td_COhCeptions of equity;:giving these conceptions of equity

operational meaning thatadministratorti other local officials, and_

citizens can use in judging whether_ service distribution is appropriate.

An essential aspect Of the_serviceanalysis framework is that it

stresses the use of multiple indicators_of service charatterittics:
Single indicatoet are not - adequate to describe any service:- A_Set of

indicators_always thouldLbe selected. Here the service - analysis frame-

work is described; with - frequent references to fts_applitability to

the distribution of:police services. Later in this chapter, the

analytical framework is applied to police in greater detail.

Categories-of-Analysis

The first problem that an analyst confronts is howto measure ser-

vices. Indicators must_be selected. These indicators should be

related to the obiectivesthat_the service is intended to meet;_ Ser-

vices have more than one objective; For example, the objectives_of

polite services are to promote the safety Of the community.through the

deterrence and prevention of crime and the apprehension of offenders

and to provide service in_a prompt -and courteous fashion; Indicators

that are relevant to measuring safety and apprehension will not

adequately measure whether_police services are provided promptly and

courteously.' Therefore, different indicators are needed to measure

different objeCtives.

A-service deliveryframework: should be used to help identify

specific indicators _for poTice,servicet. The framework proposed here

has several uses; It directs attention to several stages of_the

service_proddtt. It forces:the analyst_toiconsider the consequences

of the service: It Stresses_performance. in additiOn_to encompassing

workload measures. Use of it leads to indicatort that can be related

. to alternative conceptions of equity;

For every urban service, resources are required. In systems

model terms; resources - commonly are referred to as inputs: The ser_

vice delivery framework It diagrammed in Figure 1. Examples of types

of service indicatorS are -shown in Table 1. Resourcet are money,

personnel; facilitieS, and equipment. A useful measure Of resources

often is expenditurei.; For police services; manpower indicators are
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FIGURE 1, Service-Analysis Framework

Each service has obJectives

. involving

Serving population and influefting social conditions

by using

Resources

(expenditures, personnel, facilities, equipment)

and engaging in

Activities

(time frequency and duration)

having

Results

(direct consequences,intehded and unintended7-

and especially use of seHidet=;=amount, rate,
and reasons)

and leading to

Impacts_

(changes in social conditions)

373
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TABLE 1. Examplesof Service indicators

Data for specifid indidatort and impacts of resources;

activities; results are obtained by gathering field,

data about services and facilities and by conducting

Surveys of citizens.

Resources

Activities

Results

Impacts.

Expenditures ($ per 1;000 population or 100 households

$ per phenomenon; such as $ per serious crimes)

Personnel (number per 1;000 population, number per

phenomenon, such as number per serious crimes)

Equipment (patrol- vehicles per 1000 serious crimes)

Feequenoy (intervals- between the appearance on a

blodk of police on routine patrol)

DUratiOn (response time for police from receipt of

call for service to arrival on scene)

Intended consequences (arrests per 100 serious

crimes reported)

Unintended consequences (complaints about unnecessary

use of forde per 100 arrests for serious crimes)

Use of services -by amount (number of calls for

service per week)

Use of services-by rate (number of calls for

service per week per population in service area)

Use of services by reasons (percentage of_persons

not calling the police:for assistance because_they
believe the police would take too long to respond

to the call for service)

Changes in social conditions (partially_identifiable
using experimentation or elaborate and complex

calculations)
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especially_ important: How MAO_ PdtrolMen are there per 1,000 popula-

tion, per 100 total crimes, per 100 serious crimes?

The activities of the urban tervice:system are the ways in which

the:resoUrCeS are used PoliceTen patrol streets and respond to

calls for_terVite. Activitiesjar' e,sometimes referred to as processes

in systems MOW terms. Activities are more difficult to measure than

are:resources._ They involve motion, change, action.: They do not stand

still.: Alsound_taMera can record how a policeman makes an arrest.
An_analystWOrking from_police records may be able to do no better than

identify the rdtponte time (the:_time from the:momentithe request for

service was received until the Moment the police arrived at the scene).

Sometimes, even response time may not be available; The analyst may

be required to rely _Oh frequency and duration measures. For example,

how many hours are deVtited to responding_ to calls for police service

in a particular dittridth How rrequently is a street patrolled during

an 8 p.m; to 4 a.m. shift?

Resul=ts -are what happens V a_direct consequence_of activities of

the si7-171ice deliverY system. "sUlt indicators are essential in

measuring the extent to which service objectives are being achieVed.

How much stolen property hat beep recovered'- =How many people are _

satisfied with police response time to citizen_calls for assistance?

