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STRUCTURAL SOURCES OF UNEQUAL

RESPONSIVENESS TO GROUP DEMANDS IN
AMERICAN CITIES
PAUL SCHUMAKER AND RUSSELL W. GETTER

University of Kansas

RECENTLY we introduced the concept of responsiveness bias in
order to contribute to two major developments in urban political
research (Schumaker and Getter, 1977). First is the literature

concerned with political (or policy) responsiveness (see, for example,
Eulau and Prewitt, 1973; 424-62; Verba and Nie, 1972: 299-343;
Lineberry and Fowler, 1967; Karnig, 1975; Zeigler and Tucker, 1978;
Getter and Schumaker, 1978; and Clark and Ferguson, 1981). The central questions addressed in this research concern the extent to which
policy decisions by municipal officials are consistent with various demand
imputs from citizens and groups. Second, is the literature concerning the

extent of equality achieved in the distribution of urban services and
outcomes (see, for example, Levy, Meltsner, and Wildavsky, 1974;
Lineberry, 1978; Mladenka, 1980 and 1981; and Jones, 1981). This

research has been principally concerned with discovering the extent to
which different neighborhoods receive disproportionately more-or-less
specific governmental services than other neighborhoods.
The major shortcoming of most previous work on responsiveness has
been its failure to consider that policy-makers are often more responsive
to the demands of some people than others, thus creating a pattern of
unequal (or biased) responsiveness. Concerned with measures of "over-

all" responsiveness (i.e., the general tendency of policy-makers to be

receptive to citizen inputs), previous studies have usually failed to consider how the receptivity of officials varies by the class, racial, ethnic, and
neighborhood characteristics of persons or groups making demands. In

short, the literature has failed to consider how equally or unequally

governments respond to different types of citizens.
Meanwhile, previous work on the distribution of municipal services
has been flawed by its inability to specify an agreed-upon standard for
assessing the extent to which equality in the distribution of city services is
achieved. Most scholars seem to suggest that equality implies equal policy
benefits (e.g., equal quality and quantity of streets, schools, police protection, etc.) for residents of various neighborhoods, regardless of their class
and racial compositions. Yet, it has also been suggested that "equality" is
achieved when the distribution of policy benefits to citizens is proportionate (equal) to their contributions. By this standard, if the rich pay more

taxes, "equity" demands that they get proportionately more services
(Levy, Meltsner, and Wildavsky, 1974: 240). In contrast to this rather

conservative conception of equality, it has also been suggested that equality requires "equality of condition after receipt of services" or "output
equality" (Lineberry, 1978: 32). Such a standard assumes that relatively

disadvantaged people have greater needs than relatively advantaged
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people, and that governments should thus concentrate their resources on

disadvantaged target populations, creating "shortrun inequalities of a
'compensatory' nature" (Lineberry, 1978: 29; and Cingranelli, 1981).
These various conceptions of equality appear to reflect a researcher's
preferences about what constitutes a fair distribution of services and are
each indifferent to citizens' preferences. For example, suppose that a city
provides more extensive library facilities in middle-class neighborhoods
than in comparable lower-class neighborhoods. Further suppose that the
situation is reversed with respect to police expenditures - in this case, the
lower class might get more services by any of the standards for equality
outlined above. By applying the researcher-imposed standards regarding

the distribution of services, one would have to conclude that the city
exhibited unequal treatment of its citizens- albeit "unpatterned in-

equalities" (Lineberry, 1978: 183). However, this inequality might not be a

source of discontent - or even be perceived - particularly where this

pattern of inequality corresponds to citizen preferences. If the lower-class
neighborhood gives police protection a high priority relative to libraries

while the middle-class neighborhood is more concerned with libraries
than police, the observed inequalities would have little theoretical or
practical political significance.
By referring to a community-level pattern of unequal treatment by
policy-makers of the preferences and/or demands of various categorical
groupings, the concept of responsiveness bias appears to transcend the
difficulties which have plagued previous research on responsiveness and
equality in the distribution of urban services. When the demand inputs
from one segment of the population are more reflected in a government's

policy choices than are the demand inputs of another segment of the
population, a government exhibits responsiveness bias. Of course, governments may bias their responses either in favor of whites and upperstatus citizens or in favor of nonwhites and lower-status citizens. A pattern

of unbiased responsiveness, or equal responsiveness, occurs in only those

communities when, over a broad range of policy decisions and im-

plementations, city officials are equally responsive to the policy priorities
of all segments in a community. The concept of responsiveness bias thus
extends previous research on responsiveness by addressing the question
"how responsive to whom?" rather than the far simpler question "how
responsive?" In addition, the concept of responsiveness bias re-orients
research on the distribution of urban services away from the question "do

citizens receive equal bundles of government goods and services?" and

instead asks the more refined question "do various types of citizens (e.g.,
whites, nonwhites, upper-status, lower-status) receive an equal amount of
what they prefer in the distribution of governmental goods and services?"
(Schumaker and Getter, 1977: 249-53).1
1Our main concern here is to recognize that different types of citizens have different policy
preferences which should be considered in studying the distribution of urban services.
While most urban service delivery studies examine policy outputs only to determine if
services are equally delivered to different community sectors, it is our contention that
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This paper complements previous research on responsiveness bias in
three ways. First, in part one, the concept of responsiveness bias is further
developed so as to permit examination of the equality or inequality of

governmental responsiveness to group demands as well as to "public

opinion." In our previous research, we adopted a "polling strategy" and
focused on bias in responding to the policy preferences of various sub-

populations. Verba and Nie (1972: 268) describe this strategy as one

where "the attitudes of the citizenry are sought out . ..; the opinions of
individuals who do not come forward voluntarily to give them are re-

corded, and the opinion of each individual receives equal weight in

estimating the preference distribution in society." In contrast we adopt
here a "participation strategy" and focus on responsiveness bias to the

demands of each of several types of organized and vocal community
groups. According to Verba and Nie (1972: 268) this participation

strategy "involves waiting for citizens to come forward voluntarily with
their views. A consequence of this strategy is that a political leader sees the
opinions of participators. The rest of the population is invisible to him."
Measures of the level of responsiveness bias toward groups having different racial and class characteristics for the 51 cities in the Permanent

Community Sample (PCS) are then discussed in part two. These measu

of responsiveness bias are then used as dependent variables to be

plained by differences in the socioeconomic and political characteristic
communities. In part three, the explanatory model of responsiveness b
developed in previous research is re-tested using these new measures
bias. The similarities and differences with past research findings are t

discussed.

