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Abstract

This paper explores how including women on police forces may improve outcomes for women
and increase public perception of police legitimacy when addressing domestic violence. The
theory of representative bureaucracy suggests that bureaucracies will be more responsive to the
public and may garner additional legitimacy when they reflect the demographics of those they
serve (Mosher 1968). This paper examines female representation in Kosovo, a country that has
experienced ethnic conflict and gender violence and employs an experimental survey to
understand how women rate police officers responding to domestic violence in the areas of trust,
seriousness in carrying out investigations, and fairness. In the scenario where a respondent had
little information about the policies of a force and could only see the demographic makeup of
police, representation became an important influence for women on how they rated legitimacy of
police in all areas. In the scenario where a policy was enacted that would benefit victims of
domestic violence, performance mattered to both men and women for all three dimensions of
legitimacy, whereas information on whether a man or woman enacted the policy had little impact.
Implications of these findings are that if citizens know little about their police forces, representation
becomes increasingly important. But even a less representative force can gain legitimacy by
enacting effective policies that benefit less represented groups.

Keywords: gender, domestic violence, post-conflict, representation, policing

Gender equality is the fifth UN Sustainable Development Goal and includes ending all forms of
discrimination and violence against women and girls in public and private settings (UN Women,
2022). Global research on 39 countries shows that having female police officers on a force is
positively correlated with reports of sexual violence, and male and female victims report a
preference for reporting to female officers (UN Women 2011). Studies suggest that female officers
improve the quality of policing, increase rates of reporting and arrest for domestic violence,
support affected citizens, help prevent escalation of domestic violence, and lead to declines in
intimate partner homicide and rates of repeated abuse (Miller and Segal 2014; Meier and
Nicholson-Crotty 2006; Andrews and Miller 2013; Jordan 2001; Sun 2007).

These findings point to a role of looking at domestic violence from a representative bureaucracy
lens; bureaucracies may be more responsive to publics and garner additional legitimacy when
they reflect the demographics of those they serve (Mosher 1968 and Krislov 1974). Passive
representation, where the bureaucracy looks more like those they serve, can extend legitimacy
to a public organization through a more symbolic role (Selden 1997) and may help communities
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feel enfranchised when they see a bureaucrat who looks like them (Riccucci and Saidel 1997;
Selden 1997; Thielemann and Stewart 1996, as referenced in Meier and Nicholson-Crotty 2006).
Active representation, where representatives press for the interests of those they serve (Mosher,
1968), may increase public perceptions of legitimacy where bureaucrats share and act on values
held by those they represent. Both passive and active representation are important to
understanding legitimacy because while passive representation is a necessary but insufficient
condition for active representation, each on its own may lead to different ends: passive
representation may achieve demographic or symbolic representation as an end goal whereas
active representation focuses on policy outcomes and implementation undertaken by those doing
the representing (Meier and Nicholson-Crotty, 2006). This study addresses the need to examine
representation in varied contexts by examining the role of passive and active gender
representation in Kosovo, a country in the Balkans that has experienced gender-based violence
during conflict. Its political context is interesting in that Kosovo is a young country established on
ideals of gender representation in political, bureaucratic, societal, and cultural contexts
(Constitution of the Republic of Kosovo, 2008). This context allows for a better understanding of
how more equitable gender representation affects perceptions of legitimacy in post-conflict areas.

This chapter employs an experimental survey based on the work of Riccucci, Van Ryzin, and
Lavena (2014) to understand how women and men living in post-conflict areas rate legitimacy of
police officers in the areas of trust, seriousness in carrying out investigations, and fairness when
there is passive and active representation. Respondents were asked to rate each of these
dimensions of legitimacy for police forces with varying levels of gender representation and
performance. In passive scenarios, female respondents rated units with higher female
representation as more legitimate along each of the dimensions of legitimacy; for men, ratings
only increased for how fair police are in carrying out investigations. Both men and women rated
police units as more legitimate in the areas of how seriously they pursued investigations and how
trustworthy they were while performance was not correlated with legitimacy in either group. In the
active representation scenario, having a female in charge of a policy change was not correlated
with higher ratings of police legitimacy among men or women, but higher performance was
significant in all areas of legitimacy for both men and women.

Theoretical Framework

Representative bureaucracy is concerned with the proportional representation of populations in
bureaucratic agencies, as well as with the impacts that representation has on policy making and
implementation (Meier and Nicholson-Crotty 2006). Mosher (1968, 12) defines passive
representation as “concern[ing] the source of origin of individuals and the degree to which,
collectively, they mirror the society” and active as representation where the bureaucrat presses
for the interests of those individuals whose interests they represent. The theory suggests that
bureaucracies will be more responsive to publics and more accountable when they reflect the
demographics of those they serve (Denhardt and deLeon 1995; Mosher 1968; Krislov 1974;
Krislov and Rosenbloom 1981; Meier 1975; Selden 1997; Meier and Stewart 1992; Theobold and
Haider-Markel 2008; Sowa and Selden 2003). Krislov (1974) suggested that the notion of
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representation implies additional legitimacy as the smaller stands for and encapsulates the larger
body represented.

Legitimacy and Values

One mechanism of representative bureaucracy discussed in the literature is the role of
representation in relation to legitimacy (see Riccucci, Van Ryzin, and Lavena, 2014; Peters,
Maravic, and Schroter, 2015; Gravier, 2013; Theobald and Haider-Markel, 2009). Researchers
have found evidence that passive representation influences citizen perceptions of performance,
trustworthiness, fairness, and legitimacy of police (Riccucci, Van Ryzin, and Lavena, 2014;
Theobald and Haider-Markel, 2009; Riccucci, Van Ryzin, and Jackson 2018). Additionally,
decisions that benefit the public can serve to legitimize the actions of government bureaucracies
(Selden, 1997).