These measure results_of the 5T'vide. It is important to note that

results are not always-intended: Objectives usually are not achieVed

completely. Some cases_may_becleared by arrest, but the:persons

arrested may sue occasionally Tor' falte arrest and win; Thus, analystt

shOUld try to include indicator% Of unintended, as well as of intended,

consequences.

=It also is important to Ocqe that consequences often are not

solely, perhaps not even primaril; a result of -the effectiveness -of

the service system. Some patrol- districts may have a higher crime

rate becaUte the population lisitigh levels of_poverty and unemployment

These causal_ relationships, of, %urse, shOUld be taken into account

when remedial action is considered.

.

The imPact_tif a service a-171-be_defihed as the difference between

results giVen the existence of-the service and _the conditions that wcUl
exist_in the abtehce of the serioe. Thit difference is very difficult

to identify; What would the crime rate be if there were no- police?

How would property values change if there was no public police

protection?

of _a

one talks abtUt
the-_centrast_between:the presence and absent(

of_a servicei_the impact of 0!_tervice probably is great, although

estimating the impact AtCUrate!Y is difftcult._ What is the impact on

the crime rate of_a 5 percent intrease_in_the police- force? How many

people will change their
decision about_where_to live because of a 5

percent increase in polide eSPeriditUres? _An_uncommon wizardry is

needed to divine accurate answers to these puzzles;
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The-best way of identifying service - impacts and_terViCe_resUlts
is by experimentation. Experimentation involves:comparitOn_betWeen
two Or_more_situations differingi_ideallyi_only..in the peotedut-e_that
is applied_to them, The differencemight be increasing polide_patrfal
in one district and decreasing it in another. Measurements are -taken

of_relevant_indicators before the experiment,. preferably several times
over a substantial period, and after the_ introduction of the .neW:

prOdedUrei_again_preferably_several_times, The aim of the experiment
is to- identify differences in the measurement findings and.to be able
to_relate_thete_differences to the change in-the experimental Condi,
Mont, Isolating_ differences is difficult in the real world, because

two or Mdre_situations_never are identical in all respects other than

the_ experimental variables. Nor do situations hold still. As time

passes; conditions, change; other than the.experimental conditions. -.

Therefore,_ identifying the_new procedure as:the cause of the changes

measured dannotibe.done_with certainty.' Isolating effects is much_mor(

difficult with impacts than with results,_since_social conditions can

be influenced by somany variables. other than_those that are service-

related. Because:of theidifficulty_of measuring_ service impacts;

service distribution_ analysis should rely on indicators of resources,

activities; and results.

Citizerf_Surveys

Surveys of citizens may be used to_obtain information about the

results of services. Opinions may be the_best_information available
about some results of services._ information_ about use may be obtained
in surveys. _People_can be_asked how_often they have contacted the

police for assistance. These findings can be used to supplement the
information contained in police department records.

People also can be asked for their general opinion about services.

Opinions_ of_ citizens can be an indirect result of_service characteristif

We'Utd_ the_term indirect result because a_number of forces_May influence

Opinions about services. _These include feelings of trust_in government

confidence_ about being_treated fairly; and attitudes toward authority.

Adrninittrators may believe_police_services are_being delivered effeC=

tivelyi based_on performance indicators such as those - referred to _

earlier. 'Retidents_may_have a different opinion._ Opinions may not be

the same in all parts of the jurisdiction; Opinions:may be consistent

with the performance_ measures, or they_may be inconsistent.' _Sometimes

administratively useful information may be obtained. _Such- information

may be usefUl in making decisions about_priorities among different_

services;:aboUt where to invest resources geographically; and about

how to modify OUblid information_programs.: However; when opinion-

data differ from other -data about resources_activities, and results,

the objective non-opinion data should be emphasized in making decisions

Opinion indicators -also -need interpretation. _Suppose; for example

that resident satisfaction with Wide is_much_lower in one neighborhool

than in_other neighborhoods. How should this be interpreted; if the

indicators of resources and results seem to describe a service pattern
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contrary to_the residents' opinions? -One explanation could be that

their expectations are higher than those of people in_other neighbor-

hoods. TherefOrei_they are less satisfied even:though they receive

better services. Another interpretation could be that they are dis-

affectedaffected from gOVernment. In general,_they expect -to _receive inferior

services.
TherefOrei_they_conclude,thatwhatever:leVel of service

they receive 'must be inferior to services received elsaWhere. What

action should be taken? The problem_maybe more one of public rela

tions than of service delivery. It_could be approached in that way.