THE MEANING OF RESPONSIVENESS BIAS

In Figure 1, responsiveness bias is conceptualized as a component o
the distribution of power within communities using the method of p
gressive differentiation (Eckstein, 1973: 1148). Following Polsby (198
the distribution of power is concerned with "who prevails in decisio

relationships between citizen preferences and policy outputs provide better indic
of equal treatment. When the focus of analysis is on budget expenditures, the exte

equal treatment between two sectors (e.g., blacks and whites) can be measured

correlating actual municipal spending across various service areas (e.g., public safe

education, streets, etc.) with the budget priorities, as revealed for example by the use
"budget pies" in survey research, of the contrasting sectors of the community. If a

expenditures correlate highly with the budget priorities of whites, while correla

poorly with the budget priorities of blacks, unequal treatment of these two sectors w

be indicated (Schumaker and Getter, 1977: 253-57). In the present analyses, we rec
nize that many groups seek various status and symbolic benefits, as well as mater
benefits, which cannot be captured by a budget pie measure of their preferences. T
in this research equal treatment is measured by the frequency and extent to w

government officials act consistently with the demands of diff'erent types of groups

officials almost always deliver policies and services demanded by whites, but seldo
deliver the policies demanded by blacks, unequal treatment is indicated. By this con

tion of equal treatment, city officials can provide equal services to both blacks and wh

but nevertheless treat these sectors unequally if, for example, blacks make gr

demands than whites.
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CONCEPTUALIZING RESPONSIVENESS BIAS TO GROUP DEMA
BY THE METHOD OF PROGRESSIVE DIFFERENTIATION
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making" and can be analyzed in two ways, depending upon whether the

question of who prevails is conceived in causal or noncausal terms. A
causal view of power asserts that influence has been exerted when
policy-makers modify their decisions because of the real or potential

application of resources by participants or potential participants. A non-

causal view of power is less concerned with the reasons motivating

policy-makers than it is concerned about whether or not their decisions
are simply consistent with the preferences of participants or potential
participants. For example, a city council may wish to build an expressway
through a particular ethnic neighborhood opposing the project. If the
council changes its policies because of neighborhood protests, influence (A
in Figure 1) has been exerted. If the council changes its policies because of
cost considerations and ignores completely neighborhood protests, the

neighborhood, of course, would have no influence, but the council
would nevertheless have been responsive to its preferences, and the
neighborhood would have "prevailed in decision-making." To be the
recipient of responsive policies, persons need not be the causal agent
bringing about the policies; they need only achieve policies consistent

with their preferences.2

The concepts of influence and responsiveness can both be broken

down into two additional dimensions to facilitate focusing on either participants or nonparticipants. Addressing the concept of influence, Dahl
(1961: 163-68) noted that direct influence concerns the power of participants while indirect influence concerns the power of nonparticipants.

According to Dahl (1961: 164), indirect influence occurs when "elected

officials keep the real or imagined preferences of constituents in mind in
deciding what policies to accept or reject." Our distinction between the
distribution of responsiveness in the treatment of group demands (B1)
and the distribution of responsiveness in the treatment of citizen preferences (B2) is based on a similar distinction between the effectiveness of
participants and nonparticipants in decision-making.
In our previous research, we were concerned with responsiveness bias
in the treatment of citizen preferences (B2). Despite the difficulties which
policy-makers confront ascertaining "unarticulated" citizen preferences,
democratic theory insists that such preferences are important stimuli
which officials must anticipate (Friedrich, 1963); for such preferences
constitute the corpus of public concerns for which officials may be held
2 Compared to the causal concept of influence, the non-causal concept of responsiveness has
two distinct advantages. First, it facilitates viewing the linkage between the public and
policy-makers as a "two-way street" (Sharp, 1981) where policy-makers often initiate
programs which subsequently require creating demands or achieving support among

citizens (Edelman, 1971; Burns, 1978; Wahlke, 1978) as well as where citizenparticipants make demands to which policy-makers react. While the causal conception

of influence assumes a one-way street where demanders effect policies, the concept of
responsiveness invites inquiry into how consistency between citizen preferences and
policy is achieved (Schumaker, 1981: 230-231). Second, the methodologically complex
problem of disentangling the causal processes in the citizen-policy-maker relationship
(Simon, 1953) does not have to be solved for analyses of the circumstances of responsiveness to proceed.
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accountable on election day. If policy-makers consistently bias their policy
responses against the underlying preferences of certain types of citizens

(e.g., blacks, the poor), this "responsiveness bias" can have significant
consequences in terms of increased dissatisfaction by the ignored sub-

population toward authorities, regime rules and procedures, and the
political and social community (Rossi, Berk, and Eidson, 1974).
Nevertheless, responsiveness bias toward the policy preferences of
various subpopulations in communities is not the only dimension of
responsiveness bias worthy of theoretical and empirical investigation.
While populist conceptions of democratic theory stress citizen prefer-

ences as the most relevant stimuli in the policy process, pluralist conceptions of democratic theory stress group demands as the most relevant

stimuli in the policy process (Getter and Schumaker, 1978). Group de-

mands differ from citizen preferences by always being communicated to,
and thus known by, public officials. In general, these group demands are
thought to be imperfect aggregations of the preferences of active and
organized citizens.3 Since most citizens are inactive and unorganized, the
demands presented to public officials may not reflect the preferences of

all citizens. But group demands are nevertheless viewed as important

stimuli in the policy process because they represent genuine citizen con-

cerns (the "nonattitude" problem associated with public opinion, discussed by Converse, 1970, is avoided) and because they are a means of

handling the intensity problem in democratic theory (Kendall and Cary,
1968).
Given the importance of group demands as stimuli to which public
officials are potentially responsive, the concept of responsiveness bias to

group demands (B1) provides an analytical tool for assessing how the

demands of various group participants are reflected in public policy. It is
not our intention, in presenting the concept of responsiveness bias to
group demands, to infer that all demands should be equally reflected in
public policy. Some demands are clearly more legitimate than others and
policy-makers should discriminate among demands in formulating policy
responses. Yet, when policy-makers discriminate among group demands
on the basis of philosophically objectionable criteria - such as the racial or

class composition of the group making these demands - an especially

questionable form of responsiveness bias occurs. Thus, in investigating
responsiveness bias, researchers should classify group demands according to theoretically important variables. While the ethnic, age, and sexual

composition of groups, and the ideological orientation of groups are

among their potentially relevant characteristics which may be the basis for
differential policy responses, we have chosen to limit our investigation
3Some participants obviously act as individuals rather than as members of groups. By
focusing only on responsiveness to groups, we ignore responsiveness to individual
activists (Jennings and Zeigler, 1971). In addition imperfections in the aggregation

process arise from intra-group politics which result in group leaders articulating "group

demands" that depart from the concerns of group members (see Lipset, Trow, and
Coleman, 1956: 452-63).
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here to how groups having divergent racial and class characteristics receive unequal policy responses from city officials.
MEASURING RESPONSIVENESS BIAS

