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Ac kno wle dg e m e  nt s 

The  C o n s o l i d a t i o n  of P o l i c e  S e r v i c e s  Case  Study was u n d e r t a k e n  
by an i n t e r d i s c i p l i n a r y  t e a m  b rough t  t o g e t h e r  by K o e p s e l l - G i r a r d  and  
A s s o c i a t e s ,  Inc. , of F a l l s  C h u r c h ,  V i r g i n i a .  Work ing  u n d e r  the  d i r e c t i o n  
of Dr.  C h a r l e s  M. G i r a r d ,  who s e r v e d  as P r o j e c t  M a n a g e r  f o r  the  s tudy ,  
w e r e :  T e r r y  W. K o e p s e l l ,  Dr.  L a n n y  E.  S t r e e t e r ,  and Dr.  R o b e r t  H. 
T e r p s t r a ,  who t o g e t h e r  wi th  Dr.  G i r a r d ,  c o n d u c t e d  the  r e s e a r c h ,  d e v e l o p e d  
n e c e s s a r y  a n a l y t i c a l  t e c h n i q u e s ,  and p r e p a r e d  the  r e s e a r c h  p a p e r s  and 
c a s e  s tudy  r e p o r t s .  Mr .  D a m o n  C. M i l l e r  and Ms.  Suzanne  F r a n k  p r o v i d e d  
v a l u a b l e  suppo r t  to the t e a m  in t h e i r  r o l e  as  r e s e a r c h  a s s i s t a n t s .  

S p e c i a l  a c k n o w l e d g e m e n t  is g i v e n  to Mr .  M i l l e r  who,  as  a s t u d e n t  
of the  J a c k s o n v i l l e  c o n s o l i d a t i o n ,  o f f e r e d  m a n y  v a l u a b l e  i n s i g h t s .  P o r t i o n s  
of h i s  1968 t h e s i s  on the h i s t o r y  of the  J a c k s o n v i l l e  c o n s o l i d a t i o n  m o v e m e n t  
w e r e  u s e d ,  wi th  m o d i f i c a t i o n s  m a d e  by the  au tho r  and  o t h e r  m e m b e r s  of 
the  p r o j e c t  t e a m ,  in p a r t  of th i s  r e p o r t .  

S p e c i a l  a c k n o w l e d g e m e n t  is a l so  e x t e n d e d  to Ms.  F r a n k  who,  
wi th  ur f fa l te r ing  e n e r g y  and p a t i e n c e ,  t yped  the  m a n y  d r a f t  and f i na l  
m a t e r i a l s  wh ich  c o m p r i s e  the  r e s u l t s  of t h i s  r e s e a r c h .  

The  s tudy,  of c o u r s e ,  cou ld  not have  b e e n  c o m p l e t e d  wi thou t  the  
c o o p e r a t i o n  and a s s i s t a n c e  of the  Off ice  of the  Sher i f f ,  J a c k s o n v i l l e ,  F l o r i d a ;  
the  G o v e r n o r ' s  Counc i l  on C r i m i n a l  J u s t i c e ,  Sta te  of F l o r i d a ;  and ,  the  
Law E n f o r c e m e n t  A s s i s t a n c e  A d m i n i s t r a t i o n ,  U.S .  D e p a r t m e n t  of J u s t i c e .  
In t h i s  r e g a r d ,  s p e c i a l  t h a n k s  is  e x t e n d e d  to S e r g e a n t  E d d i e  B r a t b u r d ,  
who c o o r d i n a t e d  the p r o j e c t  fo r  the Off ice  of the  Sher i f f ;  Mr .  T i m  C r o w e ,  
who s e r v e d  as p r o j e c t  c o o r d i n a t o r  for  the  G o v e r n o r ' s  Counc i l  on C r i m i n a l  
J u s t i c e ;  and,  to Mr .  W i l l i a m  S p r e c h e r  of the  Law E n f o r c e m e n t  A s s i s t a n c e  
A d m i n i s t r a t i o n ,  whose  i n t e r e s t  and  e n e r g i e s  h e l p e d  shape  the  i n t e n t  of 
th i s  e f fo r t  f r o m a  c o n c e p t  to a f e d e r a l l y - s u p p o r t e d  r e s e a r c h  p r o j e c t .  

The  r e s e a r c h  t e a m  a l s o  w i s h e s  to ex t end  i t s  a p p r e c i a t i o n  to the  
fo l lowing  m e m b e r s  of the  Off ice  of the  S h e r i f f  whose  t i m e ,  i n t e r e s t  and 
a s s i s t a n c e  a i d e d  s i g n i f i c a n t l y  i n t h e c o n d u c t  of the s tudy:  She r i f f  Dale  
C a r s o n ;  U n d e r s h e r i f f  D. K. B rown ;  D i r e c t o r  J o h n  R i l e y  Smi th ;  D i r e c t o r  
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J o h n  C. N e l s o n ;  Depu ty  D i r e c t o r  John  Harn l in ;  Deputy  D i r e c t o r  W . F .  
Whi t ehead ;  Depu ty  D i r e c t o r  R o b e r t  E .  P a g e ;  Ch ie f  C. L. " R i p "  R a i n e s ;  
C h i e f  M. P .  R i c h a r d s o n ;  S e r g e a n t  T. C. S i m m s ;  and,  P a t r o l m a n  John  A. 
S h a r k e y .  S p e c i a l  t h a n k s  is  a l s o  e x t e n d e d  to M r .  H a r o l d  B a k e r ,  News 
D i r e c t o r  of C h a n n e l  W T L V - T V  fo r  h i s  a s s i s t a n c e  in  c o n d u c t i n g  an a r e a -  
wide  s u r v e y  of c i t i z e n  op in ions  on the q u a l i t y  of po l i ce  s e r v i c e s  in the  
C o n s o l i d a t e d  C i ty  of J a c k s o n v i l l e .  
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Sec t i on  I 

THE- SETTING j -  

P O P U L A T I O N  G R O W T H  AND D I S T R I B U T I O N  

In the  l a t e  1960 ' s ,  J a c k s o n v i l l e  was  f a c e d  wi th  a p r o b l e m  c o m m o n  
to m a n y  of our  nationVs c i t i e s :  a g r o w i n g  s u b u r b a n  a r e a  ou t s i de  the c i t y  
and  a d e c l i n i n g  i n n e r  c i ty .  B e t w e e n  1950 and 1960, J a c k s o n v i l l e  was  the 
on ly  l a r g e  c i t y  in  F l o r i d a  to lose  popu la t ion .  As m i d d l e - c l a s s  w h i t e s  f i l l ed  
the s u b u r b s ,  l o w e r - i n c o m e  g r o u p s ,  m o s t l y  b l a c k s ,  b e c a m e  h i g h l y  c o n c e n -  
t r a t e d  in  the  c i t y .  

P o p u l a t i o n  t r e n d s  in  the  c i t y  and c o u n t y  a r e  shown  in the  fo l l owing  
t a b l e .  

T a b l e  1. 1 

P o p u l a t i o n  G r o w t h  of J a c k s o n v i l l e  and D u v a l - C o u n t y  a /  

P o p u l a t i o n  
Y e a r  Duva l  Coun ty  J a c k s o n v i l l e  

P e r c e n t  P o p u l a t i o n  
O u t s i d e  C i ty  

1900 39 ,733  2 8 , 4 2 9  2 8 . 3  
1910 75 ,163  57 ,699  2 3 . 2  
1920 113 ,540  91 ,558  1 9 . 4  
1930 155 ,503  129 ,549  16 .7  
1940 210 ,143  173 ,065  17.6  
1950 304 ,029  204 ,517  32 .7  
1960 455 ,411  201 ,030  5 5 . 9  
1965 ( e s t . )  525 ,000  198 ,000  6 2 . 3  

a/ U . S .  C e n s u s  B u r e a u  and J a c k s o n v i l l e  A r e a  C h a m b e r  of C o m m e r c e .  

The s u b u r b a n  a r e a  a d j a c e n t  to the  f o r m e r  C i ty  of J a c k s o n v i l l e  was  
e n t i r e l y  in  u n i n c o r p o r a t e d  t e r r i t o r y .  Duva l  C o u n t y ' s  four  s m a l l e r  m u n i c i -  
p a l i t i e s  w e r e  a l l  on the  f r i n g e s  of the coun ty ,  s e p a r a t e d  f r o m  J a c k s o n v i l l e  
and  i t s  s u b u r b s  by open  t e r r i t o r y .  

Z 
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P r i o r  to c o n s o l i d a t i o n  Duval  County  was  r e s p o n s i b l e  f o r  g o v e r n i n g  
a l l  u n i n c o r p o r a t e d  a r e a s  wi th in  i ts  b o u n d a r y .  T e c h n i c a l l y  a s u b d i v i s i o n  of 
the  s t a t e  wi thou t  h o m e  ru le  p o w e r s ,  i t  was  c o m m o n l y  f r u s t r a t e d  by i ts  
i n a b i l i t y  to h a n d l e  i n c r e a s i n g  u r b a n  p r o b l e m s .  F u r t h e r ,  m a n y  c i ty  s e r v i c e s  
w e r e  u s e d  d a i l y  by s u b u r b a n i t e s  who w o r k e d  o r  shopped  in the  c i ty .  

As the  a r e a  o u t s i d e  the c i t y  b e c a m e  m o r e  u r b a n i z e d ,  the  u r b a n  
s e r v i c e s  it n e e d e d  w e r e  p r o v i d e d  by a m i x t u r e  of p r i v a t e  and g o v e r n m e n t a l  
s o u r c e s ,  m u c h  of it i n a d e q u a t e  and cos t l y .  P o l i c e  s e r v i c e s  w e r e  p r o v i d e d  by 
the  D u r a l  County  Road P a t r o l ,  a d i v i s i o n  of the  S h e r i f f ' s  Of f i ce ,  wh ich  was  
f r e q u e n t l y  c r i t i c i z e d  fo r  i t s  l a ck  of a d e q u a t e  p a t r o l  c a r  c o v e r a g e .  F i r e  p r o -  
t e c t i o n  ou t s i de  the  c i t y  c a m e  e n t i r e l y  f r o m  v o l u n t e e r  f i r e  d e p a r t m e n t s  and 
s u f f e r e d  f r o m  i n a d e q u a t e  w a t e r  s o u r c e s ,  w h i c h  added  s u b s t a n t i a l l y  to l oca l  f i r e  
i n s u r a n c e  r a t e s .  1 /  G a r b a g e ,  w a t e r  and s a n i t a r y  s e r v i c e s  w e r e  p r o v i d e d  by 
p r i v a t e  i n d u s t r y ;  h o w e v e r ,  a p p r o x i m a t e l y  10 ,000 coun ty  r e s i d e n c e s  s u b s c r i b e d  
to no g a r b a g e  s e r v i c e  and the  c o u n t y ' s  30 ,000  sep t i c  t anks  c r e a t e d  a s i t u a t i o n  
w h i c h  " e n d a n g e r e d  the publ ic  h e a l t h  of the  e n t i r e  coun ty"  Z_/ 

Inside the city, a severe housing problem had developed, along with 
a concentration of poor blacks north and west of the central business district. 
In this area, more than 60 percent of all housing was listed by the Census 
Bureau as either "deteriorating" or "dilapidated", and almost half the families 
lived below the federal government's "poverty line" of $3,000 a year. Action to 
meet the problems of poverty and substandard housing had been largely on the 
local level, due to a general community aversion toward accepting federal 
anti-poverty funds. When Louis H. Ritter took office as mayor in 1964 he 
discovered that no one had even explored the possibility of federal matching 
funds as a source of revenue and that Jacksonville had not returned the proper 
forms for participation in the anti-poverty program. 3/ It was during Ritter's 
administration that the city's first Minimum Housing Standard Code became 
law and an organization called Greater Jacksonville Economic Opportunity, 
Inc. , was set up to administer locally programs of the Office of Economic 
Opportunity. Mayor Hans G. Tanzler, who succeeded Ritter in 1967, set 
out to take care of the other problem: unemployment and underemployment 
in the Negro slums. In cooperation with the Chamber of Commerce, he 
persuaded local businessmen to offer training and jobs to unskilled blacks. 
That  e f fo r t  was  c r e d i t e d  wi th  a v e r t i n g  a s e r i o u s  r a c i a l  o u t b r e a k  tha t  s u m m e r .  