This possible pattern of findings also_sulgeststhat opiniOri measures

used in isolation from performance measures have the potential of

leading to questionable conclusions.

Operationalizing Conceptions of Equity

'Equity concepts should be related to categories of indicators

(resources, activities, and results) for analyzing service distribution

patterns. Service distribution refers here to the geographic pattern.

Equity concepts often apply to individuals. Analytical methods may

describe services distributed to individuals. In practice, however,

police services are delivered to areas and to those who request ser-

vices. Therefore, geographic analysis is the only practical way of

analyzing police services. Considerations of cost reinforce the practi-

cality of geographic analysis. Indicators of need, such as income

data,_can be used to supplement population, household, age, and racial

data for describing geographic areas. Techniques for describing geo-

graphic areas for analytic purposes are discussed later in this chapter

Earlier, five conceptions of equity were detcribed briefly.
2

Theso

are equity bated on equality, need, demand, preference, and willingness.

to-pay. The categories of analysis (resources, activities, and results

described here can be used to_give concrete meaning to these equity con.

cepts. The importance of making equity concepts concrete can be

illustrated with equity as equality. Equity as equality could mean

that equat resources per capita should be provided. For police, it

could mean that patrolmen should be distributed so_that each neigh-

borhood receives the_same number of patrolmen per 1,000 residents.

Equity as equality also could mean that equal_ activities per capita

should be provided. For police, it could mean that response time

should be approximately equal in each neighborhood. Equity as equality

also could mean that eaial results per capita_ should be provided. For

police, it could mean that- clearance rates for_burglaries
and robberies

are equal, or within a small_range of variation, in each police pre=

cinct. There are a number of indicators of resources, activities,

and results that can be used to analyze police services. Each equity

concept (equality, need, demand, preference, andwillingness-to=pay)

needs to be operationalized in terms of these analytical categories.

These categories of indicators provide a means for administrators

to compare their concepts of equity with the service distribution

pattern as-it exists. Analysis and interpretation of these indicators

can be included in the decision - making - process as changes in depart-

mental procedure, programs, operating budgets, and capital expenditures

are considered.
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Indicators of Service Distribution

Measurement indicators are needed in order to determine how police

services are distributed. The indicators,of_resources, activities, and
resultt and impacts -can then be compared across_districts;::These corn=

parisons_dan be used by public officials to trace-the implications of

the decitiOn rules employed to distribute services and to determine

the conceptiOnie equity implicitly embodied,inthe rule.- Analysis -of

iservicendidatOrtiOn_a comparative basis can also provide information

on who is getting What_atid hOW the existing pattern can be changed

to achieve a more equitable- distribution of police services. Table 2

presents indicatort of service dittribution for resources, activities,

results, and impactt;

TABLE 2, Police Service Indicators

Indicators by Measurement Category

Resources

(1) Number of patrolmen -and investigators
per 1,000 residentt/diStricts and beats.

(2) Number:of patremeh_and_investigators
per 100 total reported and actual crimes/
districts and beatt.

-(3) Number of_patrOlMeh and investigators
per 100 reported and_ACtUal Serious Personal
and Property (Part I) crimes /districts and

beats.

(4) Number of patrolmen and investigators
per 100 total calls for service/districts
and beats.

Acti vi ties-

_(1) Mean police response time to all Celt'
for service/districts and beats.

(2) Mean police response time toeach__
category of calls for service (burglaries,

robberieti theft, requests for information,
assault, suspiciout person)/districts and

beats

(3) Percent of police response times_greater
than X number of minutes for each category

of calls for service/districts and beats.
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Results

(1) Number of arrests per 100 total crimes,

actual and reported/districts and beats.

_(2) Number of arrests per 100 Serious

Personal and Property crimes, actual and
reported/districts and beats.

(3) Number of cases cleared per 100 total

crimes, actual and reported/districts and

beats.

(4) Number of cases cleared per 100 Serious

Personal and Property crimes, actual and

reported/districts and beats.

(5) Percentage of stolen property (dollar

value) subsequently recovered/districts and

beats.

Impacts

(1) Number of total reported and actual

crimes per 1,000 residents/districts and

beats.

(2) Number of reported and actual Serious

Personal and Property crimes per 1,000

residents/districts and beats.

Department records

Department records

Department recordt

Department records

Department records

Department records,
victimization survey

Department records,
victimization survey

Seven service- indicators are
suggested_here==nUMbers of patrolmen;

numbers of investigatort, response time, arrest rates, - clearance rates,

percentage of stolen property recovered, and crime rates.- Police

departments routinely collect thete data, with_the_eiceptioni in many

instanCes, of response time. _However_these data often -are not analyze

in terMS_ofgeographiccomparisons
within the jurisdiction. Each of

the-Se data items is fundamental to understanding theserVice distribu=

tion pattern. If resources do not perMit gathering each, then response

time shoUld be the first to be dropped.