Like other dimensions of community power, the concept of respon
siveness bias toward group demands is difficult, and perhaps impossib

to measure objectively. The measurement of any dimension of pow
generally, and the measurement of responsiveness bias toward gro

demands specifically, requires data on what the demanders want and w
their targets have provided. But, it is seldom possible to determine obje
tively what demanders want. For example, some demands may be plac
on the bargaining table strictly for strategic purposes, and other deman
may be dropped or modified in the bargaining process. It is also difficu
to determine objectively whether targets have responded to group demands. Policies may be adopted which authorities view as meeting gro
demands only to discover subsequently that the group rejects these co
cessions as inadequate. And policies may be enacted which satisfy grou

demands, but ultimately fail in the implementation process. Strict

speaking, all estimates of what groups want and what targets provide a
highly subjective, being dependent on the perspective of the observer
Researchers may make their own independent "scale determined judg-

ments" about the extent of responsiveness to group demands (Gur
1972: 82; Gamson, 1975), but these judgments are dependent on th

subjective estimates and viewpoints of the researcher and his/her sourc
Since there is likely to be systematic error in any single perspective on
extent of responsiveness to group demands, it is important analytically

observe the range of perceptions estimating such responsiveness.

suggested in Figure 1, the perceptions of those making the demands (B
and the perceptions of their policy-making targets (B lb) perhaps def
the critical range of estimates of the level of responsiveness to group

demands.

In this research we have used perceptions of elected officials to estimate responsiveness bias toward groups. Clearly such data do not cover
the optimal range of viewpoints we might wish to observe and analyze. If
data on responsiveness bias toward groups as perceived by groups were
also available, the intercorrelations of target and group perceptions could
be used to ascertain the trait validity of both measures of responsiveness
bias (Selltiz, Wrightsman, Cook, 1976: 172-77). Being unable to establish
trait validity, the quality of our measures of responsiveness bias to group

demands are dependent on their nomological and face validity. The

major feature of nomological validation is that a measurement instrument
is related to other variables in ways that are consistent with established

theory. By relating new measures of responsiveness bias to group demands with other measures of responsiveness bias and to community
characteristics hypothesized to effect responsiveness bias, we hope to
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establish the nomological validity of our measures.4 The face validity of
our measures of responsiveness bias rests on the assumption that elected
officials occupy the optimal position for assessing group demands and
their responses to them. Elected officials were selected as informants
because of the centrality of their roles in the governmental process. Other
municipal targets of group demands - for example, city administrators
- were thought to be insufficiently informed about the totality of group
activities in the community. Group leaders were not selected for two
reasons. First is the difficulty of establishing a representative sample of

groups to contact (Newton, 1976). Second, group leaders deal almost

exclusively with the specific demands of their organizations and lack the
experience of handling a large variety of group demands. Although we do
not wish to claim that elected officials are perfectly objective in their
assessments of how they respond to group demands, their perceptions of

such responsiveness are less likely to be colored by self-interest and

inadequate information than are the perceptions of group leaders.
In order to measure the degree of responsiveness bias toward groups,
a mail questionnaire was sent during the summer of 1976 to the incumbent mayors and council members in the 51 cities of the PCS.5 In part of
the questionnaire, these elected officials were asked to be informants,
providing information about five groups or organizations which had been
most frequently in communication with them. The respondents were
then asked to provide a variety of data about the characteristics, behavior,
and effectiveness of each of the five groups they reported as being most
active. The number of groups for which data were attained thus varied

from city to city, depending on the number of elected officials who

returned our questionnaire and on the degree of overlap among respon-

dents in the groups listed as being most active. For the 51 cities, the
number of groups observed and analyzed varied between five (in Gary,

Indiana) and 39 (in Milwaukee, Wisconsin). The average number of

groups observed per city was 20.3.

4 If existing theory about the determinants of responsiveness bias to group demands is useful
but the measure of responsiveness bias is essentially random, the resulting correlation
and regression coefficients should be trivial. On the other hand, if the theories employed
are valid and the correlational analyses are consistent with theoretical expectations, then

one may be guardedly optimistic concerning the measure of responsiveness bias
employed. Nevertheless, the results obtained in this study are viewed as tentative,
pending additional measures of responsiveness bias to group demands.

5 The Permanent Community Sample was selected in order to build on previous research by
others (see Clark, 1975). Since the PCS has been described extensively elsewhere (Clark,
1968), it shall not be described fully here. Nevertheless, it should be pointed out that

initial research efforts using the PCS relied on data provided by a variety of city

"informants" - that is, persons occupying a variety of important community leadership
roles (e.g., the major party chairpersons, etc.). Our use of the mayor and councilmembers as city informants parallels the data collection procedures employed in earlier PCS
studies but uses a slightly different set of informants than those used in earlier studies.
An overall response rate of 43 percent was achieved. However, the response rate varied
across communities. For 42 of the 51 communities, between 3 and 12 usable responses
were received; for 8 communities 2 usable responses were received, and for one city,

Gary, Indiana, only one response was received.
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For each group under observation, a score measuring the degree of
responsiveness to that group's demands was attained from the informants' answers to the following question:
In your judgment, how often has the city government responded
favorably to the requests or policy preferences of each of the groups which

you have listed?