1/ L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  of Duval  County ,  B l u e p r i n t  for  
-- I m p r o v e m e n t ,  { J a c k s o n v i l l e ,  1965}, p. 100, 105-106.  
2/ Ibid. , p. 135. 
3/ Damon C. Miller, The Jacksonville Consolidation: The Process of 
-- Metropolitan Reform, a senior thesis to the Department of Politics, 

Princeton University {Princeton: by the author, April 16, 1968), p. 38. 
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J u s t  p r i o r  to c o n s o l i d a t i o n ,  J a c k s o n v i l l e  had  the t h i r d  h i g h e s t  
p e r c e n t a g e  of b l a c k  r e s i d e n t s  a m o n g  ci t ies  wi th  o v e r  100,000 popu la t ion  in 
the Un i t ed  S ta t e s .  1/ R a c i a l  d i s t u r b a n c e s  had  f l a r e d  t w i c e - - i n  1960 and 
1964. Yet ,  r a c i a l  r e l a t i o n s  w e r e  a m i c a b l e ;  a l though  t h e r e  was  l i t t l e  
v o l u n t a r y  d e s e g r e g a t i o n  b e f o r e  the p a s s a g e  of f e d e r a l  c i v i l  r i g h t s  l e g i s l a t i o n ,  
the  law had  b e e n  o b e y e d  wi thou t  i n c i d e n t .  In 1960, 5Z. 5 p e r c e n t  of a l l  
p o t e n t i a l  N e g r o  v o t e r s  in D u r a l  w e r e  r e g i s t e r e d ,  c o m p a r e d  to a s t a t e w i d e  
f i g u r e  of 3 8 . 9  p e r c e n t . .  2__ / T h e r e  w e r e  no c o m p l a i n t s  about  v o t e r  d i s c r i m i n a -  
t i o n - - 4 Z  p e r c e n t  of r e g i s t e r e d  v o t e r s  in the c i ty  w e r e  b l a c k s ,  and  two b l ack  
w o m e n  won City Counc i l  s e a t s  in 1967. 

THE GOVERNMENT OF THE OLD CITY OF JACKSONVILLE 

One of the  f a c t o r s  m a k i n g  c i t y - c o u n t y  c o n s o l i d a t i o n  p o s s i b l e  was 
the  r e l a t i v e  l a c k  of m a n y  a u t o n o m o u s  g o v e r n m e n t s .  In Duval  County ,  p r i o r  
to c o n s o l i d a t i o n ,  t h e r e  w e r e  n ine  d i s t i n c t  l o c a l  g o v e r n m e n t s :  the  coun ty ,  
the  c i t i e s  of J a c k s o n v i l l e ,  J a c k s o n v i l l e  B e a c h ,  At l an t i c  B e a c h  and Neptune  
B e a c h ,  the t own  of Ba ldwin ,  an a i r  i m p r o v e m e n t  a u t h o r i t y ,  and  two m o s q u i t o  
c o n t r o l  d i s t r i c t s .  The  four  m u n i c i p a l i t i e s  o t h e r  than  J a c k s o n v i l l e  c o n t a i n e d  
on ly  about  4 1/2  p e r c e n t  of the to t a l  c o u n t y  popu la t i on  and  none of t h e m  
ab u t t e d  J a c k s o n v i l l e  d i r e c t l y .  

J a c k s o n v i l l e  had  a m a y o r - c o m m i s s i o n - c o u n c i l  f o r m  of g o v e r n m e n t ,  
un ique  a m o n g  c i t i e s  in the  Un i t ed  S ta t e s .  3 /  A c h a r t e r  adop t ed  in 1887 was  the 
b a s i s  of i ts  s t r u c t u r e ,  a l t hough  m a n y  c h a n g e s  w e r e  m a d e  e v e r  the  y e a r s .  In 
1917, fo l lowing  the  p o p u l a r  t r e n d  t o w a r d  the  c o m m i s s i o n  f o r m  of g o v e r n m e n t ,  
J a c k s o n v i l l e  a d d e d  a f i v e - m a n  e l e c t e d  c o m m i s s i o n  to i t s  m a y o r  and counc i l  
by a b o l i s h i n g  f ive  i n d e p e n d e n t  b o a r d s  and c o n s o l i d a t i n g  t h e i r  f u n c t i o n s .  The 
c o m m i s s i o n  f o r m  of g o v e r n m e n t  was  h a i l e d  fo r  i t s  " c h e c k s  and b a l a n c e s "  
f e a t u r e ;  r e t e n t i o n  of the  c o u n c i l  as  w e l l  t ook  the  " c h e c k s  and b a l a n c e s "  
f e a t u r e  one s t ep  f u r t h e r .  The m a y o r  was  o r i g i n a l l y  c h a i r m a n  of the  c o m m i s s i o n ,  
but was  m a d e  an i n d e p e n d e n t  of f ice  in 1919. In 1949, a f t e r  a s t r a w  ba l lo t ,  
the  m a y o r  was  a g a i n  m a d e  a c o m m i s s i o n  m e m b e r .  4 /  

1/ L o c a l  G o v e r n m e n t  Study C o m m i s s i o n ,  B l u e p r i n t ,  p. 16. The f i g u r e s :  
-- W a s h i n g t o n ,  58.4%; R i c h m o n d ,  42%; J a c k s o n v i l l e ,  41.Z%. 
2/ Ann ie  M a r y H a r t s f i e l d  and E l s t o n  E.  Roady ,  F l o r i d a  Vo te s ,  19Z0-196Z, 

F l o r i d a  G o v e r n m e n t  S e r i e s  No. 1 ( T a l l a h a s s e e :  Ins t i tu t e  fo r  G o v e r n m e n t  
R e s e a r c h ,  F l o r i d a  State U n i v e r s i t y ,  1963), p. 10. 

3/ The  fo l lowing  d i s c u s s i o n  of c i ty  g o v e r n m e n t  d r a w s  l a r g e l y  on: C h a r t e r  Laws ,  
-- Ci ty  of J a c k s o n v i l l e ,  F l o r i d a  ( T a l l a h a s s e e ,  M u n i c i p a l  Code  C o r p o r a t i o n ,  

1966), Vol. 1; League  of W o m e n  V o t e r s  of J a c k s o n v i l l e ,  P o l i t i c s  Is Your  
B u s i n e s s ,  1965 ed i t i on ;  and Dal las  L. T h o m a s ,  Know Your  City G o v e r n -  
m e n t - - C i t y  of J a c k s o n v i l l e ,  F l o r i d a  ( p a m p h l e t ,  n . d .  ). 

4/  O s c a r  O. M c C o l l u m ,  J r . ,  " H i s t o r y  of the  C h a r t e r  of J a c k s o n v i l l e " ,  
u n p u b l i s h e d  p a p e r  on f i le  in J a c k s o n v i l l e  Pub l i c  L i b r a r y  (1950). 
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The  m a y o r  s e r v e d  as  the  e x e c u t i v e  o f f i c e r  of the  c i t y ,  but he was  
a l s o  p e r m a n e n t  c h a i r m a n  of the Ci ty  C o m m i s s i o n  and h e l d  the  o f f i ce  of 
C o m m i s s i o n e r  of P u b l i c  Safe ty .  He c o u l d  appo in t  no one w i t h o u t  a vo te  of 
the  fu l l  c o m m i s s i o n .  He was  r e s p o n s i b l e  fo r  p r e s e r v i n g  the  p e a c e  and  
c o u l d  i s s u e  o r d e r s  to the Chie f  of P o l i c e .  He had  a ve to  o v e r  the  C i ty  Counc i l  
(wh ich  c o u l d  be o v e r r i d e n  by a t w o - t h i r d s  vo te ) ,  cou ld  r e c o m m e n d  l e g i s l a t i o n  
to t he  C o u n c i l ,  and  c a l l  in to  e m e r g e n c y  s e s s i o n  both  the  C o u n c i l  and  the  
C o m m i s s i o n .  He was  h e a d  of the  F i r e  and  P o l i c e  D e p a r t m e n t s ,  the Bu i ld ing  
a n d  P l u m b i n g  I n s p e c t i o n  D e p a r t m e n t s ,  the  S igna l  B u r e a u ,  and  the  Of f i ce  of 
H o u s i n g  D i r e c t o r .  

The  C o m m i s s i o n ,  the  old c i t y ' s  a d m i n i s t r a t i v e  body ,  h a d  f ive  m e m b e r s ,  
e a c h  r e s p o n s i b l e  fo r  c e r t a i n  d e p a r t m e n t s .  T h e y  w e r e  the  C o m m i s s i o n e r s  of: 
H e a l t h  and San i t a t i on ;  H i g h w a y s  and  S e w e r s ;  F i n a n c e ,  P u b l i c  U t i l i t i e s ;  and ,  
P u b l i c  Sa fe ty .  G e n e r a l l y ,  the  C o m m i s s i o n e r s  w e r e  in c h a r g e  of the  d e p a r t -  
m e n t s  and  f a c i l i t i e s  s u g g e s t e d  by  t h e i r  t i t l e s .  

The Council passed all city ordinances, had final budget control and 
appropriated funds. It established the city tax millage rate, collected taxes, 
and could impeach city officials. Its nine members ran from wards in which 
.,they were required to live, but their election wis at-large. Other elective 
offices in the city were the City Recorder, City Treasurer, Municipal Judge 
and Tax Assessor. 

Jacksonville's city commissioners had high praise for their unique 
government and resisted attempts to abolish it. Former Commissioner Dallas 
Thomas called it "an almost perfect system of checks and balances which results 
in efficient governmental operation. "I__/ Commissioner George Carrison 
believed it to be the "most effective, least political, all-around best city 
government in my experience."_2/ Nevertheless, there were more critics 
than supporters. The primary criticism was that its complexity made positive 
action difficult, and the pinning of responsibility impossible. A local tele- 
vision station called it "a needlessly complex and cumbersome arrangement 
that thwarts the goal of healthy, responsive government. "3/ One local 
observer noted that it was "a perfect situation not only to pass the buck, 
but to completely lose it. "4/ 

I/ Thomas, Know Your City Government, p. 3. 
2/ Florida, Times-Union, July 22, 1967. 
3/ Editorial, WJXT, February 24, 1966. 
4/ C. Howard Hill, "City of Spectacular Change: Jacksonville, Florida, 
-- paper written for the U.S. Chamber of Commerce, 1967, p. 3. 
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L e g i s l a t i v e  and a d m i n i s t r a t i v e  func t ions  w e r e  not a l w a y s  c l e a r l y  
d e l i n e a t e d .  B u d g e t a r y  and zoning  d e c i s i o n s ,  fo r  e x a m p l e ,  r e q u i r e d  ac t i on  
by both  the C o m m i s s i o n  and the  Counc i l .  