Discussion of the Indfcators_

Manyitifthe indicators of resourcet; activitiesiiresultsi_andi_

impacts 'fitted in_Table_2_areavallable_in police department records.

However; dataAtin the actual_rate of-crime will require_victimization

surveys. In many cities, police analystt will not_have_sufficient

time or resourdetitOlather_information_on all of the indicators of

resourcesiactiVitieti_results, and impacts presented -in Table2

For example, data on the actual incidence of crime will require that
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surveys be conducted on a periodic basis. In many cities, the costs

may be prohibitive. However, distributional analysis can rely on
indicators, that are less expensive to gather and analyze.

At a minimum, data should be collected on the number of patrolmen
and investigators per 1,000 residents, per 100 reported crimes (by type)

and per 100 calls for service. For activities, information should be
gathered on mean police response time to calls for service, the percent
of response times greater than X number of minutes (for each category

of call), and the number of calls for service per 1,000 residents. For
results, essential indicators are number of arrests and clearances per
100 crimes (by type) and percent of stolen property (dollar value)

recovered. Essential impact indicators are the number of crimes (by
type) per 1,000 residents.

Distributional analysis can assist public officials in making
decisions about police department operations. In order to aid in
decision-making, comparisons of indicators should be made across police

districts and beats. These comparative data can be used by public
officials to ascertain the consequences of the decision rules employed

to distribute police services. For example, distributional information
collected and analyzed across police districts can be used to provide

answers to the following questions:

1. If police manpower (patrol officers and investigators) is

assigned on the basis of equality (equal number per 1,000 residents, per

district, per square mile), what are the consequences of this decision

rule? That is, how many more patrolmen would some districts receive if

crime rates were used to allocate manpower?

2. If police manpower is assigned on the basis of demand (per

number of calls for service), what are the distributional consequences?

Do some districts generate more calls for service per 1,000 residents?

Do high calls for service districts differ from low calls for service

districts on the basis of race, wealth, and the number of crimes per

1,000 residents?

3. If manpoWer is assigned on the basis of need (crime rates),

what are the distributional consequences? If crime rates determine

resource distributions, are total crimes or the number of Serious
Personal and Property crimes used as the measure of crime rates?

Does the geographic distribution of total crimes differ from the

distribution of serious crimes? If total crimes are used to assign

manpower, how would the manpower pattern differ if serious crime

rates were employed to allocate resources? Would same districts

receive more manpower? Would others receive less?

4. If victimization surveys are used to supplement reported crime

data, what percentage of crimes (by category) are reported to the police'

Do some districts report a smaller percentage of crimes than others? Do

these districts differ on the basis of race and wealth? Would some

districts receive more manpower than they now receive if victimization

data rather than reported crimes were used to distribute manpower?
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manpower,is assigned on th_e_basis_ot cabs Tor Servtce anu

crime rates, how important -are each of these factors?If Distridt A

ranks fitSt in number of calls for_tetVice and third in crimes per 1,00(

residentti_While_District_B ranks fittt in crimes per_1,000 residentt

but thitd_in number of calls for service, what percentage of available

manpower dOtt each district receive?

6. How frequently are calls for service and crime data updated

for districts and beats? Weekly, monthly, annually? How frequently

is manpower reallocated on the basis of changes among districts in

the number of calls for service and crime rates?

7. Are arrest and clearance rates equal among districts?

What is the variation?

8. Are- response- times to each category Oftallt_for service

equal among distridtt? What procedures are used:by the police depart-

Ment to ensure that response times are equally dittribUted among

districts? Do some dittticts receive a slower response than others?

Why?

9. Do some distritts exhibit higher arrest and clearance rates

per 100 crimes (by category of crime) than other ditttidtt? Why?

10. Is the percentage of_ttolen property_eventually recovered

(dollar value) reasonably equal among districts? Why?

.

Dittributional analysis can provide answers to these questions.

DistribUtiOnal information_on a _geOgraphic basis_can_be used to deter,

mine:whetherpolice-services are equitably distributed,: _Examination

of the ditttibutional pattern may_teVeal that manpower_is allocated

on the .basis of crime rates_and=callt for service and_that_high_crime

districts-A1S0 generate more ..calls -for service._ _Victimization data

may reveal_ that the distribution of- Actual crimes di_ffers_fromithe

geographic. incidence of reported crimes; Districts with_a high rate oi

reportedictiMet may not have the highest rate of actual_drimes,r There

fore; allocation_of manpower_on
the_basitdif actual crimes -would pro=

duce a_disttibUtidnal pattern that differt ftOM assigning_patrol

officers and investigators on the basis of reported crimes.