1. almost never

2. less than half of the time
3. about half of the time
4. more than half of the time

5. almost all of the time

A list of the types of groups observed and the average responsiveness
scores attained by each type of group is presented in Table 1.6
In addition to measuring the degree of responsiveness associated with
each group, data regarding the racial and class composition of each group
TABLE 1. THE VARIOUS TYPES OF GROUPS CITED BY ELECTED OFFICIALS AS

MOST ACTIVE IN CITY POLITICS AND THE AVERAGE RESPONSIVE SCORES
Average

Type
1.

of

Organization

Private

Sector

N

Unions

Responsiveness

Score

25

3.68

2. Neighborhood Organizations 170 3.56

3. Businessmen's Organizations (e.g., Chamber of Com
Downtown Businessmen's Association) 203 3.36

4. Churches and Religious Organizations 18 3.33

5. Clients of City Services (e.g., parents of school children, users o
low-income housing, users of public health facilities, welfare

recipients)
68
3.30
6. Campaign Organizations 66 3.21
7. Civic and Charitable Groups (e.g., League o
Rotary Club, etc.) 104 3.21
8. Civil Rights, Black, and Ethnic Groups 50 3.20
9.

Environmentalists

47

3.17

10. Public Employee Unions and Associations 182 3.11
11. Community Action Groups 80 3.06
12. Professional Groups (e.g., Bar Associations) 5 3.00
13. Taxpayers Associations 18 2.61

6 If two or more respondents listed the same gro
they provided data, scores on the group's eff
responses of the various informants. (It shoul

mant responses was evident, suggesting that
some random measurement error. Such error

of the relationships between our measure o
correlates). The scores in Table 1 are simply
neighborhood groups, taxpayer associations,

our informants.
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were gathered. These data enabled us to classify each group as being (a)
predominantly white (if less than 20 percent of the group's members were
nonwhite) or (b) substantially nonwhite (if more than 20 percent of the

group's members were nonwhite). Each group was also classified eco-

nomically as being (c) upper-status (if informants perceived that most
members of the group were upper class, upper-middle class, or middle

class), or (d) lower-status (if most members were perceived as being

lower-middle class or lower class).
These data concerning the racial and class composition of each group
and the degree of responsiveness attained by each group provided the
basis for determining our measures of responsiveness bias toward advantaged groups in each of the 51 cities. First, scores were calculated for
each city of the average level of responsiveness to the demands of (a)
substantially nonwhite groups, (b) predominantly white groups, (c) pre-

dominantly lower-status groups, and (d) predominantly upper-status

groups. Second, community-level measures of differential responsiveness

to diverse racial and economic groups were calculated by simply sub-

tracting the measures of responsiveness to one type of group (i.e., nonwhite and lower-status groups) from the measures of responsiveness to
their categorical counterparts (i.e., white and upper-status groups). This
procedure yielded two scores for each city: (1) the degree of differential
responsiveness favoring predominantly white groups (Blbi in Figure 1)
and (2) the degree of differential responsiveness favoring upper-status
groups (Blbii in Figure 1). These scores are shown in columns 1 and 2 of

Table 2. The interpretation of these scores is straightforward. High
TABLE 2. SCORES OF DIFFERENTIAL RESPONSIVENESS AND

RESPONSIVENESS BIAS FOR THE 51 PCS CITIES
Column 2 Column 3 Column 4

Column 1 Bias Favoring Bias Favoring Bias Favoring
Bias Favoring Upper-Status Advantaged Advantaged
White Groups Groups Groups (b) Citizens (c)
00

Akron,

OH

0.600

0.450

0.525

.157

01 Albany, NY 3.700 1.700 2.700 .070

02 Amarillo, TX -0.600 0.450 -0.075 -.098
03 Atlanta, GA -0.500 0.400 -0.050 .086

04 Berkeley, CA 3.700 0.350 2.025 .163
05 Birmingham, AL 0.400 (a) 0.400 .078
06 Bloomington, MN 3.800 -1.650 1.075 .109
07 Boston, MA 3.400 -0.300 1.550 .054
08 Buffalo, NY 0.100 0.750 0.425 .061

09 Cambridge, MA 2.100 -0.050 1.025 .089
10 Charlotte, NC -0.300 -1.200 -0.750 .021

11 Clifton, NJ 3.700 -0.150 1.775 .077

12 Duluth, MN 2.800 0.100 1.450 .054
13 Euclid, OH 2.800 0.000 1.400 .007

14 Ft. Worth, TX -0.400 -0.450 -0.425 .169

15 Fullerton, CA 2.700 0.400 1.550 .199

16 Gary, IN -3.000 -0.350 -1.675 -.434
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Table 2 (continued)
Column I Column 2 Column 3 Column 4

17 Hamilton, OH -0.700 -0.300 -0.500 .002
18 Hammond, IN 1.100 0.200 0.650 .125

19 Indianapolis, IN -0.900 0.150 -0.375 .118
20 Irvington, NJ 2.500 0.150 1.325 .023

21 Jacksonville, FL 1.200 -0.100 0.550 .119

22 Long Beach, CA 2.900 -0.200 1.350 -.024
23 Malden, MA 3.100 -0.350 1.375 -.019
24 Manchester, NH 3.200 0.550 1.875 .081

25 Memphis, TN 1.200 -0.150 0.525 .164

26 Milwaukee, WI 3.000 0.000 1.500 .144

27 Minneapolis, MN -0.100 -0.800 -0.450 .144
28 Newark, NJ 0.200 0.400 0.300 .041
29

Palo

Alto,

CA

3.400

(a)

3.400

.018

30 Pasadena, CA 2.500 1.400 1.950 .076
31 Phoenix, AZ -1.100 0.050 -0.525 .055

32 Pittsburgh, PA 3.000 -1.350 0.825 .054

33 St. Louis, MO 1.400 0.550 0.975 .024
34 St. Paul, MN -0.200 0.250 0.025 .063

35 St. Petersburg, FL 0.300 0.100 0.200 -.276
36 Salt Lake City, UT 3.200 0.650 1.925 .131

37 San Francisco, CA -2.000 (a) -2.000 -.100
38 Santa Ana, CA 3.500 1.850 2.675 .191

39 San Jose, CA 3.800 0.700 2.250 .227

40 Santa Monica, CA 2.800 0.150 1.475 .173

41 Schenecady, NY 1.500 0.800 1.150 .038

42 Seattle, WA -1.400 -0.350 -0.875 .090
43 South Bend, IN 3.600 (a) 3.600 -.433

44 Tampa, FL 3.500 -0.550 1.475 .101
45 Tyler, TX 0.800 (a) 0.800 .159
46 Utica, NY 1.400 0.050 0.725 .075

47

Waco, TX 3.000 -0.350 1.325 .096
48 Warren, MI 3.800 0.900 2.350 .065

49 Waterbury, CT 0.100 0.000 0.050 .105
50 Waukegan, IL -0.300 (a) -3.000 -.130

(a) No scores were calculated for those cities when

cated a lack of variation in the class composit

community.