The  s y s t e m  r e s u l t e d  in i n o r d i n a t e l y  h igh  g o v e r n m e n t a l  cos t ,  not  
on ly  t h r o u g h  the  obvious  n e c e s s i t y  of m a i n t a i n i n g  o f f i ces  and f a c i l i t i e s  fo r  
two b o d i e s ,  but t h r o u g h  the r e l a t i v e  a u t o n o m y  e n j o y e d  by e a c h  c o m m i s s i o n e r  
and the  t e n d e n c y  for  both the C o m m i s s i o n  and Counc i l  to " r u b b e r  s t a m p "  one 
c o m m i s s i o n e r t s  budge t  r e q u e s t s .  

By the  m i d - 1 9 6 0 ' s ,  the City of J a c k s o n v i l l e  e m p l o y e d  m o r e  than  
�9 3, ZOO f u l l - t i m e  peop le  fo r  " c o m m o n  m u n i c i p a l  f u n c t i o n s " ,  a f i g u r e  fa r  h i g h e r  
t han  tha t  of any  o t h e r  c i ty  in the 100,000 to g50 ,000  popu la t ion  b r a c k e t .  T h e i r  
m o n t h l y  p a y r o l l  was n e a r l  Z $ 1 . 5  m i l l i o n ,  a l s o  the h i g h e s t  in the c o u n t r y  fo r  
c o m p a r a b l y  s i z e d  c i t i e s .  1 /  On the  r e v e n u e  s ide  of the  l e d g e r ,  h o w e v e r ,  
J a c k s o n v i l l e  b e n e f i t e d  f r o m  o w n e r s h i p  of a p r o f i t a b l e  e l e c t r i c  u t i l i t y  w h i c h  
p r o v i d e d  p o w e r  t h r o u g h o u t  the  coun ty  as w e l l  as  into a d j o i n i n g  c o u n t i e s .  
Annua l  g r o s s  r e v e n u e  f r o m  th i s  u t i l i t y  e x c e e d e d  $50 m i l l i o n ,  of w h i c h  $15 
m i l l i o n  was  t r a n s f e r r e d  to the  c i t y ' s  g e n e r a l  fund.  About  75 p e r c e n t  of the  
c i t y ' s  g e n e r a l  o p e r a t i o n a l  e x p e n d i t u r e s  c a m e  f r o m  th i s  s o u r c e ,  a boon to 
c i t y  t a x p a y e r s .  2 /  

THE G O V E R N M E N T  OF THE OLD COUNTY OF DUVAL 

The county  has  a lways  b e e n  an i m p o r t a n t  l e v e l  of g o v e r n m e n t  in 
the  South.  It was  d e s i g n e d  fo r  the p u r p o s e  of t ak ing  c a r e  of the  g o v e r n m e n t a l  
a f f a i r s  of a r u r a l  c o n s t i t u e n c y .  In F l o r i d a ,  as in m o s t  s t a t e s ,  i t  is  a sub -  
d i v i s i o n  of s t a t e  g o v e r n m e n t ;  as such ,  i t s  l e g i s l a t i v e  body is  the  s t a te  
l e g i s l a t u r e .  3 /  B i l l s  app ly ing  to a spec i f i c  coun ty  o r i g i n a t e  wi th  the c o u n t y ' s  
d e l e g a t i o n  to the l e g i s l a t u r e ,  and the  p r a c t i c e  of " l o c a l  c o u r t e s y "  p r e v a i l s ,  
m e a n i n g  the  ful l  l e g i s l a t u r e  w i l l  pass  v i r t u a l l y  any  l o c a l  b i l l  wh ich  was  
p r o v i d e d  for  a l l  c o u n t i e s  by the s ta te  c o n s t i t u t i o n .  4]  Like  the  o ld  c i ty  c o u n c i l ,  

1/ M u n i c i p a l  Y e a r b o o k ,  1967 (Ch icago :  I n t e r n a t i o n a l  Ci ty M a n a g e r s  
A s s o c i a t i o n ) ,  pp. 167-168.  

2/ L o c a l  G o v e r n m e n t  Study C o m m i s s i o n ,  B l u e p r i n t ,  p. 147. 
3/ An e x c e p t i o n  to th i s  i s ,  of c o u r s e ,  v a r i o u s  " h o m e  r u l e "  c o u n t i e s ,  such  as 

Dade  County ,  F l o r i d a ; a n d ,  s i n c e  c o n s o l i d a t i o n ,  D u r a l  County.  " H o m e  Rule"  
p o w e r s  m u s t  be g r a n t e d  by s ta te  l e g i s l a t u r e s ,  u s u a l l y  on a c o u n t y - b y - c o u n t y  
b a s i s .  

4]  The  fo l lowing  d i s c u s s i o n  of coun ty  g o v e r n m e n t  d r a w s  l a r g e l y  on: League  
of W o m e n  V o t e r s ,  P o l i t i c s  Is Your  B u s i n e s s ,  pp. 3-21;  and  Wi l son  K. Doyle ,  
Angus  McK. L a i r d  and S. S h e r m a n  W e i s s ,  The G o v e r n m e n t  and A d m i n i s t r a -  
t ion  of F l o r i d a ,  A m e r i c a n  C o m m o n w e a l t h s  S e r i e s  (New York :  T h o m a s  Y. 
C r o w e l l  C o m p a n y ,  1954), pp. 367-371.  
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t he  c o m m i s s i o n ' s  m e m b e r s  w e r e  r e q u i r e d  to l ive  in d i s t r i c t s  f r o m  w h i c h  
t h e y  r a n ,  but  t h e y  w e r e  e l e c t e d  a t - l a r g e .  The  c o m m i s s i o n  was  in c h a r g e  
of a d m i n i s t r a t i o n  fo r  m o s t  c o u n t y  d e p a r t m e n t s ,  r e c o m m e n d e d  the c o u n t y  
b u d g e t ,  d i s t r i b u t e d  funds ,  a u t h o r i z e d  bond i s s u e s ,  m a i n t a i n e d  c o u n t y  b u i l d i n g s  
and  r o a d s ,  and  l e v i e d  t a x e s .  In Duva l ,  the c o m m i s s i o n  a l s o  sat  as  a Tax  
E q u a l i z a t i o n  B o a r d  to h e a r  t a x p a y e r  a p p e a l s  c o n c e r n i n g  p r o p e r t y  a s s e s s -  
m e n t s  f o r  ad  v a l o r e m  t a x e s ,  and  as  a zoning  b o a r d .  

A s e p a r a t e l y  a p p o i n t e d  budge t  c o m m i s s i o n ,  s p e c i f i c a l l y  p r o v i d e d  
f o r  in  the  s t a t e  c o n s t i t u t i o n ,  w a s  un ique  to D u r a l  County .  It a p p r o v e d  the 
f i n a l  b u d g e t  f o r  a l l  c o u n t y  d e p a r t m e n t s ,  i nc lud ing  the  B o a r d  of P u b l i c  
I n s t r u c t i o n .  Its p o w e r  e x t e n d e d  to l i n e - b y - l i n e  r e v i e w  of a l l  b u d g e t s ,  and 
no b u d g e t a r y  c h a n g e s ,  i n c l u d i n g  t r a n s f e r s  w i th in  d e p a r t m e n t s ,  c o u l d  be 
m a d e  w i t h o u t  i ts  c o n s e n t .  Th i s  p o w e r  was  w i d e l y  c r i t i c i z e d  as  an e x c e s s i v e  
r e s t r i c t i o n  on a d m i n i s t r a t i v e  a f f a i r s  w i th in  d e p a r t m e n t s .  

A l l  F l o r i d a  c o u n t i e s  c o m p r i s e  s i n g l e  s c h o o l  d i s t r i c t s ,  e l i m i n a t i n g  
m u c h  of the  c o n f u s i o n  and l a c k  of c o o r d i n a t i o n  in o t h e r  m e t r o p o l i t a n  a r e a s .  
The  B o a r d  of P u b l i c  I n s t r u c t i o n  of D u r a l  Coun ty  h a s  s e v e n  m e m b e r s .  P r i o r  
to  c o n s o l i d a t i o n ,  f ive  of t h e s e  r a n  f r o m  d i s t r i c t s  and two r a n  a t - l a r g e  (a l though  
a l l  s e v e n  w e r e  e l e c t e d  a t - l a r g e ) .  The B o a r d  a p p o i n t s  a l l  s c h o o l  p e r s o n n e l  
( i n c l u d i n g ,  b e g i n n i n g  in 1969, the  S u p e r i n t e n d e n t ) ,  m a k e s  p o l i c y  u n d e r  the  
r u l e s  of t he  S ta te  B o a r d  of P u b l i c  I n s t r u c t i o n ,  and  s u b m i t s  a budge t .  

The  e l e c t e d  C iv i l  S e r v i c e  B o a r d  had  j u r i s d i c t i o n  o v e r  a l l  c o u n t y  
e m p l o y e e s  e x c e p t  t e a c h e r s  and  e l e c t e d  o f f i c i a l s .  O t h e r  c o u n t y  e l e c t e d  
o f f i c i a l s  w e r e  the  c l e r k  of the  c i r c u i t  c o u r t  (who was  a l so  the c l e r k  of the  
c o u n t y  c o m m i s s i o n ,  the  r e c o r d e r ,  and  ex o f f ic io  a u d i t o r ) )  the  s h e r i f f ,  t ax  
a s s e s s o r )  t ax  c o l l e c t o r ,  s u p e r v i s o r  of r e g i s t r a t i o n ,  c l e r k  of c r i m i n a l  
c o u r t ,  s t a t e ' s  a t t o r n e y ,  publ ic  d e f e n d e r ,  n ine  c o n s t a b l e s  ( e l e c t e d  f r o m  
d i s t r i c t s ) ,  n ine  j u s t i c e s  of the  p e a c e  ( e l e c t e d  f r o m  d i s t r i c t s ) ,  two c o u n t y  
j u d g e s )  two s m a l l  c l a i m s  c o u r t  j u d g e s ,  two j u v e n i l e  c o u r t  j u d g e s )  t h r e e  
c r i m i n a l  c o u r t  j u d g e s )  and  e l e v e n  c i r c u i t  c o u r t  j u d g e s  (the c i r c u i t  c o u r t  
j u r i s d i c t i o n  e x t e n d s  to two a d j o i n i n g  c o u n t i e s ) .  