Distributidnal information can also_be_USed to interpret data_oh_

citizen_opinions abOUt police performance and conduct. Attitudes .abow

police services May_be.influenced by factottAlthet than the_ quality__

police services. _Far_ examples_negative_opinionsitay_be
a function of

cynicism toward government, attitudes toward authotityi and_unrealisti,

expectations about What:the police can reasonably achieve in terms of

Crime control and redtidtion.

However, dissatisfaction with_police services -may be justified if

one district; in compariton with other districts, has:

i(1) A higher crime rate bUt an equal number of patrol officers

and investigators
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(2) A lower arrest and clearance rate per lou crimes.

(3): :Patrol officers who initiate fewer crime prevention contacts
with residents.

(4) Patrol officers who are able to spend less time on active
patrol.

Data on the distribution of resources and _attiVities, in conjunc-
tion with information on citizen_attitudes, can be used to pinpoint
policedistricts_that may be receiving inferior_serVices. Analysis
may reveal that the decision rules employed to dittribUte services
should be changed in order to achieve a more equitable pattern of
service distribution.

Geographic Analysts

In_order to be useful, police service indicators- should be collect(
and analyzed on a geographic basis. Geographic_analYiit requires servii

areas. Policedistricts, beats; or precincts_can_be used- for - this -pur-

pose. The indicators of police services -can be standardized on -the
batitiof population for each service area (districts, beats; precincts)
The_characteristics_of the population (race-, income) can then be
related to the service- indicators and comparisons can be made across

service areas. The relationships among resources; activities, and
results for different service areas can be analyzed;

__: Two geographic- .units can be used in establishing service areas for

police services. These -are the_ census tract and the census block._ The
primary advantage of using tracts and blocks is that tract -and block_

boundaries and data are_readily available. However, the_use of these

geographic -units reqUiretitarefUl attention to several- problems;, First

census tracts -may not be hecogeheetit in terms of density, race; and__

income; One part of the tract may be white, middle=class, and:sparsely
populated while_another part may be Vatic, poor,_ and densely_populated;
Since blocks are_much_smaller geographic_ units than tracts, block

data should be compared with tradtidataiiii order to determine the

degree to which the population within the service area varies on the

basis of race and income.

Suppose that-the public official_wantt_to_khoW..if black areas

receive the same number of patrolmen.per_100 reptirted.drimes_as white

neighborhoods. If part of_a_police district_ is_
while another part is predominately whitei_the_analyst!t ability_

to compare_ districts that differ on the basis of.rade.th regard to
resource distribution will be impaired; Homogeneous service areas

permit -the public official to determine whether black.. neighborhoods

receive .more or fewer resources-than white neighborhoodt.
Heterogeneous service areas do not.

A seconcLprObleM_aSSOciated with-the use of census data it that

this infOrMatiOh may be outdated. Population shifts may produce a
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change in the characteristics_of_the population residing within _tract

boundaries; This problem is considerably lett_tevere in those cities

where tract infOPMation is updated on a periOdic basis.

-A third problem is encountered when service areas (districtsi_

beats, precincts) split service areas. For example, Soppose_that a

police district inclUdet two entire census tracts and parts of several

others. Since tract data are available only for the entire tract,

split tracts present a problem for the analyst. This- problem can be

dealt with in two ways.- Firtt,_an estimate can be made of the popula-

tion for_that portion of a=tract included in the:_terVite area. If the

total tract_population is 84000 and if one-fourth of the tract is

included, it is estimated that 2,000 persons live in the split portion.

This_procedure assumes that the_tract population_is uniformly

distributed and -that the_ characteristics of the population (race,

inCome)_are_evenly_distribUted_as:well.
Given these:ittUmptions,_the

aggregate population_charatterittics_available_for_the
entire -tract

Can be used for-the tract Portion.L If the_tract_is 30:percent black

and:has affiedian familyincome of $8,500, it is assumed that the_

portion of the tract population included in the service area exhibits

thete same characteristics. Howeveri:these assumptions may not be

valid. If the population is not evenly distributed and /or- homogenous

in terms of race and income, these estimations will be Misleading.'

The _alternative procedure is to -use block data. _Eadh_census tract

is divided into a number of block units. In those- nstances where the

boundaries of a police district split tracts, block data_caniJe used to

give a-more accurate indication of the size and characteristics of the

population than that obtained through the estimation procedure.