(b) For 45 cities, this index was obtained by averaging our scores of differential responsive-

ness to diverse economic and racial groups. For the six cities having no scores of

differential responsiveness to diverse economic groups, this index is based only on the
index of bias favoring white groups.

(c) The smaller range in the scores of our index of responsiveness bias favoring the
preferences of advantaged citizens is due to the procedures used in constructing this
index (see Schumaker and Getter, 1977: 256-57).

positive scores indicate unequal (or biased) responsiveness favoring advantaged groups while high negative scores indicate unequal (or biased)
responsiveness favoring disadvantaged groups. Only in those cases when
a differential responsiveness score approaches zero is equal treatment of
the demands of diverse racial or economic groups indicated. It would be
arbitrary to select a particular "critical absolute value" (for example ±+.50)
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as a threshold that cities must attain tojustify being labeled as "unbiased"
in their responsiveness. Nevertheless, it is perhaps instructive to observe
that 75 percent (38) of the PCS cities exhibit positive differential responsiveness scores with respect to race. Moreover, 61 percent (31) of the cities
exhibit substantial bias toward white groups (i.e., scores greater than 1),
while only eight percent (4) of the cities exhibit substantial bias toward
nonwhite groups (i.e., scores less than - 1). In responding to the demands
of diverse racial groups, there appears to be considerably more discrimination against minorities than there is "reverse discrimination."
It is also instructive to observe in column 2 of Table 2 that 67 percent
(34) of the PCS cities exhibit positive differential responsiveness scores
vis-a-vis the economic class of groups. Thus, the general pattern of greater receptivity of city officials toward upper-status groups is revealed.
However, using the same critical value of + 1 as indicating substantial bias
toward diverse economic groups suggests that only three cities exhibit
substantial bias toward upper-status groups and only two cities exhibit
substantial bias toward lower-status groups. Thus, these data suggest that
class discrimination is considerably less pronounced than racial discrimination in the treatment of group demands in American cities.
Previous work on responsiveness bias revealed high correlations be-

tween measures of racial bias and class bias in the responsiveness of

policy-makers to citizen preferences (Schumaker and Getter, 1977: 358).

These findings were interpreted as supporting "the underclass

hypothesis" suggested by Robert Lineberry (1978: 181) which argues that
"unequal treatment of blacks and low-SES citizens are highly interrelated
and both contribute to discrimination against the 'underclass'." Our measures of differential responsiveness to diverse racial and economic groups

enables a reexamination of this hypothesis. As indicated in Table 3,

measures of racial bias and class bias are only weakly related in the present
analysis (r = .17). This finding suggests that investigations into the determinants of responsiveness bias should recognize that responsiveness bias
to group demands is multidimensional - occurring along relatively independent racial and class lines. Yet, to conduct only separate analyses of
differential responsiveness toward racial groups and differential respon-

siveness toward economic groups may be counterproductive toward
TABLE 3. A CORRELATION MATRIX SHOWING THE RELATIONSHIPS
AMONG VARIOUS MEASURES OF RESPONSIVENESS BIAS

Measures of Responsiveness Bias 2. 3. 4.

1. Index of Responsiveness Bias Toward the Prefe
Advantaged Citizens in the Allocation of Revenue
Funds

2.

.48

Index

.35

of

.14

Resp

the Community 1.0 .95 .46
3. Responsiveness Bias Toward Predominantly White Groups 1.0 .17
4. Responsiveness Bias Toward Middle and Upper Income
Groups
1.0
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achieving parsimonious theory containing broad concepts and broad

explanatory generalizations. Thus, in this analysis, we have chosen to treat
racial and class biases as both independent and additive aspects of a single

underlying theoretical concept - responsiveness bias toward the de-

mands of advantaged groups. Accordingly, the two measures of differential race and class responsiveness were averaged to attain a composite
index of responsiveness bias. The community level scores of this index are
presented in column 3 of Table 2. Thirty-nine of the 51 PCS communities
have positive scores, indicating they are more responsive to white and
upper-status groups than nonwhite and lower-status groups. Only three
communities (Gary, San Francisco, and Waukegan) exhibit substantial bias
toward disadvantaged groups, while 25 cities exhibit such bias toward

advantaged groups.

Finally, it is instructive to compare our summary measures of responsive bias toward group demands (B 1 in Figure 1 and column 3 of Table 2)
with previously reported measures of responsiveness bias toward citizen
preferences (B2 in Figure 1 and column 4 of Table 2). As indicated in Table

3, these measures are moderately correlated (r = .48). Given the very

different procedures used to attain the two measures and given that they
indicate conceptually distinct dimensions of the broader concept of the
distribution of power within communities, this moderately high correlation provides an important piece of evidence suggesting the construct
validity of both measurement systems. While error is probably present in
both measurement instruments (Lovell and Korey, 1975; Seidman, 1975),
they appear to be sufficiently reliable for empirical inquiries into the
determinants of responsiveness bias.
STRUCTURAL DETERMINANTS OF RESPONSIVENESS BIAS

In this section, the structural determinants of responsiveness bias
toward advantaged groups are examined. Three environmental variables
are used in the analysis. City size was chosen because we thought that
disadvantaged groups might be more important elements in the electoral
coalitions of big-city elected officials than in the coalitions of politicians in
small communities (Salisbury, 1964); thus, we hypothesized that there
might be less bias in favor of advantaged groups in more populous cities.
A measure of the class composition of communities - the index of social rank

- has been included for similar reasons. We thought that in cities com-

posed of larger populations of middle and upper-status citizens, the

demands of disadvantaged groups could be more easily ignored by voteseeking politicians. An index of heterogeneity, based on the nonwhite,
ethnic, and Catholic populations of cities, has been incorporated in our
analysis because we thought policy-makers in heterogeneous cities would
be more likely to treat various groups equally in order to build governing

coalitions.