Al l  t h e s e  e l e c t e d  o f f i c i a l s  m a d e  fo r  an  ~ x t r e m e l y  long ba l l o t .  The  
s a n c t i t y  of the f r a n c h i s e  was  h a i l e d  as  the  p o w e r  of the  c o m m o n  m a n  o v e r  
h i s  o f f i c i a l s .  T h e r e  w e r e  50 c o u n t y w i d e  o f f i c e s ,  not  i n c l u d i n g  16 m e m b e r s  
of the  l e g i s l a t i v e  d e l e g a t i o n .  T h e r e  w e r e  a l s o  24 o f f i c i a l s  who r e p r e s e n t e d  
d i s t r i c t s  and 18 c i t y  o f f i c i a l s .  Mos t  coun ty  v o t e r s  e l e c t e d  68 s e p a r a t e  
o f f i c i a l s  (71 if  t h e y  l i ved  in a m o s q u i t o  c o n t r o l  d i s t r i c t )  and  c i t y  v o t e r s  

e l e c t e d  86. 
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G o v e r n m e n t  in D u r a l  County  w a s  thus  c h a r a c t e r i z e d  by s c o r e s  of 
a u t o n o m o u s  b o d i e s ,  b o a r d s  and e l e c t e d  o f f i c i a l s ,  the r e s u l t  of a s i n c e r e  
c o n v i c t i o n  on the p a r t  of o f f i c i a l s  a n d  the  pub l ic  a l i k e  tha t  the way  to c h e c k  
the  e x c e s s i v e  u se  of g o v e r n m e n t a l  p o w e r  was  wi th  m o r e  g o v e r n m e n t .  In 
a d d i t i o n ,  o p e r a t i n g  b e h i n d  the f o r m a l  c o m p l e x i t y  was  a v a s t  n e t w o r k  of 
i n f o r m a l  p o w e r - - a  c i t y - c o u n t y  D e m o c r a t i c  o r g a n i z a t i o n ,  h e a d e d  by a 
r e c o g n i z e d  p o l i t i c a l  " b o s s " ,  r o o t e d  in the t h o u s a n d s  of c i t y  and  c o u n t y  
e m p l o y e e s  who owed  t h e i r  jobs  to it and  in the l a r g e  N e g r o  b loc  w h i c h  it 
w a s  ab le  to l ine  up beh ind  i ts  c a n d i d a t e s .  
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b e c t i o n  II 

H I S T O R I C A L  U N D E R P I N N I N G S  OF G O V E R N M E N T  
R E O R G A N I Z A T I O N  IN J A C K S O N V I L L E  

The  h i s t o r y  of pub l i c  p r o b l e m s  and the  d e v e l o p m e n t  of p o t e n t i a l  
s o l u t i o n s  can  be t r a c e d  b a c k  as f a r  as  J a c k s o n v i l l e ' s  m u n i c i p a l  i n c o r p o r a t i o n .  
S i m i l a r l y ,  the t hough t  of a n n e x a t i o n  o r  c o n s o l i d a t i o n  as  a r e m e d y  to  m a n y  
c i v i c  d i f f i c u l t i e s  a p p e a r s  to go b a c k  as  f a r .  In the  r e s e a r c h  p h a s e  of the 
p r o j e c t  d i s c u s s i o n  and d o c u m e n t a t i o n  of m a n y  s u c h  . i n s t a n c e s ,  b e g i n n i n g  as  
e a r l y  as  1867, a r e  p r e s e n t e d .  1 /  F o r  p u r p o s e s  of the  c a s e  s t udy ,  h o w e v e r ,  
the  r e v i e w  of g o v e r n m e n t  p r o b l e m s  and  c h a n g e s  b e g i n s  in 1917. 

C H A R T E R  REVISIONS:  1917 

The  c h a r t e r  r e v i s i o n s  of 1917, w h i c h  c r e a t e d  a c o m m i s s i o n - c o u n c i l  
f o r m  of m u n i c i p a l  g o v e r n m e n t  in the  Ci ty  of J a c k s o n v i l l e ,  p r o v i d e d  the  
o r g a n i z a t i o n a l  s t r u c t u r e  w h i c h  was  to l a s t  f o r  the nex t  50 y e a r s .  In g e n e r a l ,  
a b o a r d  of f ive  c i t y  c o m m i s s i o n e r s  was  c r e a t e d ,  e a c h  wi th  a d m i n i s t r a t i v e  
r e s p o n s i b i l i t y  o v e r  a d e p a r t m e n t  of the  c i t y  g o v e r n m e n t .  The  Ci ty  C o u n c i l  
r e m a i n e d  the  l e g i s l a t i v e  body.  In a d d i t i o n ,  a n u m b e r  of b o a r d s  and 
c o m m i s s i o n s  w e r e  a b o l i s h e d ,  w i th  t h e i r  f u n c t i o n s  as  s i g n e d  to the  Ci ty  
C o m m i s s i o n .  The  of f ice  of the m a y o r  was  i n i t i a l l y  a b o l i s h e d ,  wi th  one of 
the  c o m m i s s i o n e r s  s e r v i n g  as  e x - o f f i c i o  m a y o r .  H o w e v e r ,  in  1919 the  
i n d e p e n d e n t  m a y o r  was  r e - e s t a b l i s h e d .  

RECOMMENDATIONS TO CONSOLIDATE: 1918 and 1923 

A r e s u l t  of the new c i t y  c h a r t e r ,  the  l i m i t e d  f l e x i b i l i t y  of the D u r a l  
C o u n t y  g o v e r n m e n t ,  and the  r a p i d  p o s t - W o r l d  W a r  I p o p u l a t i o n  g r o w t h  b e y o n d  
J a c k s o n v i l l e  c i t y  l i m i t s ,  was  the f u r t h e r  p r o l i f e r a t i o n  of s e r v i c e  a g e n c i e s  and  
the  i n c r e a s e d  i n e f f i c i e n c y  of l o c a l  g o v e r n m e n t .  In p a r t i c u l a r ,  by the  end of 
the  w a r ,  the  c i t y  and  c o u n t y  had  e s t a b l i s h e d  and  m a i n t a i n e d  s e p a r a t e  t ax  
c o l l e c t o r s ,  t ax  a s s e s s o r s ,  c i v i l  s e r v i c e  b o a r d s ,  po l i c e  and  f i r e  d e p a r t m e n t s ,  
e n g i n e e r s ,  a t t o r n e y s ,  p r i s o n  s y s t e m s ,  p a r k s  and r e c r e a t i o n  s y s t e m s ,  h e a l t h  
d e p a r t m e n t s ,  p l ann ing  and  zon ing  a g e n c i e s  and  o t h e r  dua l  a g e n c i e s .  

1! See  W o r k i n g  P a p e r  N u m b e r  II: A Study of E v e n t s  L e a d i n g  to the 
J a c k s o n v i l l e  C o n s o l i d a t i o n ,  pp. 1-90,  fo r  a d e t a i l e d  d i s c u s s i o n  of the  
h i s t o r i c a l  u n d e r p i n n i n g s  of g o v e r n m e n t  r e o r g a n i z a t i o n .  
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To add to the  p r o b l e m  was  the c o u n t y ' s  i n a b i l i t y ,  as  a p o l i t i c a l  
s u b d i v i s i o n  of the s t a t e ,  to m a i n t a i n  a r e s p o n s i v e  p o s t u r e  r e l a t i v e  to the 
r a p i d l y  chang ing  d e m a n d s  of i ts  c i t i z e n s .  F o r  e x a m p l e ,  to e f f e c t  e v e n  m i n o r  
r e o r g a n i z a t i o n  w i t h i n  i ts  s t r u c t u r e ,  the coun ty  w a s  e n t i r e l y  d e p e n d e n t  on the 
Duval  Coun ty  l e g i s l a t i v e  d e l e g a t i o n .  F u r t h e r ,  in a d d i t i o n  to t i m e  i n v o l v e d  
in p a s s i n g  s p e c i a l  b i l l s ,  the l e g i s l a t u r e  c o n v e n e d  on a b i e n n i a l  b a s i s ,  and theft 
for  on ly  60 days  p e r  s e s s i o n .  

R e s p o n s e s  of d i s s a t i s f i e d  v o t e r s  to the c u m b e r s o m e  and  u n r e s p o n s i v e  
g o v e r n m e n t  of the day  c a m e  f ive  y e a r s  a p a r t .  F i r s t  in 1918 and a g a i n  in 1923 
m o v e m e n t s  in f a v o r  of c i t y - c o u n t y  c o n s o l i d a t i o n s  w e r e  l a u n c h e d .  In e s s e n c e ,  
bo th  m o v e m e n t s  w e r e  a i m e d  a t  c o m b i n i n g  s e l e c t e d  c i ty  and coun ty  func t ions  
into  s i ng l e ,  n o n - d u p l i c a t i v e  and  m o r e  e f f i c i e n t  a d m i n i s t r a t i v e  un i t s .  As a 
m e a n s  of e f f e c t i n g  the  c h a n g e s ,  a d j u s t m e n t s  to A r t i c l e  VIII of the F l o r i d a  
C o n s t i t u t i o n  w e r e  p r o p o s e d  w h i c h  w o u l d  have  g r a n t e d  the a u t h o r i t y  "to e s t a b l i s h ,  
c h a n g e ,  and  a b o l i s h  a l o c a l  g o v e r n m e n t  e x t e n d i n g  t e r r i t o r i a l l y  t h r o u g h o u t  Duval  
County". l/ 

A l t h o u g h  p a s s e d  by the l e g i s l a t u r e ,  the p r o p o s e d  c o n s o l i d a t i o n  a m e n d -  
m e n t  w a s  d e f e a t e d  in a 1924 r e f e r e n d u m  both  w i t h i n  Duval  Coun ty  and  in the 
s t a t e  a t - l a r g e .  2/  

THE B E T T E R  G O V E R N M E N T  ASSOCIATION:  1931 

R e s p o n d i n g  to e v e r - i n c r e a s i n g  c l a i m s  of pub l i c  s c a n d a l ,  m i s m a n a g e -  
m e n t  and  c o r r u p t i o n ,  the B e t t e r  G o v e r n m e n t  A s s o c i a t i o n  w a s  f o r m e d  in 1931 
to t h o r o u g h l y  i n v e s t i g a t e  the c i ty  and  coun ty  g o v e r n m e n t .  A c c o r d i n g  to 
A s s o c i a t i o n  l e a d e r s h i p ,  p r o p o s e d  r e c o m m e n d a t i o n s  wou ld  d r a w  " f r o m  the r a n k s  
of c i v i c  l e a d e r s ,  m e n  w i thou t  p o l i t i c a l  a m b i t i o n s  who wi l l  have  to be f o r c e d  
into  s e r v i c e  to a id  t h e i r  c o m m u n i t y " .  3 /  

Adding to the A s s o c i a t i o n ' s  i m p e t u s  w e r e  s e v e r a l  g r a n d  j u r y  i n d i c t -  
m e n t s .  In p a r t i c u l a r  in 1931 s e v e n t y - f i v e  i n d i c t m e n t s  w e r e  h a n d e d  down 
a g a i n s t  pub l i c  o f f i c i a l s ,  i nc lud ing  f o r m e r  s c h o o l  b o a r d  m e m b e r s ,  the s c h o o l  
s u p e r i n t e n d e n t  of m a i n t e n a n c e  and b u i l d i n g s ,  f ive j u s t i c e s  of the p e a c e ,  a 
f o r m e r  c o n s t a b l e  and a d e p u t y  s h e r i f f .  4/  

I/ Arey White, "Brief Historical Background of Duval County and Jacksonville 
Government Growth", Local Government Study Commission of Duval County, 
April, 1966, p. 6. 