Citizen perceptions of legitimacy are increasingly important for countries that have undergone
shifts in governance, borders, and ethnic conflict. The trust and confidence necessary to build
community are broken down in societies that have been consumed by violence where neighbors
prey on neighbors (Brinkerhoff, 2007). In areas where conflicts have occurred along ethnic and
religious lines, these characteristics become particularly salient in future interactions with the
state. Esman (1999, 365) emphasizes that the legitimacy of government in post-conflict areas is
conditioned on seeing fellow ethnics wielding power at political levels and in state bureaucracies,
being able to compete for and attain those positions, and providing “sympathetic hearing” and
protection of allocation of services and provision of benefits.

Literature in the social sciences on legitimacy includes several conceptualizations of legitimacy:
legitimacy as capturing beliefs that government power is exercised fairly in the interest of the
whole nation (Levi and Sacks, 2009; Cromartie, 2018); as carrying out procedures correctly and
fairly (Levi, Sacks, and Taylor 2009; Koppell, 2008; Scholte and Tallberg, 2018; Hurd, 2007;
Tallberg and Zurn, 2019; Riccucci, Van Ryzin, and Lavena 2014); as justness measured through
evaluations of appropriateness (Knox, 2016); as actions undertaken by government being seen
as trustworthy (Parsons, 1960; Levi, Sacks, and Talyor 2009; Suchman 1995; Riccucci, Van
Ryzin, and Lavena 2014); and as based on calculated self-interests of constituents of whether
the organization’s activities will benefit their group (Suchman, 1995). These underlying
components of legitimacy can serve as proxies to understand legitimacy as a whole. Each
concept highlights the importance of individual perceptions in evaluating legitimacy of the
bureaucracy and indicates that public perceptions of legitimacy will be informed by personal
values that have been formed within and shared across social groups. If bureaucrats mirror the
demographic characteristics of those they serve, they are more likely to encompass their values
and make decisions to benefit those they serve (Meier and Nigro 1976). When these values are
espoused and applied to decision making, they may influence public perceptions of how
procedures are carried out, how appropriate resulting actions are, and how fair and trustworthy
bureaucrats are.
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Legitimacy based on the actions of the bureaucracy can be divided into two types: performance
legitimacy and procedural legitimacy. From the perspective of performance legitimacy, legitimacy
is derived from government performance and effectiveness. Thus, states possess performance
legitimacy in the eyes of citizens when they improve living standards in addition to filling state
functions (Francois and Sud, 2006). It is related to collective gains, distributive justice, favorable
outcomes, and fairness (Scholte and Tallberg, 2018; Hurd, 2007). Procedural legitimacy, on the
other hand, embodies efficiency, expertise, impartiality, participation, accountability, problem
solving, and correct procedure (Tallberg and Zurn, 2017; Scholte and Tallberg, 2018; Hurd, 2007).
The emphasis on performance and procedural legitimacy justifies looking not only at citizen
perceptions of legitimacy, but also at actions the state undertakes that may alter those
perceptions.

The final aspect of legitimacy examined here is how legitimacy relates to values held by
individuals. The foundation of legitimacy is based on justness and evaluations of appropriateness
(Knox, 2016). These evaluations that lead to legitimacy have been described as “a generalized
perception or assumption that the actions of an entity are desirable, proper, or appropriate within
some socially constructed system of norms, values, beliefs, and definitions” (Suchman, 1995, pg.
574). Citizen perceptions of legitimacy then will be informed by personal values that have been
formed within and shared across their social groups. Thus, criteria for determining legitimacy will
be based on values citizens hold.

Gender, Policing, and Representative Bureaucracy

Several researchers in representative bureaucracy have written about the importance of values
and beliefs accounting for positive effects of representation. Background experiences and
personal attitudes of civil servants are a key determinant of decision making, and partiality, shared
values, beliefs, and empathic understanding are connected to representativeness; these shared
values and beliefs lead to substantive results as minority bureaucrats articulate the interests of
their group during decision-making processes (Van Riper, 1958; Lim 2006). Meier and Nicholson-
Crotty (2006, 850) highlight that representative bureaucracy “assumes that shared experiences
or values, which may not be shared across gender or race divisions, fundamentally affect the
decisions made by and the actions taken by the bureaucrat.” Active representation could affect
perceptions of legitimacy based on citizen perceptions that the bureaucracy is acting on their
behalf and pressing for their interests. Because the reflections of one’s own values is inherent to
legitimacy, a potential mechanism for building legitimacy is likely through representation as
residents interact with bureaucracies when interfacing with the government.

Researchers have looked at both gender and policing extensively with the representative
bureaucracy literature (Meier and Nicholson-Crotty, 2006; Keiser et al. 2002; Riccuci, Van Ryzin,
and Lavena, 2014; Andrews and Miller, 2013). Keiser et al. (2002) discussed three types of issues
where gender representation is likely to occur: (1) policies that benefit women as a class; (2)
policies that through the political process have been defined as gendered and may therefore be
more salient to women; and (3) instances where gender fundamentally changes the relationship
with the client. In the area of policing, the importance of female representation has been shown
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in the US and England. Gender representation on police forces influences perceived job
performance, trustworthiness, and fairness; greater numbers of women on police forces leads to
higher rates of reporting rape and processing rape cases; and female police chief constables are
associated with higher arrest rates for domestic violence though an increase in female police
officers is only significant when they are able to carry out front-line police work (Riccucci, Van
Ryzin, and Lavena, 2014; Andrews and Miller, 2013; Schuck, 2018; Nicholson-Crotty et al. 2018).