Eight variables describing the political context of communities were
selected for analysis. Two indicators of the informal power structure of cities

are included: the index of decentralization developed by Terry Clark
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(1968) and an index of influence for government officials. Clark's index of
decentralization measures the number of influential participants in the

policy process; we thought that as power became decentralized, disadvantaged groups would be more likely to attain access to the political

system and find influentials who were sympathetic to their demands. The
index of influence of government officials measures the extent to which
effective power is concentrated in the hands of public elites rather than
private elites. We hypothesized that private elites would be more likely to
share the views of leaders of upper-status groups and have the fewest
incentives to be responsive to disadvantaged groups; thus, bias favoring
the advantaged should be lowest in cities when public, rather than private,
elites are most influential.

An index ofparty competition is incorporated in the analysis in order to

reexamine the widely held view that organized electoral competition

enhances the likelihood of programs benefiting the have-nots (Key, 1949:
307). A measure of partisanship - indicating the strength of the Democratic party in city politics - has been included to test the hypothesis that
Democratic officeholders are most likely to pursue policies beneficial to

disadvantaged citizens (Hawley, 1973).

The effects on responsiveness bias of three citizen participation variables

are analyzed. The level of voter participation is included in order to

examine the notion that in communities with less voter turnout, policymakers are freed from the electoral constraint of disadvantaged citizens
who tend to be the first to drop out of the voting universe (Burnham,
1965). A measure of the overall activity of interest groups - the extent to
which groups are well organized - is used to investigate the notion that
high levels of group activity bring about conditions where "leaders pay
attention to the special views of activists," who tend to be disproportion-

ately upper-status (Verba and Nie, 1972: 324). An index of black rep-

resentation in interest group activity is also included to test the hypothesis
that the more representative interest groups are of disadvantaged citi-

zens, the less likely cities are to bias their responses in favor of the
advantaged (Schumaker and Getter, 1977: 273).

Finally, an index of reformism has been included in the analysis because
of the widely held view that the "managerial" style of reformed governments is most conducive to the interests of the advantaged, while the
"politicized" style of unreformed governments is more conducive to the
interests of the disadvantaged (Banfield and Wilson, 1963).
These eleven contextual variables are the same as those discussed in

our previous work on responsiveness bias concerning citizen preferences
By comparing our present results with our earlier results, it is possible t
develop our understanding of how structural variables affect responsive
ness bias in the treatment of both citizen preferences and group demand
These eleven independent variables were used in various multiple regre
sion models having as dependent variables (a) differential responsivene
favoring white groups; (b) differential responsiveness favoring upperstatus groups; and (c) responsiveness bias toward advantaged groups (i.e
the average of the previous two scores). Because so few cities exhibit bia
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toward disadvantaged groups, an analysis of contextual factors affecting
bias toward these groups was not possible. Therefore, we examined only

those cities in Table 2 having responsiveness bias scores greater than

zero.7 We first regressed each dependent variable on the three environmental variables (i.e., city size, wealth, and community heterogeneity).
The results are presented in Table 4. Then, we regressed each of the three
measures of responsiveness bias on the eight political variables shown in
Table 5. The degree of relationship between each measure of responsiveness bias and each contextual variable in these analyses is indicated by
zero-order correlation coefficients and the corresponding beta weights
(beta weights estimate the independent impact of each contextual variable
on the specific measure of responsiveness bias when the effects of other
variables in the model under consideration are controlled.) The analyses
in Tables 4 and 5, of course, fail to apply controls for both environmental

and political characteristics simultaneously. Thus we performed addiTABLE 4. MULTIPLE REGRESSION ANALYSES OF THE RELATIONSHIPS
BETWEEN VARIOUS INDICATORS OF RESPONSIVENESS BIAS AND
SELECTED ENVIRONMENTAL CHARACTERISTICS

Differential Respon- Differential Respon- Responsiveness Bias Responsiveness Bias
siveness Favoring siveness Favoring Toward Advantaged Toward Advantaged
White Groups Upper-Status Groups Groups Citizens (a)
Zero-Order Beta Zero-Order Beta Zero-Order Beta Zero-Order Beta

Correlations Weights Correlations Weights Correlaticms Weights Cor
CITY SIZE

Population, 1970 -.22 .01 -.17 -.19 -.25 -.10 .10 .21*
INDEX OF CITY SO-

CIAL RANK .43 .44* .03 -.04 .37 .32* .23 .36*
INDEX OF

HETEROGENEITY -.10 -.12 .02 -.02 .01 .00 -.28 -.30*
COEFFICIENT OF DE-

TERMINATION,

R2

.20

.03

.14

.19

*Coefficients at least 1.5 times their standard errors.

(a) Data source is Schumaker and Getter (1977: 266).

7 A decision to examine all 51 cities would have made our analyses cumbersome and possib
faulty by requiring the interpretation that factors positively related to responsivenes
bias favoring the advantaged must be inversely related to bias favoring the disadvantaged. This type of linear inverse interpretation of the relationship between responsive
ness bias and various environmental and structural variables is often at odds with the

prevailing literature. For example, it is usually hypothesized that the existence of
political machine - a highly centralized form of political power structure - is conducive to responsiveness bias toward the disadvantaged because of the exchange nature of
the relationship between disadvantaged groups and the machine. However, a centralized power structure composed of economic elites, as in Hunter's Atlanta, should, on
theoretical grounds, be related to responsiveness bias toward the advantaged. Because
there are only 3 cities exhibiting substantial bias toward the disadvantaged, we limited
our analysis to those cities exhibiting responsiveness bias favoring the advantaged

Nevertheless, our findings suggest that some cities do bias their responses in favor of the

disadvantaged and that future research, using a larger sample of such cities, shoul

address the important task of identifying the factors explaining variation in responsive-

ness bias favoring the disadvantaged.
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TABLE 5. MULTIPLE REGRESSION ANALYSES OF THE RELATIONSHIPS
BETWEEN VARIOUS INDICATORS OF RESPONSIVENESS BIAS AND
SELECTED POLITICAL CHARACTERISTICS

Differential Respon- Differential Respon- Responsiveness Bias Responsiveness Bias
siveness Favoring siveness Favoring Toward Advantaged Toward Advantaged
White Groups Upper-Status Groups Groups Citizens (a)
Zero-Order Beta Zero-Order Beta Zero-Order Beta Zero-Order Beta

Correlations Weights Correlations Weights Correlations Weights Correla
POWER STRUCTURE