There are ditadvantages associated with the use of block:data;

They are cumbePtOme and time- consuming-to -work with. kvery:large

number of- overlays and calculations are required to accurately match

blocks with_a portion of a tract. Data are tometimes,missing_for_

individual blockt, Witting data again require that estimations -be

made._ Block infordatiOn is limited to population, number of blacks,

and median value:Of_dWrier occupied housing units. Data on income

and poverty levels are not available;

Whenservice_dreat_tplit census tracts, the choice between an

estimation procedUre_and the use_ofblock_data part,,a,choice

between easeof_meatUrebeht_and richness and detail Of_information for

tracts) on the one hand, and precision -of- measurement-(for blocks) on :

the other,:If_resourdet permit,_both,procedures should be_used. In thi

way; the margin_of_errcir
associated with the -use of the tract,estimatior

technique can be determined,_ If the margin of error is acceptable,

analysts will -be able to take advantage of the_rfChnest of -data avail-

able for tracts. If the margin of error is unacceptable, block data

will be required.
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CHAPTER 4; MANAGEMENT STRATEGIES

What shoUld be done with the concepts of equity and decision rules

and the_methodtie distributional analysis?__Why are they important?

Who should use them and how shouldthey be used? Thete questions_ have

been addressed td_SOMe extent in preceding chaptert :Here_we will

examine them, stressing the action contexts in which detitiOns_should

be made; Thit final chapter will be organized to cover the following

topics:

How can distribUtiOnal analysis be used in setting ge4lt?

What decision,Making sequence_should_city managers and mayors

engage in to evaluate the equity of service distribution in their

communities?

How can decision rules and service indicators be selected to

facilitate implementation of equity concepts for police services?

Setting Goals

Ettablishing goals_is one of_the most difficult-tasks that- govern-

ment administrators face; _One_occasion when this difficulty becomes

apparent is when administrators_try_to-_analyZe-the effectiveness_of

public:Services. Even ifAndicators of effectiveness can be agreed

uponiAhe problem of how much-of a_particulat indicator is_a sign Of

satisfactdry_perfOrmance-is perplexing;:_HoW many arrests-per _100

crimes reported are enough?-_How_fast should police_ response_time be?

Reference to Standards set outside the--community may be helpful_in

answering _thete questions. But reference_to_ttandards determined_

insideithe_COMMUnity is essential; _One_basis_ftir astablishing_stan-

dards is_aveqUity_and service distribution perspective. Public _

officials_shdUld decide_ the extent -to which:_serViteS should move toward

or away_froMi_equal distribution among_ neighborhoods. If there is to

be variation among heighborhoods,_how much should there be? Why

should variation be tolerated, accepted, or sought?

General diStribUtiOnal goals can be_established_WithOUt systematic

data-analysis;__Bdt_tpetific goals should be based_dn'ahalysis of the-,

distribution pattern:__ PUblic officials should_detettihd:WhOiisigetting

how much of what; -They should decide whether_the variation that exists

is acceptable or not and then set goals for_reducing the variation or

fdr_perpetuating it; _Isi_a_50 percent variation in _arrest rates among

police districts acceptable?_ What should be done-to redUte it? Is a

25 percent variation in police response time acceptable?
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Goals of_this_type are useful In a system of management by_objec-

tives.- If a management -by- objectives system_is going_to be useful,
objectives_need_to be established_in terms -that lend themselves to

identifying policies and procedures that will_helplachieve-the objec=

tives. Evaluation of effectiveness_in_achieving distributional
objectives also is feasible; Gathering andianalysit of dataito describe

the service distribution pattern, establishing management objectives,

and evaluating effectiveness in achieving objectives are parts of a

management strategy.

It is not sufficient to declare that the -goal of-the police depart=

Meot is to reduce crime. This gpal_is of little value because it does

not permit the public official to answer the following questions:

1. Do -some neighborhoods receive more police services than other

neighborhoods?

2. DO:the poor receive more than the rich? Do whites receive

more than blacks.

3. If some neighborhoods receive more police services than other

neighborhoods, is this pattern justified? Why?

Does an increase in crime disproportionately burden some

neighborhoods? Does a decrease disproportionately benefit other

neighborhoods?

5. Do all citizens have an equal opportunity to take advantage

of police services?

6. Are police services distributed on the basis of equality
(resources, activities, results), need or demand? Why? Is this pattern

equitable?

7. Should a budget increase for police be sp-nt to hire more

investigators or to provide more patrolmen to handle routine calls for

assistance?