Meier and Nicholson-Crotty (2006) suggest four theoretical reasons a police force with more
female officers may lead to better outcomes in issues affecting women: (1) a woman who sees
more women on a force could assume sexual assault is taken more seriously; (2) a woman will
be more likely to have a female officer as first point of contact; (3) female officers may sensitize
their male colleagues; and (4) a female officer could share a set of values with female residents
because of common gender-related experiences. Note that only the final reason directly depends
on the actions of an officer representing her group; the others involve others’ perceptions (either
the perception of those reporting or of male officers after interacting with female officers). As such,
the authors note that in two of these mechanisms, there does not need to be contact between a
citizen and a female officer for representation to occur: (1) female clients may observe more
women patrolling in their city, and (2) female officers may share a set of values with other women.

Because the gender of police officers should be more salient to those who are usually
underrepresented, women may care more about female representation on police forces than their
male counterparts, which would lead them to rate officers as being more legitimate along the three
dimensions discussed above. This leads to the following hypotheses:

H1: Women will rate units with higher levels of gender representation as more legitimate

H2: Women’s ratings of bureaucrat’s legitimacy will increase further when a female bureaucrat
is seen actively pursuing the interests of their group

Representation may not be the only factor in citizen’s evaluations of bureaucratic legitimacy.
Literature on representative bureaucracy implies that representation improves performance,
whether directly or indirectly, through impact on bureaucrat’s decisions or citizen perceptions
(Andrews et al., 2016). However, representation is likely not the only factor influencing good
performance. Research on police performance indicates that factors like psychological and
physiological stress responses and training in a variety of methods impact police performance
positively or negatively (Andersen and Gustafsberg, 2016; Arnetz, Arble, Backman, Lynch, &
Lublin, 2013; Arnetz, Nevedal, Lumley, Backman, & Lublin, 2009). As such, performance itself
can influence perceptions of legitimacy outside of performance gains that are driven by
representation. This leads to the following hypothesis:

H3: Women will rate units with higher levels of performance as more legitimate when controlling
for levels of representation
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Research has explored whether there is an interaction effect between representation and
performance. Riccucci, Van Ryzin, and Lavena (2014) explore whether citizens more positively
evaluate an agency when there is both high representation and high performance and find that
while both matter separately, there does not seem to be an interaction between representation
and performance in their context. Riccucci, Van Ryzin, and Jackson (2018) find that the interaction
between representation and performance is not significant for black respondents, though it is for
white respondents. These studies indicate that performance and representation are significant
separately, but that the interaction of the two is not consistent across groups.

Kosovo Context: Domestic Violence

From its inception as a nation, leaders of Kosovo have identified gender representation as a value
and tool for more effective government. The 2008 constitution and subsequent civil service laws
recognize the need for equal opportunities for men and women (Constitution of the Republic of
Kosovo, 2008; Law on Civil Service, 2010). Increasing gender representation on police forces is
a prominent area of focus for improving the civil service in Kosovo and has been an aim of the
Organization for Security and Cooperation in Europe (OSCE), which has supported the
Association of Women in the Kosovo Police since 2004 (OSCE, 2019). A 2018 campaign featured
female KP officers, retired American Chief of Police, and the U.S. Embassy’s Department of
Justice police support program (ICITAP) encouraging women to join the police force (U.S.
Embassy Pristina, 2018). However, in 2017 women remained underrepresented and made up
only 14% of the 8,820 Kosovo Police, including constituting 11% of uniformed officers (Farnsworth
et al., 2018). In 2019, out of the 430 KP officers hired to go to basic training, 30.9% were female;
additionally, a 2019 mandate required 30% of participants at trainings to be female (Jones 2020).

Responding to domestic violence has been another focus of the Kosovo Police. Progress in the
legal framework for addressing domestic violence was made in 2018, when the Criminal Code
was revised to define and treat domestic violence separate from other offenses; in 2019, 650
more cases were reported than in 2017 (UN Women 2019). Failing to comply with a civil court
judgment on domestic violence is considered a criminal and prosecutable offense, though
prosecution is rare (US Department of State, 2019).