CHARACTERISTICS

Index of Decentralization -.47 -.30* -.32 -.25* -.46 -.33* -.04 .07
Index of Influence for
Governmental

Officials -.14 .22 -.21 -.11 -.21 -.04 -.31 -.17*
INDEX OF PARTY

COMPETITION -.28 -.28* -.45 -.62* -.21 -.27* .21 .09
PARTISANSHIP
Index of Democratic

Party Strength -.29 -.10 -.19 -.41* -.29 -.20* -.24 -.23*
CITIZEN PARTICIPATION VARIABLES

Voting Turnout -.20 -.01 -.02 .18 -.10 .08 -.16

Extent to Which

Groups Are Well-

Organized -.18 .12 -.14 -.05 -.23 -.08 .23 .29*

Extent to Which Blacks

Are Represented In

Group Activity -.31 -.39* -.11 .09 -.29 -.17 -.22 -.18*

INDEX OF

REFORMISM .35 .20 .18 -.03 .25 -.05 .16 .00
COEFFICIENT OF DE-

TERMINATION,

R2

.40

.45

.32

.23

*Coefficients at least 1.5 times their standard errors.

(a) Data source is Schumaker and Getter (1977: 266).

tional regression analyses in which each of the measures of responsiveness
bias were regressed on those environmental and political variables that
were significantly related to each measure of bias in the separate analyses.
The results of thejoint consideration of these environmental and political

variables are presented in Table 6.
FINDINGS

(1) Environmental characteristics

Perhaps one of the most striking findings which can be observed in
Tables 4 to 6 is that, relative to political variables, environmental variables

appear to have little impact on responsiveness bias to group demands.
Neither the population size of cities or the extent of heterogeneity are

significantly related to any measures of bias toward group demands. The
index of social rank, however, is positively related to responsiveness bias
toward advantaged groups (B = .41 in Table 6). This finding is similar to
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TABLE 6. MULTIPLE REGRESSION ANALYSES OF THE RELATIONSHIPS BETWEEN VARIOUS INDICATORS OF

RESPONSIVENESS BIAS AND BOTH ENVIRONMENTAL AND POLITICAL CHARACTERISTICS (BETA WEIGHTS)
Differential Respon- Differential Respon- Responsiveness Bias Responsiveness Bias

siveness Favoring siveness Favoring Toward Advantaged TowardAdvantaged
White Groups Upper-Income Groups Groups Citizens (a)

City

Index

Size

of

Index

Index

of

(Population)

Social

of

Rank

.47*

b)

Heterogeneity

Decentralization

-.30*

-.31*

Index of Influence for Public
Officials

.32*

.41*

.20

--.07

-.16

Index of Party Competition -.38* -.64* -.33*
Index of Democratic Party

Strength

Voter Turnout

-.45*

-.01

Extent to Which Groups Are

Well-Organized

-

-.17
.30*

Extent to Which Blacks Are

Represented in Group Activity -.03 -.24*

Index of Reformism

Coefficients of Determination .46 .37 .37 .31
*Coefficients at least 1.5 times their standard errors.

(a) Data source is Schumaker and Getter (1977: 267).
(b) Only those environmental and political characteristics found to be significantly related to
responsiveness bias in Tables 4 and 5 were included in these analyses.

our earlier finding (1977: 266-67) that more wealthy communities ar
most responsive to the preferences of advantaged citizens (for compari

son, the results of our earlier analysis of responsiveness bias towar

advantaged citizens are shown in the right-hand columns of Table 4 to 6).
(2) Power structural variables

Previous analyses have shown that the power structure characteristi
of communities which most affects responsiveness bias is the degree of
influence of public officials. The number of effective participants in the
policy-making process (as measured by Clark's index of decentralization
did not affect the extent to which the preferences of advantaged and
disadvantaged citizens were equally reflected in public policy (Schumaker

and Getter, 1977: 268-70). In the present analysis, these findings ar

reversed. The more decentralized the power structure (i.e., the greater
the number of effective participants), the less is the responsiveness bia
toward advantaged groups. This suggests that groups of disadvantaged
(particularly black) people are apparently able to attain the most equal
treatment of their demands when numerous access points are present i
the policy process. Thus, when our results are compared to our previou
analysis, it appears that decentralized power structures provide opportunities for disadvantaged groups to organize and effectively communi
cate their demands; but in the absence of such organization, cities with
decentralized power structure are not particularly responsive to the un
derlying preferences of the disadvantaged. Hence, it is a combination o
effective organization by the disadvantaged and the presence of ope
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decision-making in decentralized power structures which bring about
equal treatment of disadvantaged persons in local politics.
(3) Citizen Participation Characteristics

We earlier found that cities were most likely to exhibit responsiveness
bias toward the preferences of advantaged citizens when there was extensive citizen participation through well-organized interest groups (Schumaker and Getter, 1977: 271-72). This bias was attributed to the fact that
interest groups were disproportionately composed of advantaged citizens,
whose communications with city hall caused officials to attain a nonrepresentative view of the overall structure of citizens' policy preferences.
This interpretation was supported by our additional finding that a more
demographically representative interest group system reduced the biases
which occurred in cities having a well-developed interest group system.

In this analysis, the overall level of interest group activity has no

significant effect on the degree of responsiveness bias toward advantaged
groups. Thus, in combination with our earlier findings, the results in this
analysis suggest that disadvantaged citizens lose out in the policy process
because they dr, not articulate their policy preferences through interest
groups. As suggested by Stone (1980), when communities have an extensive structure of well-organized groups, the policy preferences of unorganized and disadvantaged citizens received short shrift in comparision to
the preferences of advantaged citizens (see column 4 of Tables 5 and 6).

But when disadvantaged citizens organize and present their demands

through group activity, they are more likely to attain a favorable governmental response. Thus, while communities having extensive interest
group activity tend to bias their responses against the policy preferences
of unorganized and disadvantaged citizens, these citizens may compensate for this bias through organized group input to the governmental
process.

In addition, our findings reinforce our earlier conclusions about the
importance of a demographically representative interest group system in

achieving unbiased responsiveness. For example, the data in Table 5

indicate that if blacks are well-represented in interest groups, there will be
less bias in favor of white groups. Thus, it appears that the best protection
for blacks against unresponsiveness in the treatment of their preferences
and demands is extensive participation in the interest group system and
other "institutionalized" forms of association (Rich, 1980).