2/ Martin, p. 16. 
3/ Jacksonville Journal, September 3, 1931. 
4/ Ibid., May 3, 1932, and March 26, 1932. 
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In s t udy ing  the e v e n t s  of th is  p e r i o d ,  h o w e v e r ,  it  w a s  o b s e r v e d  
tha t  the s u c c e s s f u l  i n d i c t m e n t s  c o u p l e d  wi th  the a n n e x a t i o n  of South J a c k s o n -  
v i l l e l /  s e r v e d  to s a t i s f y  pub l ic  o u t c r i e s  and  u l t i m a t e l y  r e s u l t e d  in the 
d i s s o l u t i o n  of the B e t t e r  G o v e r n m e n t  A s s o c i a t i o n .  

THE C O N S T I T U T I O N A L  A M E N D M E N T :  1934 

In 1934 a c o n s t i t u t i o n a l  a m e n d m e n t  was  e n a c t e d  w h i c h  s e r v e d  as 
an i m p o r t a n t  f o u n d a t i o n  for  the  c o n s o l i d a t i o n  of J a c k s o n v i l l e - D u v a l  County .  
P r o v i d i n g  even  m o r e  e x t e n s i v e  r e v i s i o n s  to A r t i c l e  VIII than  w e r e  p r o p o s e d  
t en  y e a r s  e a r l i e r ,  the c h a n g e s  o f f e r r e d  the l e g a l  a u t h o r i t y  for  the 1967 c i t y -  
c o u n t y  m e r g e r .  

THE C I T Y - C O U N T Y  CONSOLIDATION L E A G U E :  1934 

S h o r t l y  fo l lowing  r a t i f i c a t i o n  of the above  a m e n d m e n t ,  i ts  f i r s t  
p o t e n t i a l  a p p l i c a t i o n  in Duva l  County  w a s  s p e a r h e a d e d  by the J a c k s o n v i l l e  
B a r  A s s o c i a t i o n .  W o r k i n g  t h r o u g h  a B a r  A s s o c i a t i o n  c o m m i t t e e ,  w h i c h  
u l t i m a t e l y  e v o l v e d  into  the C i t y - C o u n t y  C o n s o l i d a t i o n  L e a g u e ,  a m a j o r  
t h r u s t  w a s  m a d e  to " s i m p l i f y  the g o v e r n m e n t a l  m a c h i n e r y  of the  c i ty  and  
coun ty .  , ,2 /  A m o n g  the L e a g u e ' s  p r o p o s a l s  i n c l u d e d  the fo l lowing  r e c o m m e n -  
d a t i o n s  : 3/ 

the  m e r g e r  of c i ty  and  coufl ty tax  a s s e s s i n g  and  c o l l e c t i o n  
func t i ons  u n d e r  a s i ng l e  tax o f f i c e r ;  

- the c r e a t i o n  of a s i ng l e  l e g a l  d e p a r t m e n t ;  

the  r e o r g a n i z a t i o n  of a l l  l o w e r  c o u r t s  in to  one coun ty  
c o u r t ;  

the  c o n s o l i d a t i o n  o f t h e c i t y  p o l i c e  and  coun ty  s h e r i f f ' s  
d e p a r t m e n t ;  

the r e t e n t i o n  of the Ci ty  C o u n c i l  but  the c o m b i n a t i o n  of the 
c i ty  and coun ty  c o m m i s s i o n s  into one a d m i n i s t r a t i v e  body;  

1/ I b i d . ,  D e c e m b e r  30, 
P/ M a r t i n ,  p. 18. 
3/ J a c k s o n v i l l e  J o u r n a l ,  

1931. 

F e b r u a r y  23, 1935. Also ,  M a r t i n ,  p. 18. 
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the merger of city and county prison farms and jails 

into one system; 

the creation of a single accounting department; and, 

the merger of the city and county engineering functions, 

among others. 

In fact, the League's proposal would have resulted in the dissolution 

of all existing governments in Dural County, save the City of Jacksonville. 

In summary, the general factors leading to and effecting the defeat 
of the proposed consolidation on June 18, 1935, were three-fold. First, the 
Dural County legislative delegation spent nearly three months reviewing the 
proposed charter. During this time major revisions were made including 
complete departures from the recommended consolidation of law enforcement 
operations, the judiciary and city-county tax functions. I/ 

Second, broadly financed and well organized opposition to the 
"delegation's plan" was mounted by public officials and employees in 
Jacksonville. Through both its external campaign vehicle (the People's League) 
and internal influence and manipulation, this force did much to create negative 
or apathetic voter reactions. 

Finally, it has been noted by many observers2/ that the inability 
of the business community to unite behind the plan combined with "luke- 
warm" media support directly affected the marginal voter support and 

interest shown at the polls.l/ 

A REVIEW OF ANNEXATION 

The only generally successful instrument available to improve govern- 
ment efficiency in Jacksonville and Duval County was annexation. Annexations 
in 1919, 1925, 1931 and 1932 added 26 square miles to the city. After a small 
addition in 1937, however, the city limits grew no more, with two attempts 
to annex large suburban areas in 1963 and 1964 failing in referendum. 4/ 

i/ One contemporary analyst indicated that "actually the legislative delegation 
gutted the League's plan". See Martin, p. 19. 

2/ See Martin, p. 21. 
3/ Ibid., p. 21. Of the 26,000 qualified city and county voters, less than 

17,000 cast ballots defeating the consolidation by 9,499 to 7, 145. 
4/ These will be discussed more fully in Section III. 
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S e c t i o n  III 

P R O B L E M S  AND CONDITIONS P R E C E D I N G  THE 
1965 L O C A L  G O V E R N M E N T  STUDY COMMISSION 

A p r i m a r y  i n g r e d i e n t  to q u e s t s  for  g o v e r n m e n t  i m p r o v e m e n t  
in J a c k s o n v i l l e  w a s  m u n i c i p a l  c r i s i s .  P r i o r  to 1965, t h e s e  c r i s e s  
r e v o l v e d  a r o u n d  the  n e e d  for  e c o n o m i c  i m p r o v e m e n t ,  poo r  m u n i c i p a l  
r e s p o n s e  to the d e v a s t a t i o n  of d i s e a s e  or  h o l o c a u s t ,  and  i n e f f i c i e n t  and  
c o r r u p t  g o v e r n m e n t  o p e r a t i o n s .  S teps  l e a d i n g  to the c o n s o l i d a t i o n  m o v e -  
m e n t  of the  1960 's  a l s o  i n v o l v e d  m u n i c i p a l  p r o b l e m s  and c r i s i s .  Th i s  
s e c t i o n  s u m m a r i z e s  the  c h r o n o l o g y  of m a j o r  e v e n t s  w h i c h  p r e c e d e d  the 
1965 L o c a l  G o v e r n m e n t  S tudy  C o m m i s s i o n ,  the  o r g a n i z a t i o n  w h i c h  a u t h o r i z e d  
the  C o n s o l i d a t i o n  C h a r t e r  f o r  J a c k s o n v i l l e - D u r a l  County .  

S U B U R B A N  S P R A W L  

T a b l e  1. 1 above  d e p i c t e d  popu l a t i on  g r o w t h  in J a c k s o n v i l l e  and 

D u r a l  Coun ty  Vhrough 1965. The t a b l e  a l s o  d e s c r i b e d  g r o w t h  in D u r a l  Coun ty  
o u t s i d e  J a c k s o n v i l l e .  In s u m m a r y ,  b e t w e e n  1950 and  1965, popu la t ion ,  of the  
C i ty  of J a c k s o n v i l l e  d e c l i n e d  by m o r e  t han  6 , 5 0 0  p e r s o n s ,  o r  a p p r o x i m a t e l y  
t h r e e  p e r c e n t .  Dur ing  tha t  s a m e  p e r i o d ,  D u r a l  C o u n t y ' s  p o p u l a t i o n  o u t s i d e  
the  C i ty  of J a c k s o n v i l l e  g r e w  by m o r e  t h a n  a q u a r t e r  m i l l i o n  peop le ;  an 
i n c r e a s e  of n e a r l y  230 p e r c e n t .  

D u r i n g  the 1960 ' s ,  a l t h o u g h  p r o g r e s s  w a s  m a d e  to f a c e l i f t  c e r t a i n  
of the  c i t y ' s  p r o b l e m  a r e a s ,  1 /  l i t t l e  was  done  in t e r m s  of u p g r a d i n g  m u n i c i p a l  
s e r v i c e s  and  f a c i l i t i e s .  S a n i t a r y  s e w a g e ,  fo r  e x a m p l e ,  h a d  r e a c h e d  a s t a t e  
of c r i s i s .  In 1955, it was  e s t i m a t e d  tha t  i m p r o v e m e n t s  and  e x t e n s i o n s  to c i t y  
and  s u b u r b a n  s a n i t a r y  s e w e r s  and  s t o r m  d r a i n s  w o u l d  c o s t  a p p r o x i m a t e l y  
$160 m i l l i o n .  A l t h o u g h  s o m e  p r o g r e s s  was  m a d e  w i t h i n  the  c i t y  d u r i n g  the  
l a t e  1950 's  and  e a r l y  1960 ' s ,  f ew i m p r o v e m e n t s  w e r e  m a d e  in the  u r b a n i z i n g  
a r e a  of the  coun ty .  The i n a b i l i t y  of l o c a l  g o v e r n m e n t  to k e e p  pace  was  c l e a r l y  
d e m o n s t r a t e d  by a 1968 e s t i m a t e  fo r  s i m i l a r  p u r p o s e s ,  w h i c h  was  se t  at 
$250 m i l l i o n .  2/  F u r t h e r  t e s t i m o n y  to th i s  g r o w i n g  p r o b l e m  l i e s  in the  f a c t s  

I/ Such improvements included the completion of several miles of express- 
ways, two major bridges and the construction of a new Dural County 
Courthouse and Jacksonville City Hall, along the decaying waterfront, 
among others. 

2/ Martin, p. 48. 
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t h a t  m o r e  t h a n  3 0 , 0 0 0  s e p t i c  t a n k s  w e r e  s e r v i n g  n e a r l y  1 2 0 , 0 0 0  p e o p l e  
in  u n i n c o r p o r a t e d  a r e a s  by  t h e  m i d - 1 9 6 0 ' s ,  p o l l u t i n g  b o t h  s o i l  a n d  w a t e r  
s u p p l i e s ;  a n d ,  p o l l u t i o n  of  t h e  St .  J o h n ' s  R i v e r  h a d  a l s o  r e a c h e d  c r i s i s  
s t a g e ,  w i t h  t h e  C i t y  o f  J a c k s o n v i l l e  ( s o m e  c l a i m i n g  i t  a s  t h e  w o r s t  o f f e n d e r )  

1/ d u m p i n g  n e a r l y  80 p e r c e n t  o f  i t s  r a w  s e w a g e  d i r e c t l y  i n t o  t h e  r i v e r .  _ 

E v e n  w h e r e  t h e y  e x i s t e d ,  h o w e v e r ,  i m p r o p e r  o p e r a t i o n  o f  w a t e r  
a n d  s e w a g e  t r e a t m e n t  p l a n t s  c a u s e d  f u r t h e r  d i f f i c u l t i e s .  A c c o r d i n g  to  s e v e r a l  
s o u r c e s ,  t r e a t m e n t  w a s  s o  p o o r  t h a t  m a n y  s u b u r b a n i t e s  w e r e  f o r c e d  to  b o i l  
o r  p u r c h a s e  d r i n k i n g  w a t e r .  A r b i t r a r y  a n d  s o m e t i m e s  e x o r b i t a n t  r a t e  i n c r e a s e s  
c o m b i n e d  w i t h  t h i s  p o o r  s e r v i c e  to  f u r t h e r  c o m p o u n d  t h e  p r o b l e m .  A l t h o u g h  
o b v i o u s l y  a w a r e  o f  t h e  p r o b l e m ,  h o w e v e r ,  t h e  c o u n t y  c o u l d  n o t  a c t  b e c a u s e  
o f  i t s  t o t a l  l a c k  of  r e g u l a t o r y  p o w e r s .  