Police data in Kosovo indicate 94% of gender-based violence is perpetrated by men, and 62% of
Kosovars have experienced domestic violence (68% of women and 56% of men) (ibid.). In 2017,
of the 1,125 cases of reported domestic violence, 76% of the victims were women (ibid.). Police
are often the first to respond to domestic violence calls, and while 73.6% of Kosovars say they
would turn to the police to assist with domestic violence, many do not trust officers to follow
through with investigations (UN Women 2017). Female police are actively working to change the
culture of normalizing and dismissing domestic violence cases (ibid.). In a training for Kosovo
Police, Jane Townsley, founder of Force International, retired UK senior police officer, and
experienced gender specialist in the field of policing and security, emphasized the importance of
domestic violence units, trust and confidence in police, gender-responsive policing, and effective
policies. She noted that “effective police response is a major contributing factor to the reputation
of Kosovo Police” (UN Women 2018).
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Despite institutionalized values of representation, sexual violence is still a concerning issue in
Kosovo. Research conducted by Human Rights Watch found that rape and other forms of sexual
violence were used as “weapons of war and instruments of systematic ethnic cleansing” during
the conflict with Serbia (Human Rights Watch, 2000). Much of this violence occurred as police
officers joined military groups in carrying out actions against the general population.
Unfortunately, sexual violence has not been limited to the conflict. Recent statistics reported by
the Kosovo Women’s Network indicate that more than two-thirds of women have been victims of
domestic violence, and women’s rights groups in Kosovo report that workplace sexual
harassment and abuse often go unreported for fear of dismissal or retaliation (US Department of
State, 2019). A high-profile domestic violence case in 2018 that resulted in the murder of the
perpetrator’s wife and nine-year-old daughter sparked public protests, as the victims’ relatives
claimed they contacted Kosovo Police (KP) multiple times to request assistance, including
reporting a death threat four hours before the murder. The murderer was later found guilty and
sentenced to 24 years in prison (US Department of State, 2019). In February 2019, Kosovo
women protested outside Kosovo Police Headquarters in Pristina after a teenager reported to
police that she had been raped by a teacher; she was then assaulted by the Kosovo Police Officer
to whom she reported and was forced to have an abortion (Surk, 2019). The Kosovo Police
Inspectorate reported that 11 police officers were accused of domestic violence in 2019 and nine
in 2020 (Ahmeti 2021).

The focus on institution-building, increasing the number of women on the police force, and
continued salience of sexual violence in Kosovo, make this an appropriate area to research
whether increased numbers of women on police forces, women in positions of authority to make
policy choices, and enhanced performance lead to increased perceptions of legitimacy.

Data

The data for this chapter come from an experimental survey administered in Kosovo in September
2019. Participants rated trust, fairness, and performance of Kosovo Police in both a passive
representation and active representation scenario involving domestic violence. In the passive
scenario participants were randomly assigned a ratio of male to female police officers of either
9:1 or 5:5 for a police force that receives calls reporting domestic violence, conducts
investigations, and makes determinations for which actions should be taken. Participants were
also randomly assigned a police performance measure of 70% or 30% arrests and were told that
arrests reduce the number of victims seriously injured or killed due to domestic violence. These
numbers were chosen to indicate low and high representation and poorer and higher performance
and are based on a similar experiment from Ricucci, Van Ryzin, and Lavena (2014); the
researchers chose these values based on several cognitive pretests found to be salient on both
gender and performance factors. After reading the scenarios, respondents were asked to rate
how seriously police pursue an investigation, how much of the time citizens can trust police in the
scenario to do what is right, and how fair they would say police are likely to be in handling domestic
violence cases.
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For the active scenario, the same participants were then randomly assigned to a scenario where
either a male or female had been promoted to oversee the handling of domestic violence cases.
They were told the officer implemented a new system where victims of domestic violence meet
with officers of their own gender to report the crime, and it is now mandatory to arrest perpetrators
of domestic violence. They were then randomized into a group where domestic violence
decreased by either 80 or 20 percent and told victims reported they feel more comfortable
reporting domestic violence crimes to police. These thresholds are also based on research by
Riccucci, Van Ryzin, and Lavena (2014). Respondents were again asked to rate how seriously
police pursue an investigation, how much of the time citizens can trust police in the scenario to
do what is right, and how fair they would say police are likely to be in handling domestic violence
cases.

Because respondents were first assigned to passive and then to the active scenario, there should
not be any influence from the active scenario on the passive; however, respondents could have
been influenced by the passive scenario when answering questions about the active scenario. To
ensure this was not the case, ratings of how seriously police pursue investigations, trust, and
fairness in the active scenario were regressed on assignment to both passive representation and
performance. Neither passive assignment variable was significant, indicating that exposure to the
passive scenario did not influence ratings in the active scenario.

Randomization in each scenario meant all participants were assigned to one of four possible
groups for both the passive and active scenarios, as shown in figures one and two.

Figure 1: Domestic Violence Randomization (Passive)

Group 1: Low Representation, Low
Performance
(N=87)

Kosovo Police in Qytet/Grad receive calls
reporting domestic violence, conduct
investigations of these crimes, and make
determinations as to what actions should be
taken. The officers assigned to this city
include 9 men and 1 woman.

According to a recent assessment, the
police in Qytet/Grad made a mandatory
arrest of the batterer in 30% of cases.
Evidence shows that making such arrests
reduces the number of victims seriously
injured or killed as a result of domestic
violence.

Group 2: Low Representation, High
Performance
(N=112)

Kosovo Police in Qytet/Grad receive calls
reporting domestic violence, conduct
investigations of these crimes, and make
determinations as to what actions should be
taken. The officers assigned to this city include
9 men and 1 woman.

According to a recent assessment, the police in
Qytet/Grad made a mandatory arrest of the
batterer in 70% of cases. Evidence shows that
making such arrests reduces the number of
victims seriously injured or killed as a result of
domestic violence.




Group 3: High Representation, Low
Performance
(N=125)

Kosovo Police in Qytet/Grad receive calls
reporting domestic violence, conduct
investigations of these crimes, and make
determinations as to what actions should be
taken. The officers assigned to this city
include 5 men and 5 women.

According to a recent assessment, the police
in Qytet/Grad made a mandatory arrest of
the batterer in 30% of cases. Evidence
shows that making such arrests reduces the
number of victims seriously injured or killed
as a result of domestic violence.
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Group 4: High Representation, High
Performance
(N=120)

Kosovo Police in Qytet/Grad receive calls
reporting domestic violence, conduct
investigations of these crimes, and make
determinations as to what actions should be
taken. The officers assigned to this city include
5 men and 5 women.