Finally, the data in Table 5 indicate that voting turnout is not

significantly related to responsiveness bias - a finding that also replicates

our earlier analysis and which is consistent with an interpretation of
voting behavior provided by Verba and Nie (1972: 322-27). Voting is
apparently too "blunt" an instrument to give policy-makers information
about the policy demands of specific groups of citizens.8

8 At the same time high voter turnout can place enough "pressure" on officials to increase

their overall level of responsiveness (see Verba and Nie, 1972: 324). It is only the
distribution of responsiveness that is not apparently affected by the level of voter

turnout.
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(4) Formal Government Institutions and Partisanship

The effects of reformed governmental institutions (council-manager
government, at-large constituencies, civil service, and nonpartisan elections) on responsiveness bias were unclear in our earlier work (1977: 273).
Zero-order relationships which suggested that there was greater bias in
favor of the preferences of advantaged citizens in reformed cities, partialed out in the multivariate analysis. The moderate, positive zero-order
correlations suggest that the greater the reformism, the greater the re-

sponsiveness bias in favor of the demands of white and upper-status
(advantaged) groups. Yet, none of the beta-weights are statistically

significant. Thus, the evidence suggests that although reformed cities may

be less responsive to citizen inputs generally than unreformed cities
(Lineberry and Fowler, 1967; Karnig, 1975; Getter and Schumaker,
1978), these institutions tend to contribute to lower responsiveness to all

citizens and groups regardless of their racial and class characteristics.
Thus, our data do not support the hypothesis that reformed institutions
directly cause officials to be more responsive to advantaged groups and
citizens than to disadvantaged groups and citizens (see Morgan and Pelissero, 1980, for a similar set of findings).
Nevertheless, reformism may lead indirectly to responsiveness bias, by
establishing formal institutional rules which provide a context where the

organizational bases of disadvantaged groups - political parties, for

example - are weakened. Because of its formal nonpartisanship feature,
both party competition and the strength of the Democratic party are
reduced by reformed governmental institutions (for the PCS cities, these

relationships are r = -.31 and r = -.58 respectively). If, as theory

suggests, party competition and strong Democratic parties enhance the
responsiveness of officials to disadvantaged groups, formal rules which
reduce party competition and weaken the Democratic party may indirectly enhance responsiveness bias toward advantaged groups.
The data in Table 5 and 6 support the notion that party competition
and strong Democratic parties reduce responsiveness bias toward advantaged groups. In cities where party competition is high, responsiveness
bias against black and lower-status groups is significantly reduced; appa-

rently both Democratic and Republican officials are encouraged to be
responsive to disadvantaged groups when parties are competitive. In
cities having strong Democratic parties, bias against black and lowerstatus groups is also reduced (r = -.29 and -.19 respectively). However,

Democratic party strength appears to independently reduce only the class
dimension of responsiveness bias. When the effects of party competition

are controlled, Democratic party strength is not related to the racial

dimension of responsiveness bias. We interpret these results to mean that
city officials who are aligned with a strong Democratic party will not be
particularly responsive to the demands of black groups unless they are in a
competitive context. Black groups depend on party competition to attain

equal treatment; lower-status groups will receive more nearly equal

treatment if cities have strong Democratic parties or party competition. In
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any event, the presence of strong Democratic parties and the existence of

competition between parties appear to reduce the general tendency of
cities to be most responsive to the demands of groups composed of
advantaged (white and upper-status) citizens.9
CONCLUSION

Students of politics have long been concerned with governmental

responsiveness and political equality. Nevertheless, it is only in recent
years that political scientists interested in urban governance have begun to
conduct empirical studies regarding the critical theoretical question of
"who (or what groups) get how much of what they prefer and demand?"
rather than the far simpler political science question of "who (or what
groups) get what?" Of particular practical and theoretical concern is the
question of whether responsiveness is distributed across various racial and
socioeconomic groups in a "fair" manner. Our data suggest that in Ameri-

can communities generally there is greater bias toward advantaged

groups than toward disadvantaged groups, and that such bias is particularly pervasive against substantially nonwhite groups.
The question of which community characteristics affect responsiveness bias is also of great practical and theoretical concern, and we have
drawn upon well-developed theories of urban politics and community
power to address this question. In general, these theories suggests that

responsiveness bias toward advantaged groups should be greatest in

smaller, homogeneous, and wealthy communities having reformed governments, low party competition, weak Democratic parties, centralized
power structures, and few interest groups representing the preferences
of the disadvantaged. For the most part, our data analysis confirmed these
hypotheses, thus suggesting not only the adequacy of existing theory but

also the nomological validity of our measures of responsiveness bias
toward group demands. However, some anomalies are also apparent in
our results which require additional research and may lead to some

revisions in the conventional wisdoms of community politics. For example, contrary to theoretical expectations we found that reformism does

not appear to have a direct impact on responsiveness bias. However,

reformed institutions appear to have an indirect impact on responsiveness bias by adversely affecting the conditions which enhance equal responsiveness. Among the factors that reduce bias in favor of advantaged
groups are party competition and a strong Democratic party. Both of

these conditions tend not to be found in cities with reformed institutions.

9 It is interesting that the presence of party competition and strong Democratic parties seem

to have a greater impact on reducing responsiveness bias in the processing of group

demands then in the processing of citizen preferences (compare the present results with
those in Schumaker and Getter, 1977: 270-71). This suggests that party organizations
build coalitions of active and organized citizens. To keep their party strong and in office
they respond to the demands of diverse groups. But party politicians may be no more
qualified or capable than nonpartisan officials at balancing the underlying preferences
of diverse subpopulations, particularly when the interest group infrastructure in communities is not sufficiently well developed to provide public officials with specific policy
cues.
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In synthesizing our findings, three points stand out. First, it is clear
that for disadvantaged citizens, it pays to organize, particularly in large
cities. In fact, the disorganized and disadvantaged in larger cities appear
to have their preferences responded to less favorably than would be the
case if their citizens were either organized or lived in smaller cities. Second,

it is clear that the disadvantaged fare better in cities having decentralized
power structures in which public officials possess significant power. For, as
our results indicate, decentralized structures are necessary for unbiased

responsiveness to groups while powerful public elites are necessary to

insure equality of responsiveness for the unorganized minorities in cities.
Third, our analysis suggests the importance of party competition and

strong partisan (Democratic party) organizations for achieving equal

treatment of the demands of disadvantaged groups.
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