Other mounting problem areas which increasingly became sources 
of public outcry and frustration included the lack of adequate police and fire 

protection in unincorporated parts of the county, the high and disproportionate 
cost of running city and county governments, the rising crime rate and wide- 
spread and deteriorating slums in the city, among others. Z/ 

/ 

THE ANNEXATION EFFORTS OF 1963 AND 1964 

A s  t h e  s u b u r b a n  a r e a  g r e w  o u t w a r d  in  t h e  1 9 5 0 ' s  a n d  t h e  n e e d  f o r  
u r b a n  s e r v i c e s  g r e w  m o r e  a p p a r e n t ,  c i v i c  l e a d e r s  a g a i n  b e g a n  t a l k i n g  a b o u t  
a n n e x a t i o n .  In  1958,  t h e  J a c k s o n v i l l e  A r e a  C h a m b e r  o f  C o m m e r c e  a u t h o r i z e d  
a f e a s i b i l i t y  s t u d y  on  a n n e x a t i o n .  As  a r e s u l t  o f  t h e  s t u d y ,  l e g i s l a t i v e  a u t h o r i t y  
w a s  o b t a i n e d  in  1961,  a n d  t h e  C i t y  C o u n c i l  s e t  a s p e c i a l  r e f e r e n d u m  f o r  
J a n u a r y  8, 1963 .  T h e  a r e a  to  b e  a n n e x e d  c o n t a i n e d  s o m e  1 3 0 , 0 0 0  r e s i d e n t s ;  
i f  t h e  e n t i r e  a r e a  h a d  b e e n  a d d e d ,  t h e  c i t y ' s  l a n d  a r e a  w o u l d  h a v e  t r i p l e d .  
T h e  c i t y  r e t u r n e d  a 77 p e r c e n t  f a v o r a b l e  v o t e ,  b u t  t h e  s u b u r b a n  a r e a s  v o t e d  
a g a i n s t  t h e  m o v e ,  a l b e i t  t h e  m a r g i n  w a s  n a r r o w  in  c e r t a i n  s e c t i o n s .  

Encouraged perhaps by the closeness of the vote in certain of the 
suburban zones, annexation supporters decided to launch a second effort. A 
new bill was passed in the 1963 legislature and a referendum was set for the 
same day as the general election in 1964. The measure again won handily 

1/  Ibid., p. 39. 
Z/ Local Government Study Commission, Blueprint, p. 

"History of the Charter", pp. 3, 30-38, and passim. 

16; M c C o l l u m ,  
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with 71 percent of the vote, but all suburban areas voted against being 

annexed. 

The reasons annexation failed were clearly definable: dislike of the 

city; the desire to maintain at least the illusion of living in a non-urban area; 

satisfaction with the status quo; and, desire to avoid city taxes. Inside the 

city voters were attracted to the idea of spreading the tax burden and increasing 

the city's economic resources, size and prestige. Many of the suburbanites 

were suspicious of and confused about the Jacksonville government. Moreover, 

there was widespread suspicion that the city government was corrupt, machine- 
controlled and wasteful; and, that with such a large addition, the benefits 
of urban services would be slow in coming, whereas city taxes would not. l/ 

THE SCHOOL CRISIS 

The public school crisis in Duval County was not simply the upshot 

of a few years of mismanagement, but developed through decades of neglect. 
In an effort to generate support for the passage of a $I million school bond 
issue, for example, the Florida Times-Union mounted an on-going campaign 
which at one point asked: 

Is Duval County to continue dormant and drowsy in its 
present state of lethargy until some terrible epidemic 
claims dear little innocent victims for its own as a 
result of overcrowded classrooms and old buildings that 
would not pass muster with a building inspector (even) 
if owned by private individuals or a corporation? 2/ 

The answer was apparently yes, as the bond issue was clearly 
defeated. 

Crisis regarding schools was, however, no new problem in Dural County. 
In fact, the Consolidation movements of the 1930's had gained substantial impetus 
by blatant corruption in the school system. Other scandals in school adminis- 
tration during the 1940's and 1950's also brought discredit to the county school 
system. 3/ 

i/ Lex HeSter, "Consolidation 9. Yes .l", Jacksonville Magazine, IV, 

(Fall, 1967), p. 13. 
2/ The Florida Times-Union, Editorial, October ii, 1913. 

3/ For a detailed discussion of this subject see Martin, pp. 33-38. 
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In 1964,  h o w e v e r ,  t h e  p u b l i c  s c h o o l  c r i s i s  p e a k e d  w h e n  a l l  15 
D u r a l  C o u n t y  p u b l i c  h i g h  s c h o o l s  w e r e  d i s a c c r e d i t e d  by  t h e  S o u t h e r n  
A s s o c i a t i o n  of  C o l l e g e s  a n d  S c h o o l s .  T h i s  a c t i o n  f o l l o w e d  a d e c a d e  of  s t e r n  
w a r n i n g s  a n d  a y e a r  of  p r o b a t i o n .  

A p r i m a r y  r e a s o n  f o r  t h e  p o o r  c o n d i t i o n  of  the  s c h o o l  s y s t e m  w a s  
l a c k  o f  s u f f i c i e n t  l o c a l  f i n a n c i a l  s u p p o r t ,  r e s u l t i n g  in  i n a d e q u a t e  u p k e e p  of  
b u i l d i n g s ,  i n s u f f i c i e n t  t e x t b o o k s  a n d  f a c i l i t i e s ,  a n d  l a c k  of  a d m i n i s t r a t i v e  
p l a n n i n g  a n d  o r g a n i z a t i o n .  T h e  d i s a c c r e d i t a t i o n  w a s  a s h o c k  w h i c h  b r o u g h t  
m a n y  c i t i z e n s  f a c e  to  f a c e  w i t h  t h e i r  o w n  l o n g - t i m e  a p a t h y  a n d  i n d i f f e r e n c e  
to  g o v e r n m e n t a l  a f f a i r s .  

T h e  b a s i c  p r o b l e m  c o n f r o n t i n g  D u v a l  C o u n t y  s c h o o l s  w a s  a h i g h  
a n d  i n c r e a s i n g  p u b l i c  s c h o o l  e n r o l l m e n t ,  c o m b i n e d  w i t h  a s y s t e m  of  l o c a l  
p r o p e r t y  t a x  a s s e s s m e n t s  t h a t  k e p t  t a x  r e v e n u e s  l o w .  U n d e r  F l o r i d a ' s  
M i n i m u m  F o u n d a t i o n  P r o g r a m ,  t h e  s t a t e  p r o v i d e s  m o n e y  to t h e  c o u n t i e s  f o r  
e d u c a t i o n  u n d e r  t h e  a s s u m p t i o n  t h a t  t h e  c o u n t i e s  w i l l  p u t  up  a c e r t a i n  a m o u n t ,  
b a s e d  on  a f o r m u l a  i n v o l v i n g  t h e i r  t o t a l  a s s e s s e d  p r o p e r t y  v a l u a t i o n .  T h e  
a m o u n t  o f  l o c a l  s u p p o r t  i n  D u v a l  h a d  b e e n  v e r y  l o w .  

L o c a l  s u p p o r t  i s  d e r i v e d  a l m o s t  e n t i r e l y  f r o m  p r o p e r t y  t a x e s .  
U n d e r  F l o r i d a ' s  . c o n s t i t u t i o n ,  t h e  f i r s t  $ 5 , 0 0 0  o f  a s s e s s e d  v a l u e  o n  e v e r y  
h o m e s t e a d  is  e x e m p t  f r o m  t a x a t i o n .  1 /  T h e  l aw  a s s u m e s  t h a t  a s s e s s m e n t s  
w i l l  be  m a d e  a t  f u l l  v a l u e ,  w h i c h  w a s  n o t  t h e  c a s e  in  m a n y  F l o r i d a  c o u n t i e s ,  
i n c l u d i n g  D u r a l .  A s t u d y  by  t h e  F l o r i d a  R a i l r o a d  A s s e s s m e n t  B o a r d  in  1955 
r e v e a l e d  t h a t  D u r a l  C o u n t y  p r o p e r t y  w a s  b e i n g  a s s e s s e d  a t  a n  a v e r a g e  o f  
4 1 . 6 4  p e r c e n t  o f  t r u e  v a l u e .  T h e  D u v a l  C o u n t y  T a x p a y e r s  A s s o c i a t i o n  in  1964  
p u t  t h e  f i g u r e  a t  3 0 . 5 2  p e r c e n t . _ 2 /  T h i s  low r a t i o ,  c o m b i n e d  w i t h  t h e  h o m e -  
s t e a d  e x e m p t i o n ,  a c t u a l l y  e l i m i n a t e d  t h e  m a j o r i t y  o f  D u v a l  C o u n t y ' s  h o m e -  
s t e a d s  f r o m  t h e  t a x  r o l l s  a l t o g e t h e r .  I t  m e a n t  t h a t  a $ 1 5 , 0 0 0  h o m e ,  a s s e s s e d  
a t  30 p e r c e n t  o f  t r u e  v a l u e ,  o r  $4,  500,  e s c a p e d  t a x e s  t h r o u g h  t h e  $ 5 , 0 0 0  
e x e m p t i o n .  T h e  T a x p a y e r s  A s s o c i a t i o n  e s t i m a t e d  t h a t  a b o u t  6 0 , 0 0 0  of  t h e  
93,  500 h o m e s t e a d s  in  t h e  c o u n t y  w e r e  t o t a l l y  e x e m p t  f r o m  t a x e s .  3 /  T h e  
r e m a i n i n g  30, 000 h o m e s  w e r e  b e i n g  t a x e d  a t  h i g h  m i l l a g e  r a t e s  to  b r i n g  in  
t h e  m i n i m u m  f u n d s  n e c e s s a r y  to  o p e r a t e  t h e  s c h o o l s  a n d  o t h e r  c o u n t y  a g e n c i e s .  
B u t  F l o r i d a  l aw  r e s t r i c t s  c o u n t i e s  to  20 m i l l s  f o r  s c h o o l  p u r p o s e s .  T h e  l o w e r  
t h e  t o t a l  a s s e s s e d  v a l u a t i o n ,  t h e  l o w e r  t h e  c e i l i n g  on  s c h o o l  f u n d s .  T h i s  w a s  
t h e  f i n a n c i a l  s i t u a t i o n  w h i c h  r e s u l t e d  in  t h e  d i s a c c r e d i t a t i o n  6f  D u v a l  C o u n t y  
s c h o o l s .  