According to a recent assessment, the police in
Qytet/Grad made a mandatory arrest of the
batterer in 70% of cases. Evidence shows that
making such arrests reduces the number of
victims seriously injured or killed as a result of
domestic violence.

Figure 2: Domestic Violence Randomization (Active)

Group 1: Low Representation, Low
Performance
(N=132)

Recently in Qytet/Grad, a male officer was
promoted to oversee handling of domestic
violence cases. This officer implemented a
new system where victims of domestic
violence meet with officers of their own
gender to report the crime, and it is now
mandatory to arrest perpetrators of domestic
violence.

Rates of domestic violence have decreased
by 20% in the city, with victims saying they
feel more comfortable reporting domestic
violence crimes to police.

Group 2: Low Representation, High
Performance
(N=111)

Recently in Qytet/Grad, a male officer was
promoted to oversee handling of domestic
violence cases. This officer implemented a
new system where victims of domestic
violence meet with officers of their own
gender to report the crime, and it is now
mandatory to arrest perpetrators of
domestic violence.

Rates of domestic violence have decreased
by 80% in the city, with victims saying they
feel more comfortable reporting domestic
violence crimes to police.
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Group 3: High Representation, Low Group 4: High Representation, High
Performance Performance

(N=112) (N=135)

Recently in Qytet/Grad, a female officer was Recently in Qytet/Grad, a female officer
promoted to oversee handling of domestic was promoted to oversee handling of
violence cases. This officer implemented a domestic violence cases. This officer

new system where victims of domestic implemented a new system where victims

violence meet with officers of their own gender | of domestic violence meet with officers of
to report the crime, and it is now mandatory to | their own gender to report the crime, and it
arrest perpetrators of domestic violence. is now mandatory to arrest perpetrators of

o domestic violence.
Rates of domestic violence have decreased

by 20% in the city, with victims saying they Rates of domestic violence have decreased
feel more comfortable reporting domestic by 80% in the city, with victims saying they
violence crimes to police. feel more comfortable reporting domestic

violence crimes to police.

The survey was given to a representative sample of all ethnic communities and equal numbers of
men and women from the 38 major municipalities in Kosovo ages 18 and up (N=490). Weighting
was introduced to the sample by multiplying the minorities by a factor of 2.41 for every one
Albanian.! This ensured 50 Serbian respondents and 50 respondents from other minorities.
Responses were weighted accordingly in all analyses. The sampling method used is a multi-
staged random probability method (typical of surveys in Kosovo). Stage one accounts for the
appropriate rural/urban divide (45% urban/55% rural) of the country. Stage two refers to selecting
households using a random-house technique. This consists of an assigned starting point in a
given direction. In urban areas, the selected household is each third house/address on the left-
hand side of the street. In block-of-flats the selected household is every third apartment, counting
from the top floor in each entrance. In rural areas, the selected household is every third inhabitable
dwelling on both sides of the interviewer's route. Stage three selects one member of the
household using the nearest birthday technique. Stage four accounts for substitution of a
respondent after two attempts (one initial visit and one call back).

Table 1 below shows the descriptive statistics for assignment to the passive representation
domestic violence scenario while Table 2 shows descriptive statistics for the active representation
domestic violence scenario. Approximately 52% of all respondents are female, 89% are Albanian,
and 5% are Serb (before weighting, this was 61% Albanian and 18% Serb).2 The average monthly
income is 648 Euros and the average age is 36. All models control for gender (female=1; male=0),
age (a continuous variable), marital status (married=1; else 0), ethnicity (defined as Serb,
Albanian, and other), administrative district (7 dummy variables indicating district the respondent
resides in), education (a categorical variable with six categories where 6"-9" grade is the lowest

1 Analyses were conducted without weighting and found similar results.

2 Kosovo statistics show 92.9% of the population are Albanian, and 1.5% are Serb. However, these
estimates may under-represent Serb and some other ethnic minorities because they are based on the
2011 Kosovo national census, which excluded northern Kosovo (a largely Serb-inhabited region) and was
partially boycotted by Serb and Romani communities in southern Kosovo (CIA, 2020).
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category and doctorate is the highest), and monthly income (ranging from less than 400
Euros/month to over 1000 Euros/month).

Table 1. Descriptive Statistics for Passive Scenario by Group

Low Low High High Total
Variable Rep/Low  Rep/High Rep/Low Rep/High  Total Percentage
Perf Perf Perf Perf
# of
Respondents 95 123 136 136 490 100%
Gender
Female 52 54 72 77 255 52%
Male 43 69 64 59 235 48%
Ethnicity
Serb 3 7 9 7 26 5%
Albanian 88 112 117 118 435 89%
Other 4 4 10 11 29 6%
Age
Under 20 14 12 8 9 43 9%
20-24 20 34 21 30 105 21%
25-34 23 29 41 32 125 26%
35-44 12 19 26 28 85 17%
45-54 9 10 23 19 61 12%
55-59 10 6 10 10 36 7%
60-64 3 4 6 4 17 3%
65-74 0 6 1 4 11 2%
75-84 3 1 0 0 4 1%
Education
6th-9th 5 9 13 15 42.47 9%
10th-13th 30 33 34 29 126 26%
Associates 12 25 17 19 73 15%
Bachelors 32 46 48 54 180 37%
Masters 15 9 22 19 65 13%
PhD/MD 0 0 2 0 2 0%
Marital
Single/Divorced 48 51 59 69 227 46%

Married 47 72 77 67 263 54%
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Monthly Income (Euros)