Distributional analysis of service- patterns -can help provide

answers to theta and many other questions. The information can_be used

to guide budget preparations and to make changes in departmental

operations.

AlthOUghithe data gathering process_ will- most-- efficient_ if data

are githered_td serve several_ purposes, in some instances administrators

may--gather data:solely to_analyze_service distribution_equity.i What

should trigger:thitdecisiOn._ Whenshould administrators decide to

gather and analYte data for the purpose of evaluating service equity?

The most important- situations in which:administrators should gather

and analyze data to evaluate the equity of service distribution are:
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1. _When_they believe that_an_important aspect of police services

may be distributed:in_ways_Which they consider inequitable, bUt they

are not sufficiently confident of their position.

2. When they_believeithereAS a reasonable_ chance that:a change

Can_be brought about, if their beliefs about service inequities prove

to be accurate.

3. When a substantial number of complaints have been made about

allegedly inequitable service delivery.

4. When they believe one or more neighborhoods may be the victims

of many inequities in service distribution.

When any of these four conditions exist, administrators should

consider having data about the relevant aspects of service distribution

gathered and analyzed. Data analysis decisions should be based on the

following considerations:

1. Whith_data items are most_direCtlY_Mtused on resolving the

beliefs of administrators about possible police service inequities;

2. Which data items can be gathered at least cost.

3. Which data items _will aid the most in meeting related policy-

making needs, such as needs for capital programming, evaluation of

service effectiveness, and management by objectives.

Deti-sio-n-Making___Sequence

When anzdministrator wants to involve himself:in distributional

issues, he must_do so -in a sequence of actions._ While - sequences will_

Vary some from situation to situation, the steps described below are a

reasonable sequence to follow.

1. Determine the decision rules that are used to distribute the

service.

a. Obtain written:Statements-from police department officials

detailing the decision_ rules that are
_Police patrol officers are deployed so -that at

least:90_percent:of the time a patrol car is available

to respond to calls fOr service.

b. If a particular_aspett .Of service distribution is in=_

fluenced-by- more_than.dne detiSion rule, then_obtain a

statement from departMent offitials in_which they rank

the rules that influence the decision in the order of

their importance.
Example: The first decision euld in assigning patrol

manpower is to give priority to areas with high rates



of reported crime. The second decision rule is.to give
priority to those_areas eligible on the first criteria
where the level of calls for police assistance is high.

c. Obtain supplementiey Statements, if necessary,_ explain=
ing_why_and_under what circumstances other factors may
influence decisions_or_circumstances when the rank order
of decision-rules may be_different.: _

Example: Some police districts include a large territory
and are sparsely populated;_ In_this_casei more patrol
manpower will be assigned-to- adequately patrol the area
than if crime rates and calls -for service alone were
employed to distribute manpower;

2. Evaluate the implications of using these decision rules.

a. What conception, or conceptions, of equity do the decision

rules reflect? _ _

EXaMple: The decision rule about deploying_police_patrol
officers so that a patrol_car isavailable_for_response
td_90 percent or more,of_requests for_service_reflects
a deMand concept of equity. ,The_emphasis is on response
to all calls, rather than establishing priorities;

b. EstiMate WhO tends to benefit from the use of these

decision -rules based on:
- -General_tendenties that the use of this conception of
64Uity_hati:drawinq on the discussion in Chapter 2 about
the implications_Of equity concepts.
Example: If police patrol officers are distributed_based
on FBI index crime rates, one can expect thataore police
will be assigned_to row income areas because crime rates

usually are_higheritheed. _

--Specific_tendenciet Which _seem_ to apply_to the dtstribu-

tion_ofa particular service inithis specific community.

Example: The specifid:pattern:that will-occur by basing
police patrol_officee distribution_on FBI index crime

rates or calls for service can -be determined only -by

knowing the specific distribution of crime and calls

for assistance in a community.

3. Decide whether you disagree with, or doubt the appropriateness

Of; the decision rules that are used by consideeing:

a. Which conception or conceptions_ofiequity you. believe

should generally be applied to pdlice services.

P. Whether the decision rules are consistent with thit

conception of equity.

c. Whether you believe the consequences of using the

decitiOn rules are desirable.
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4. If you question the apP l'?Oriateness of the decision rules,

discuss your concerns with your staff and with police department

officials. Discuss:

Whether your concerht are justified.

b. What additional staft to takei_such as adopting new

decision rules ,_identifying deciSion rules used_in

other cOmmunitiesi !hd gathering_and analyzing data

abdut service distribution in your community.