1 /  A r t .  X, S e c t i o n  7. 
2 /  P e a b o d y  r e p o r t ,  p. 319.  N a t i o n a l  E d u c a t i o n  A s s o c i a t i o n  r e p o r t ,  

1964,  a s  c i t e d  in  P e a b o d y  r e p o r t ,  p. 317.  

3/ Ibid. 

October, 
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A s u c c e s s i o n  of  a d  h o c  c o m m i t t e e s  t r i e d  to  m o b i l i z e  c o m m u n i t y  
s u p p o r t  f o r  t a x  r e f o r m  b e f o r e  d i s a c c r e d i t a t i o n ,  o n l y  to  f a c e  "a  g i g a n t i c  
w a l l  o f  c o m m u n i t y  a p a t h y  a n d  p u b l i c  i n d i f f e r e n c e .  " 1 /  T h e  s c h o o l  c r i s i s  
b e c a m e  a n  i s s u e  in  t h e  c a m p a i g n  f o r  c o u n t y  t a x  a s s e s s o r  in  1964.  T h e  
i n c u m b e n t  p l e d g e d  to h o l d  t a x  a s s e s s m e n t s  a t  c u r r e n t  l e v e l s ,  o r  a n  a v e r a g e  
of  a b o u t  30 p e r c e n t .  H i s  D e m o c r a t i c  p r i m a r y  o p p o n e n t ,  a s c h o o l  b o a r d  
m e m b e r ,  r a n  o n  a p l a t f o r m  o f  s p r e a d i n g  t h e  t a x  b u r d e n  by  i n c r e a s i n g  t h e  
a s s e s s m e n t  r a t i o .  T h e  v o t e r s ,  m o s t  o f  w h o m  p a i d  no  t a x e s  v o t e d  a g a i n s t  
a p p r o v i n g  a n  e x t r a  f i n a n c i a l  b u r d e n  on  t h e m s e l v e s .  T h e  i n c u m b e n t  w o n  
h a n d i l y  a n d  w e n t  on  to  d e f e a t  h i s  R e p u b l i c a n  o p p o n e n t  in  t h e  g e n e r a l  e l e c t i o n .  

M e a n w h i l e ,  a n e w  o r g a n i z a t i o n ,  t h e  T a x p a y e r s  A s s o c i a t i o n ,  w a s  
f o r m e d  in  O c t o b e r ,  1963,  to  s e e k  a m o r e  e q u i t a b l e  p r o p e r t y  t a x  d i s t r i b u t i o n  
w h i c h  w o u l d  p r o v i d e  t h e  s c h o o l s  w i t h  m o r e  m o n e y .  F o r m e d  b y  d o w n t o w n  
b u s i n e s s m e n ,  t h e  a s s o c i a t i o n  w a s  h e a d e d  by  a r a i l r o a d  c o m p a n y  e x e c u t i v e .  
I t s  m e a n s  w e r e  l e g a l  a c t i o n .  A f t e r  c o m p l e t i n g  a n  e x h a u s t i v e  s t u d y  of  c o u n t y  
a s s e s s m e n t  r a t i o s ,  t h e  a s s o c i a t i o n  b r o u g h t  s u i t  a g a i n s t  t h e  c o u n t y  t a x  a s s e s s o r  
c l a i m i n g  h e  w a s  v i o l a t i n g  t h e  s t a t e  c o n s t i t u t i o n ,  w h i c h  r e q u i r e d  t h a t  p r o p e r t y  
be  a s s e s s e d  a t  " j u s t  v a l u a t i o n "  f o r  t a x  p u r p o s e s .  2 /  H e a r i n g s  o n  t h e  s u i t  
w e r e  h e l d  in  D e c e m b e r  1964,  w i t h  t h e  c o u r t  r u l i n g  in  J a n u a r y  t h a t  t h e  c o u n t y  
t a x  a s s e s s o r  w a s  " s y s t e m a t i c a l l y ,  d e l i b e r a t e l y  a n d  i n t e n t i o n a l l y  u n d e r a s s e s s i n g  
r e a l  a n d  p e r s o n a l  p r o p e r t y  a t  a s t e a d i l y  d e c r e a s i n g  r a t i o  o f  i t s  t r u e  v a l u e .  , , 3 /  
In  a l a n d m a r k  c a s e  w h i c h  w a s  to  c h a n g e  a s s e s s m e n t  p r a c t i c e s  t h r o u g h o u t  
t h e  s t a t e ,  he  o r d e r e d  r e a s s e s s m e n t  a t  f u l l  c a s h  v a l u e .  

T h e  S o u t h e r n  A s s o c i a t i o n  of  C o l l e g e s  a n d  S c h o o l s  m e t  in  L o u i s v i l l e  
in  N o v e m b e r ,  1964,  to  d e c i d e  w h a t  a c t i o n  to t a k e  on  t h e  r e c o m m e n d a t i o n  of  
i t s  F l o r i d a  C o m m i s s i o n  t h a t  t h e  s c h o o l s  i n  D u v a l  C o u n t y  be  d i s a c c r e d i t e d .  
J a c k s o n v i l l e  p o l i t i c a l  a n d  b u s i n e s s  l e a d e r s  a p p e a r e d  in  L o u i s v i l l e  w i t h  
i m p a s s i o n e d  a p p e a l s ,  b u t  t h e y  w e r e  to  no  a v a i l ;  t h e  a s s o c i a t i o n ,  a s  e x p e c t e d ,  
v o t e d  d i s a c c r e d i t a t i o n .  4 /  

In M a r c h ,  1965,  t h e  D i v i s i o n  o f  S u r v e y s  a n d  F i e l d  S e r v i c e s  o f  
G e o r g e  P e a b o d y  C o l l e g e  o f  T e a c h e r s  c o m p l e t e d  a n  e x h a u s t i v e  s t u d y  of  t h e  
D u v a l  C o u n t y  s c h o o l  s y s t e m ,  u n d e r t a k e n  a t  t h e  r e q u e s t  a n d  f i n a n c i n g  of  t h e  

1 /  D u v a l  C o u n t y  T a x p a y e r s  A s s o c i a t i o n ,  
S u p p o r t ,  1965,  " I n t r o d u c t i o n " ,  p.  1. 

2 /  A r t .  IX, S e c t i o n  1. 
3 /  F l o r i d a  T i m e s - U n i o n ,  J u n e  6, 1965,  
4 /  P e a b o d y  r e p o r t ,  pp .  1 0 - 1 1 .  

D u v a l  C o u n t y  P u b l i c  S c h o o l  

p. 31. 
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Board of Public Instruction. The 336-page report, the result of personal 

interviews, school visits, and study of a vast amount of printed materials, 

came to be known as the "Peabody Report". Fortified with statistics and 

comparisons, the report described the unhealthy state of the schools and 

gave its recommendations for improvements. It laid the blame for the 

situation directly on inadequate financing and urged a "drastic overhaul 

of the present (tax) bas~. ,,__I/ 

The report also unmistakably tied the school crisis to the county 

political structure and atmosphere. Lack of home rule resulted in excessive 
constitutional and legislative control over local affairs. There were too 
many elected officials, making for diffused authority, and the independent 

Budget Commission was "in a position to exercise too much control over 

budget details and financial operations of the schools. "2/ 

Informal as well as structural weaknesses added to the schools' 
plight. The report drew a connection between the school system and 

Jacksonville's machine politics which, it said, "appears to dominate the 
entire county". 

The actual school budget expenditures for 1964-1965 were $33.5 
million. The Peabody report said that implementation of all its recommenda- 
tions would require, at the minimum, an additional $17.2 million, for a 
total budget of $50.7 million. 3/ Prior to revaluation, it would have been 
unthinkable even to discuss such a budget, but court-ordered reassessment 
had some dramatic effects; it enlarged the tax base from $523 million to 
$1.66 billion, and reduced the number of totally exempt homesteads from 
63, 715 to 15, 179. 4/ The school board actually recommended a $50.7 million 
budget for 1965-1966, the bulk of the proposed increase going for higher 

instructional salaries. The Budget Commission cut the figure back to $49.0 
million, which still allowed for substantial improvements. 

There were several reasons why the school issue is important in 

this discussion. First, it was the dominant issue in local politics for about 
a year before the effort for consolidation got under way in January, 1965. 

I[ Ibid. , p. 307. 
2/ Ibid., pp. 12-13. 
3/ Ibid. , p. 321. 

4/ Miller, p. 51. 
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The lines that were drawn during the school dispute--between the "good 
government" people (the civic groups, the news media and downtown 

business) on one side, and the politicians and their supporters on the other-- 
remained, for the most part, throughout the consolidation controversy. 

Second, the success of the reassessment suit was a major victory for 

"good government" advocates, and provided evidence that the city and county 

political machine could be beaten. It was the beginning of a "spirit of reform" 

cited by many local leaders. Third, the school crisis illustrated in a striking 
way part of the ethos of the community--the apathy which allowed things to 

slide into crisis. With disaccreditation and sudden new taxes, however, the 

public was aroused. With the grand jury indictments a year later, it 
appeared ready for a change. 
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S e c t i o n  IV 

THE L O C A L  G O V E R N M E N T  STUDY COMMISSION 

FORMATION OF THE COMMISSION 

S p u r r e d  by the  i m p e t u s  c r e a t e d  by s e v e r a l  p r o m i n e n t  J a c k s o n v i l l e  
b u s i n e s s m e n ,  a r e q u e s t  was  m a d e  of the c o u n t y ' s  l e g i s l a t i v e  d e l e g a t i o n  to 
" p r e p a r e  an e n a b l i n g  ac t  c a l l i n g  fo r  the c i t i z e n s  of D u r a l  Coun ty  to vote  on 
the  c o n s o l i d a t i o n  of g o v e r n m e n t s  , , 1 /  F o l l o w i n g  m u c h  d e b a t e  b e t w e e n  
o p p o n e n t s  and b a c k e r s  on the d e l e g a t i o n ,  w o r k  b e g a n  r e l a t i v e  to the 
c o m p o s i t i o n  of the  c o m m i s s i o n  w h i c h  was  to s t u d y  the c i t y  and c o u n t y  
g o v e r n m e n t s  and m a k e  r e c o m m e n d a t i o n s  in t e r m s  of t h e i r  c o n s o l i d a t i o n .  