<400 21 29 35 36 121 25%
400-700 40 45 52 45 182 37%
700-1000 20 20 28 39 107 22%
>1000 13 28 22 17 80 16%

Table 2. Descriptive Statistics for Active Scenario by Group

Low Low High High Total
Variable Rep/Low Rep/High Rep/Low Rep/High Total Percentage
Perf Perf Perf Perf
# of
Respondents 132 111 112 135 490 100%
Gender
Female 79 52 62 63 256 52%
Male 53 59 50 72 234 48%
Ethnicity
Serb 7 6 8 6 27 6%
Albanian 118 100 97 121 436 89%
Other 8 6 6 9 29 6%
Age
Under 20 14 7 13 11 45 9%
20-24 29 26 26 26 107 22%
25-34 34 33 31 28 126 26%
35-44 21 21 18 24 84 17%
45-54 12 14 13 22 61 12%
55-59 13 5 7 10 35 7%
60-64 6 2 1 8 17 3%
65-74 4 2 3 3 12 2%
75-84 0 1 0 3 4 1%
Education
6th-9th 10 9 6 16 41 8%
10th-13th 35 25 24 42 126 26%
Associates 22 21 17 14 74 15%
Bachelors 53 39 45 43 180 37%
Masters 12 17 19 18 66 13%
PhD/MD 0 0 1 1 2 0%

Marital
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Single/Divorced 75 51 59 62 247 50%
Married 57 60 53 73 243 50%

Monthly Income (Euros)

<400 34 28 29 30 121 25%
400-700 42 49 37 55 183 37%
700-1000 34 24 20 27 105 21%
>1000 22 11 26 23 82 17%

Balance tests were carried out using a t-test to ensure randomization occurred. For the passive
representation scenario, respondents were first randomized into a representative or non-
representative group. No characteristics were significant except for age. For the assignment to
high or low performance for the passive scenario, t-tests were not significant except for marital
status. For the active scenario, all characteristics were not significant for the random assignment
to higher and lower representation. For the performance assignment for the active scenario, only
gender was significant. Non-significant results of the t-test indicate that proper randomization
occurred (see Appendix A).

The dependent variables in this study capture components of procedural legitimacy: 1) how
seriously police pursue investigations, 2) how often they can be trusted to do the right thing, and
3) how fair police are in handling investigations. Seriousness in pursuing investigations is strongly
correlated with trusting police to do the right thing (both passive and active scenarios r=0.8), and
fairness in handling investigations is moderately correlated with both seriousness and trust
(passive: r=0.5 for both; active: r=0.7 for both) (see Appendix A Tables 5 and 6 for correlation
tables). These correlations indicate overlap in the concepts being measured and represent a
potential weakness in the current study. Each of the dependent variables are rated using a five-
point Likert scale. The main explanatory variables of interest are the two assignment groups
respondents were randomly assigned to: how representative the police force is of the population
and high or low police performance. Additional controls include respondent age, gender, marital
status, municipality, and education.

All analyses below report coefficients of linear regressions. Ordinal logits were also performed as
a robustness check and the same variables were found to be significant in both models. All models
were run with interactions between the two assignment variables, and the interactions were not
significant in any models. These interactions were dropped in subsequent analyses.

Findings

Hypothesis one stated that women will rate units with higher levels of gender representation as
more legitimate. As reported in Table 3 below, women who were assigned to the more
representative group were more likely to give police higher ratings for how seriously they carried
out investigations (p<0.05), how much they trusted police to do the right thing (p<0.05), and how
fair they were in handling investigations (p<0.001). The same assignment is not significant among
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male respondent for how seriously police pursue investigations and trusting police to do the right
thing (p=0.24 and 0.22 respectively). However, being assigned to a more representative police
force is correlated with men having higher perceptions that police handled investigations more
fairly (p<0.10).

Table 3. Effects of a More Representative Police Force on Perceptions of Legitimacy

Passive
St P-
Coeff Error Value R2 N
Seriously Pursue
Investigation
Females 0.329 0.164 0.046 0.179 246
Males 0.248 0.169 0.143 0.173 244

Trust Police to Do the Right

Thing
Females 0.307 0.151 0.043 0.171 246
Males 0.227 0.166 0.172 0.138 244
Fairness in Handling
Investigations
Females 0.634 0.170 0.000 0.167 246
Males 0.487 0.182 0.008 0.140 244

This suggests that, for women, a more representative police force increases perceptions in all
three aspects of legitimacy while it only impacts men’s perceptions in the area of fairness. Men
may see women as being more fair, but this does not translate into perceptions that the work on
the case (carrying out the investigation and trusting that they will do the right thing) will be
impacted. Notably, the coefficients for fairness are higher for men and women than the other two
aspects of legitimacy. Since trust and seriousness are more closely correlated, it is consistent
with men reacting similarly to these measures.