5; If you are convinced that changes should be made, adopt revised

decision rules after:

a. Deciding which conceOtion of equity should be applied.

Deciding what general distribution of benefits is

appropriate.

c. Deciding what deci!ibh rules would best achieve the

distribution sough'..

Reviewing the impli!4tions of the proposed decision

rules for total cesl-, unit cost, service effectiveness,

administrative Practicality, and political ramifications.

An additional optional step would -be to consider the decision

rules that are used in other oan4nities, by referring to the dis-

cussion of decision rules in 80 e4rlier chapter, and/or by contacting

officials in other communities.

Selecting Decision Rules tiaIm ekent-_and Indicators to Mon itor

Conceots for Police Sery cep.

The_discussiad_Of a sugge5e0 decision -making sequence makes clear

thevalue of carefUlly_integra use of equity- concepts; decision

rules; and serviceiindicators;_=lhe value of thiS approach can be

illustrated in another way._ SIPPbse that the equity concepts one

wishes to apply toian_atOect oT:Police services have been selected.

Decision rules to- implement those equity concepts then:can_be_iden-.

tifieC_ The indicatOrt of service distribution that will facilitate__

judgments_about the appropriate44t of the implementation_of_the equity

concept also are rather readilY discerned. An example will illustrate.

Let:us say that_pcilide services Will be distributed on the baSit

Of the equity concepts of need aril demand. Whatdecision rules will

itpleMent_both of these equity c?.hteptt in _a reasonable way ?_ Though

not the only_possibilitiesi the T011eWing decision rules would be

reasonable ones to use in implemeriting these two equity concepts.
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1. Distribute police patrol officers roughly in proportion to
crime rates for FBI index crimes (need).

2. Respond to all calls for service (demand).

3._ Distribute investigators_ roughly in- proportion to -FBI index'
crime rates, ori when available, distribute investigators in proportion
to FBI index victimization rates (need).

- These three decision rules probably are the most important influ-i
ences_on_the distribution of ponce services._ They_provide_that demands
(requests for_service) will be responded to; -but they provide more
police services per capita in high crime (need) areas; _Investigators
are supposed to develop evidence sufficient to make arrests; These
personnel would be distributed in proportion to reported crime rates,
or, if available, in proportion to actual victimization rates.

The following indicators of resources, activities,and results
would enable public officials to determine whether the equity concepts
of need and demand are being implemented.

1. Police patrol officers per 100 annual FBI index crimes per
service district (resource indicator).

2. Investigators per 100 annual FBI index crimes per service
district (resource indicator).

3. Average response time per service district and range of
response times by percent distributions per service district (activity
indicators).

4. Arrest rates for FBI index crimes per service district
(result indicator).

5. Complaints about response time and response quality per
service district (result indicator).

These five indicators would enable administrators_to determine
how patrol-officer and investigator distribution corresponded -to
crime rates, and, if available, victimization rates (need).- From:_

the response time and complaint data, one can_evaluate whether calls
are being responded to rapidly enough (demand). From the arrest rate
data, one can evaluate whether the quality of police work and the_
results of that police work are proportionate to the crime rates (need).
Thus, the data enable administrators to assess whether_the_equity
concepts of need-and demand are being implemented in ways-they
believe to be appropriate. Administrators will need to decide how
much variation among service districts is acceptable; There is no
formula for this judgment. National professional organizations
have not proposed guidelines.

The point is that once the subject-of concern is clearly identi-
fied, such as how to distribute police patrol manpower, the data
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useful for making that decision also can be identified clearly. The

linkages between concepts of equity, decision rules, and indicators

of service can be identified by careful thought and systematic atten-

tion. What looks like a complex, even esoteric subject when examined

abstractly, becomes readily manageable when specific decisions are

confronted.

A Final Word,

Why bother with evaluating the equity of urban service distribution?

The distribution of services is the principal determinant of who

receives the benefits of local government activities. That is ample

reason to analyze and evaluate service distribution.

Generalist administrators have additional reasons to be concerned.

City managers, mayors; budgeters, and planners often have only a modest

role in influencing important aspects of service distribution.

Generalitts should have a larger role. They need to know what operating

departments are doing, why they are doing it, and what the conse=

quences of departmental decisions are.

Obtaining more information is -one method of increasing influence

and control. Other steps are helpful. Equity concepts should be

understood. The purpose of the methodological framework for selecting

indicators needt to be grasped.

Decision rules constitute the heart of the process of influence

and control. Service distribution consequences_ are determined by

decision rules. Administrators who want to evaluate service equity

and who want to increase their influence over service distribution

consequences should focus their attention on decision rules.
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