Hypothesis two states that women will rate units with higher levels of gender representation as
more legitimate when bureaucrats actively pursue the interests of their group. In this experiment,
this means women should rate units with a female officer overseeing domestic violence efforts as
more legitimate. However, Table 4 below shows that neither men nor women being assigned to
a group where a woman is promoted to lead domestic violence efforts is consistently correlated
with increases in ratings of police officers. The only exception is for females in their ratings of
trusting police to do the right thing (p<.10 in both cases). The scenario only differed between
whether a woman or man put an effective policy in place. Regardless of gender, the outcome was
the same. This may point to the importance of how effective the policy was rather than the gender
of the officer establishing the policy and is addressed in hypothesis three below.
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Table 4. Effects of a Female Enacting a Policy on Perceptions of Legitimacy

Active
P-

Coeff StError  Value R? N
Seriously Pursue
Investigation
Females 0.192 0.169 0.258 0.268 246
Males 0.238 0.167 0.154 0.182 244
Trust Police to Do the Right
Thing
Females 0.257 0.154 0.096 0.278 246
Males 0.120 0.165 0.471 0.149 244
Fairness in Handling
Investigations
Females 0.054319 0.169589 0.749 0.1651 246
Males 0.184835 0.152254 0.226 0.1513 244

Finally, hypothesis three states that women will rate units with higher levels of performance as
more legitimate. Table 5 below shows that being assigned to a group with higher performance is
significantly and positively correlated with perceptions of seriousness in pursuing investigations
and trusting police to do the right thing in the scenario where respondents only know the
demographic makeup of police but no policy is discussed (the passive representation scenario)
(p<0.001). It is not significant for perceptions of fairness in handling investigations for either men
or women. This again shows a consistency in correlation between seriousness and trust.

Table 5. Effects of Higher Performance on Perceptions of Legitimacy

Passive Active
P-
St P- St Valu
Coeff Error Value R? N Coeff Error e R? N
Seriously
Pursue
Investigation
0.16 0.26 24
Females 0.839 0.164 0.000 0.179 246 |1.124 7 0.000 8 6
0.16 0.18 24
Males 0.776 0.171 0.000 0.173 244 |0.668 4 0.000 2 4
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Trust Police to
Do the Right
Thing
0.15 0.27 24
Females 0.747 0.158 0.000 0.171 246 |1.059 2 0.000 8 6
0.16 0.14 24
Males 0.658 0.167 0.000 0.138 244 |0.570 9 0.001 9 4
Fairness in
Handling
Investigations
0.17 0.16 24
Females 0.223 0.174 0.202 0.167 246 |0.824 2 0.000 5 5
0.257 0.170 0.132 0.140 244 |0.277 0.16 0.086 0.15 24
Males 1 1 4

Interestingly, performance matters for men and women in the case where a policy is put into place
to improve handling of domestic violence cases in all areas of legitimacy (note: p<0.001 for all
except males in their perception of fairness in handling investigations, which is significant at the
p<0.10 level). This indicates that performance is more important than gender of the officer
establishing the policy, and that an effective policy at leads to increased performance is tied to
increased perceptions of all types of police legitimacy.

Research Implications and Limitations

This study contributes to the literature on representative bureaucracy by highlighting the different
roles representation and performance play in how respondents rate the legitimacy of police in
passive and active representation scenarios in a post-conflict setting. Findings are similar to those
in other countries: the representation of women is correlated with higher ratings of legitimacy for
women. In the passive representation scenario, where a respondent had little information about
the policies of a force and could only see the demographic makeup of police, representation
became an important influence on legitimacy for women in each of the dimensions of procedural
legitimacy. Increasing the number of women on a force increased their ratings of how seriously
police pursue investigations, how much they trusted them to do the right thing, and how fair police
are in handling investigations. In contrast, knowing the demographic makeup of the force only
influenced men’s perceptions that cases would be handled fairly but did not significantly impact
their perceptions of how well the case would be carried out in terms of seriously pursuing an
investigation and being trusted to do the right thing. This suggests that both men and women
associate women with fairness, but that it is shared values and lived experience of women that
influence ratings of seriousness and trust, as theorized by existing literature.

Interestingly, performance was significantly correlated with higher ratings for men in the areas of
legitimacy where representation did not influence them; namely, men rated seriousness in
pursuing an investigation and trusting police to do the right thing when there was higher
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performance but not higher representation, and performance was not significant for men in rating
how fair police are, though representation was significant to this rating of fairness. For men in
scenarios where only demographic information is known and no policy positions have been
stated, representation and performance seem to be markedly separate, perhaps suggesting
distinct associations with the various aspects of legitimacy, with seriousness and trust on the one
hand and fairness on the other. Literature on leadership indicates that fairness is seen as a more
stereotypically female trait and that may be playing out in evaluations here (Bruckmiuller and
Branscombe, 2010). This is affirmed by higher correlations between seriousness and trust and
lower correlations of those concepts with fairness. Because fairness seems to be markedly
female, it is unsurprising that both men and women think increasing female representation on the
force would increase fairness of that force’s response to domestic violence. Seriousness in
carrying out an investigation and trusting police to do the right thing may be seen as tied to
outcomes of an investigation, whereas fairness may be seen as more intrinsically related to how
women treat other women.

Local context may also play into these findings. One study found that respondents felt a need for
improved inter-institutional cooperation. One respondent said, “Institutions don’t know their
obligations, they send victims from one institution to another and re-victimize them in this way
because they have to tell their story over and over again” (Kosovo Women’s Network 2015, p.
315.). Perhaps even if police are seen as being fair, there is a perception that a case will still not
come to the “right” conclusions, harming perceptions of trustworthiness and how serious police
pursue investigations. There may be little hope for a positive outcome if coordination between
institutions does not occur. Further research is warranted.

Turning to the active representation scenario, where a policy was enacted that would benefit
victims of domestic violence, performance mattered to both men and women for all three
dimensions of legitimacy, whereas information on whether a man or woman enacted the policy
had little impact. Respondents seem to care more about the potential outcome of a policy being
in place than they do about who is responsible for making the change. This could point to the
importance of representation when there is little information on how a force carries out their
responsibilities and the only information available to evaluate the force on is whether women are
present. However, when an effective policy is put into place, and this is known, respondents can
rely on that information to rate officers. Implications of this finding are that if citizens know little
about their police forces, representation becomes important. But even a less representative force
can gain legitimacy by enacting good policies that benefit less represented groups.

Passive representation may be a means of allowing the under-represented to feel enfranchised,
while active representation seeks to put into place policies that benefit under-represented groups.
More research should be carried out on how passive and active representation may differ in their
end goals and what influences those perceptions, and on how dimensions of legitimacy differ from
one another, including whether some aspects of legitimacy are more inherently gendered. Further
research on intensity of doses and threshold effects could also be beneficial to understanding
representation, performance, and interactions between the two.
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Conclusion

While representative bureaucracy has been studied in a variety of policy areas in the US, little
research has been done on citizen perceptions of legitimacy in post-conflict areas. This article
used an experimental survey to understand how respondents react to more or less representative
police forces and higher and lower performance. In passive scenarios, female respondents rated
units with higher female representation as more legitimate along each of the dimensions of
legitimacy; for men, ratings only increased for how fair police are in carrying out investigations.
Both men and women rated police units as more legitimate in the areas of how seriously they
pursued investigations and how trustworthy they were, while performance was not correlated with
legitimacy in either group. These findings may support other research that victims of domestic
violence will benefit from female police officers. Studies that suggest better outcomes, higher
reporting, and more outreach to women are confirmed here by perceptions that female officers
can be trusted to do the right thing, will handle cases fairly, and be serious in carrying out
investigations. More research should be done in other post-conflict areas and in Kosovo to better
understand how representation and performance influence the various dimensions of legitimacy
to understand their potential and differing uses as tools for building legitimacy.

Appendix A

Table I. Balance Test for Representation in Passive DV

Scenario

Group 1 Group 2 T- P-

Mean Mean value Value
Age (Continuous) 35 37.81 -2.09 0.04
Age 3.46 3.81 -2.13 0.03
Gender (male=1) 0.53 0.48 1.21 0.23
Marital Status 1.56 1.60 -0.92 0.36
Ethnicity 2.63 3.05 -1.81 0.07
Education 3.10 3.01 0.79 0.43
Monthly Income 2.14 2.12 0.29 0.77
Municipality 20.07 19.20 0.85 0.39
Citizenship (y/n) 0.97 0.98 -0.97 0.33
Ethnicity (three
groups) 1.50 1.72 -3.03 0.00
Serb (y/n) 0.19 0.20 -0.47 0.64
Albanian (y/n) 0.66 0.54 269 0.01
Table II. Balance Test for Performance in Passive DV
Scenario

Group 1 Group 2 T- P-

Mean Mean value Value
Age (Continuous)  37.14 36.03 0.82 041

Age 3.71 3.60 0.67 0.50



Gender (male=1)
Marital Status

Ethnicity
Education

Monthly Income

Municipality

Citizenship (y/n)

Ethnicity
groups
Serb (y/n)

(three

Albanian (y/n)

0.49
1.64
2.83
3.14
2.16
18.90
0.98

1.62
0.19
0.60

0.51
1.54
2.88
2.97
2.11
20.20
0.97

1.63
0.20
0.59

-0.31 0.76
2.03 0.04
-0.23 0.82
153 0.13
0.54 0.59
-1.28 0.20
0.39 0.70

-0.11 0.91
-0.41 0.68
0.26 0.79

Table lll. Balance Test for Representation in Active DV Scenario

Group 1 Group 2

Mean Mean T-value P-Value
Age (Continuous)  36.3012 36.79249 -0.36566 0.714776
Age 3.630522 3.667984 -0.22948 0.818587
Gender (male=1) 0.496032 0.505976 -0.2226  0.823941
Marital Status 1.593074 1.575 0.363602 0.716319
Ethnicity 2.869048 2.849802 0.083955 0.933126
Education 3.04065 3.056 -0.13341 0.893921
Monthly Income 2.114173 2.145669 -0.35379 0.723643
Municipality 19.33071 19.85433 -0.51258 0.608467
Citizenship (y/n) 0.971193 0.979675 -0.60508 0.545406
Ethnicity (three
groups 1.606299 1.637795 -0.43603 0.663004
Serb (y/n) 0.188976  0.204724  -0.44554 0.656117
Albanian (y/n) 0.602362 0.57874 0.540455 0.589121

Table IV. Balance Test for Representation in Active DV Scenario

Group 1 Group 2

Mean Mean T-value  P-Value
Age (Continuous)  35.688 37.40278 -1.27823 0.201763
Age 3.544 3.753968 -1.28831 0.198234
Gender (male=1) 0.456 0.545455 -2.01029 0.044936
Marital Status 1.536481 1.630252 -1.89365 0.058886
Ethnicity 2.984064 2.73622 1.082418 0.279585
Education 3.146341 2.952 1.694011 0.090894
Monthly Income 2.170635 2.089844 0.908115 0.36425
Municipality 20.0754 19.11719 0.938551 0.348409
Citizenship (y/n) 0.979339 0.97166 0.547779 0.584095
Ethnicity (three
groups 1.638889 1.605469 0.462659 0.643808
Serb (y/n) 0.218254 0.175781 1.203083 0.229507
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Albanian (y/n) 0.571429 0.609375 -0.86856 0.385502
Table V. Correlations
Gender (Passive)

Serious  Trust Fair
Serious |1

Trust 0.8004 1

0
Fair 0.5140 0.5411 1
0 0

Gender (Active)
Serious  Trust Fair
Serious |1

Trust 0.8393 1

0
Fair 0.6580 0.6651 1
0 0
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