A f t e r  m u c h  w r a n g l i n g ,  the  d e l e g a t i o n  had  a g r e e d  on a m e t h o d  of 
s e l e c t i n g  m e m b e r s  of the  c o m m i s s i o n .  T h e r e  w e r e  to be 50 m e m b e r s ,  17 
of w h i c h  w e r e  to m a k e  up an e x e c u t i v e  c o m m i t t e e  fo r  the p u r p o s e  of d i r e c t i n g  
the  c o m m i s s i o n ' s  e f f o r t s .  E a c h  d e l e g a t i o n  m e m b e r  wou ld  be a l l o w e d  to 
appo in t  a c e r t a i n  n u m b e r  of people  to the e x e c u t i v e  c o m m i t t e e  and  to the  fu l l  
c o m m i s s i o n .  No n o m i n e e  cou ld  be s t r i c k e n  f r o m  the l i s t  e x c e p t  by m a j o r i t y  
vo te  of the d e l e g a t i o n .  Many  of the  n o m i n e e s  w e r e  s u g g e s t e d  by p r o m i n e n t  
i n d i v i d u a l s  in D u r a l  Coun ty ,  whi le  o t h e r s  w e r e  a p p o i n t e d  by l e g i s l a t o r s  in 
r e t u r n  f o r  p r e v i o u s  p o l i t i c a l  s u p p o r t  d u r i n g  c a m p a i g n s .  2_/ H o w e v e r ,  no one 
w a s  a p p o i n t e d  who e i t h e r  h e l d  publ ic  off ice  or  a p p e a r e d  to be h e a d e d  t o w a r d  
pub l i c  o f f i ce .  Th i s  p r o v i s i o n  was  i n s e r t e d  to keep  the  s tudy  c o m m i s s i o n  
e n t i r e l y  s e p a r a t e  f r o m  l o c a l  p o l i t i c s ,  and to be s u r e  tha t  no r e c o m m e n d a -  
t i ons  w.ould be i n f l u e n c e d  by p e r s o n a l  c o n s i d e r a t i o n s .  The  s t u d y  c o m m i s s i o n  
b i l l ,  w h i c h  n a m e d  the 50 m e m b e r s ,  p a s s e d  the l e g i s l a t u r e  j u s t  b e f o r e  the 
s e s s i o n  c l o s e d .  

The  s tudy  c o m m i s s i o n  i n c l u d e d  a d i v e r s e  s a m p l i n g  of o c c u p a t i o n s ,  
wi th  downtown  b u s i n e s s e s  and  l aw o f f i ce s  c o n t r i b u t i n g  m o r e  t han  ha l f  the  
m e m b e r s .  The c o m m i s s i o n  w a s  h e a v i l y  w e i g h t e d  wi th  a t t o r n e y s ,  i n s u r a n c e  
e x e c u t i v e s  and b a n k e r s .  

I/ "Yates Manifesto", January 19, 1965. 
2/ Miller, p. 73. 
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In addition to the study commission, the enabling act specified 
26 organizations--government bodies, civic and professional organizations-- 
from which the commission was to appoint an "advisory committee". In 
addition, the legislature left the commission free to appoint as many other 
people to this committee from whatever other groups it wished. It was on 
the advisory committee that representatives of county and municipal govern-. 
ments and their employees were represented. 

T H E  COMMISSION'S W O R K  

Following successful efforts to raise financing for its work and to 
appoint a full-time paid director, I__/ commission members debated whether 
the study should be carried out by a professional survey firm or by 
c o m m i s s i o n  m e m b e r s .  T h e  c o m m i s s i o n ' s  d i r e c t o r  u r g e d  t h a t  i t  be  d o n e  
i n t e r n a l l y ,  r e a l i z i n g  t h a t  t he  c o m m i s s i o n  c o u l d  be  a r e a d y - m a d e  s o u r c e  of 
c a m p a i g n  s u p p o r t  f o r  a n y  n e w  g o v e r n m e n t  c h a r t e r  if  t h e  m e m b e r s  h a d  
o b t a i n e d  a s e n s e  o f  p e r s o n a l  i n v o l v e m e n t  in i t s  g e n e r a t i o n .  2 /  It w a s  a l s o  
f e l t  t h a t  t h e  u s e  of  an  o u t s i d e  f i r m  c o u l d  h a v e  p r o d u c e d  a c o n v e n i e n t  o p p o s i -  
t i o n  argument: that change was being "imposed" from outside by people 
with no understanding for the community. 

The director's view prevailed. The commission used its own 
resources to carry out the study, but it did consult several "outsiders"-- 
speakers from Nashville, Baton Rouge, Atlanta, Miami and Tampa, all 
of which had undergone, or were undergoing, metropolitan reorganization. 

The commission's work was divided into two segments: a fact- 
findings stage and an analysis stage. Six "task forces" were formed, with 
the commission members divided among them. The first five were concerned 
primarily with the "fact-finding" phase of the study; Task Force Six did most 
of the "analysis" and prepared the final recommendations for governmental 
structure. Members of the advisory committee were included on the task 
forces and were given full powers of regular commission members, except 
that they could not vote. 

The task forces were divided by "areas of study" in the following 

manner : 

i / Ibid. 
2/ Ibid., p. 74. 
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Task Force One: airports, electric utility; library 
service; port; radio station; streets and highways; 

drainage; and, water and sewers. 

Task Force Two: agricultural agent; child care, 

fire protection; garbage collection; health; hospitals; 
recreation; and, schools. 

Task  F o r c e  Three :  bui lding inspec t ion ;  c iv i l  s e r v i c e ;  
mo to r  v e h i c l e s ;  g a r a g e s ;  p lanning p r o p e r t y  m a i n t e n a n c e ;  
p u r c h a s i n g ;  tax a s s e s s i n g ;  and tax co l lec t ing .  

Task Force Four: courts, law enforcement; legal services; 
probation and parole office; public defender; state's 
attorney; veterans' office; and, weights and measures. 

Task Force Five: budgeting; budgeting commission; 
fund custody; and finances. 

- Task Force Six: organization structure; authorities; 
county; municipalities; and, special districts. I/ 

l 

The task forces followed a fairly consistent procedure~ 2/ First, 
questionnaires, prepared by the commission staff, were sent to all govern- 
mental offices and agencies by the task forces studying them. They sought 
not only factual data about functions, finances and employees, but 
recommendations for improvement. Following return of the questionnaire, 
the agency head was typically called in for a personal interview. Here 
elaboration was sought on some items in the questionnaire, and personal 
opinions as to the organization of his agencies and its effectiveness were 
sought. 

With regard to the type of assistance provided by agency personnel 

there was a specific mandate: 

The legislative act that created the Local Government Study 
Commission gave them no choice in the matter of cooperation. 
All county and city officials were required to assist the Study 
Commission in the conduct of its investigations and hearings. 3/ 

I/ Local Government Study Commission, 
~/ Miller, p. 87. 

3/ Martin, pp. 63-64. 

Blueprint, p. 173. 
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Government officials always agreed to be interviewed, according 
to the commission's director, but many would answer only factual 
questions. I__/ However, it was evident even before the interview stage 
that many officials were beginning to fear for their own jobs. One tele- 
vision station editorialized that some officials "apparently are second- 
guessing the outcome of the study and already find it dangerous to their 
positions. Thus far, few have spoken up publicly, but behind the scenes, 
some have hinted that they'll fight any effort or recommendation to 

eliminate or merge their job or office with another. ,,_Z/ 

Although the commission meetings were thoroughly covered by the 
local press, there seemed to be little public awareness of the commission's 

existence or of its work. The commission's director said the publicity 
was "very heavy" and "dry", and doubted that anyone was very interested. 3/ 
In the middle of July, after nine months of work, the commission held 
public meetings on three consecutive nights in various parts of Dural County. 

A total of 120 people attended. 

"BLUEPRINT FOR IMPROVEMENT" 

By the end of October, 1966, Task Force Six had completed its 
analysis, drawn up a plan of government, and had it unanimously endorsed 

by the 17-man executive committee. Mimeographed copies of its main 
features were prepared for commission members and a full commission 

meeting was set. 

The plan called for consolidation of Dural County with all five 
of its municipalities. All governmental operations were to be vested in one 
countywide strong mayor-council government, with all 21 council members 
elected from districts. The mayor was given power to appoint the heads of 
major departments including the chief law enforcement officer whose title 
would continue as sheriff. Two different tax districts were to be created: 
an urban services district, initially covering the same areas as the old 
municipalities, and a general services district for the two kinds of districts, 

corresponding to the levels of services to be provided. 

I/ Miller, p. 98. 
Z/ Editorial, WFGA-TV, December 29, 
3/ Damon C. Miller, p. 98. 

1965. 
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A seven-member non-partisan school board was recommended, 
in accordance with the Peabody report's recommendation that the school 
board be removed as much as possible from local politics. School board 
members were to be elected by districts. The court structure was also 
to be revamped to assure more simplicity. At the time, there were seven 
different court structures in Duval: circuit court, juvenile court, county 
court, criminal court,, small claims courts, municipal courts, justices of 
the peace courts. These were to be consolidated into two: circuit court 
and magistrate's court, by combining the first four and the last three, 

respectively. 

Under the plan, all voters would elect a total of 25 officials, 

including the mayor, one councilman, one school board member, 19 judges, 
a state's attorney, a public defender, and a clerk of courts. This was a 
considerable reduction from the lengthy ballot of the past. 

At the scheduled meeting, both regular commission members and 

advisory committee members were there as all aspects of the plan were 
reviewed. After the presentation, questions and comments were entertained 
from the floor. Finally, the plan, as written, and the report were unanimously 
adopted. I/ The report came out in January 23, a 179-page book entitled 

Blueprint for Improvement. 

THE GRAND JURY INDICTMENTS 

During the latter half of 1966, while the commission was completing 
its study, proponents of governmental reform were presented with a windfall 
consisting of a sweeping grand jury investigation of local government. Res- 
ponding to charges of governmental waste and corruption made by a local 
television station, the grand jury indicted eight city officials and two county 
officials, apparently confirming the general public's worst suspicions about 

inefficiency and corruption in high places. 

The first indictments came on July 22, 1966, against a former 
recreation department executive secretary and two city councilmen on counts 
of grand larceny, perjury and conspiracy to commit grand larceny. On 
August 24, another city commissioner, in whose honor the city's newest park 
had recently been named, resigned in the face of a grand jury probe into the 
use of city funds to repair his own property. The grand jury indicted him 

a week later on 40 counts of grand larceny. 

I/ J. J. Daniel interview in Florida Times-Union, November 24, 1966. 
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By early November, the city auditor, two more city councilmen 

and a county commissioner had been added to the list. In December, a 

new jury began investigating charges that the mayor had used city funds 

for kitchen cabinets installed in his home. The mayor cleared himself, but 

he had been damaged politically--he lost his re-election bid in June, 1967. 
The new jury also turned to county government, indicting a retired purchasing 

agent and another county commissioner early in 1967, both for bribery. 

Of course, the indictments were only charges, not convictions, 

but many people did not make the distinction. One defendant pushed for 
an early trial and was acquitted in May. The rest of the defendants were 
awaiting trial during the campaign for consolidation that summer, and 
proponents of change frequently pointed to the indictments in their campaign. 

The grand jury's findings carried weight with the average citizen 
because it was not a "blue ribbon" jury. It consisted of average citizens 
from all walks of life, chosen at random from the county roll of registered 

voters. What it said carried weight because, unlike the big businessmen or 

newspapers, it could not be accused of any ulterior motive or of any desire 
to "get" the politicians. For the first time, the long-suspected mismanagement 

of public business was exposed, by independent citizens with no axe to grind. 

The first grand jury finally completed its work in early November. 

It was in this atmosphere that the Local Government Study Commission 

released its final report on November 23, 1966. 
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Section V 

THE DUVAL LEGISLATIVE DELEGATION 

Between December, 1966, and August, 1967, a number of events 

occurred which were intimately related to the successful consolidation vote. 

These events included the efforts of the Duval Legislative Delegation, of the 

major supporters and opponents of consolidation, and the consolidation cam- 
paign, among others. In an attempt to describe these activities in a manner 

useful to the reader, however, this and the following section break down those 

efforts into workable components. Specifically, this section describes the 
work of the legislative delegation from its initial public hearings through its 

major conflicts and accomplishments. Section VI identifies the major groups 
which supported and opposed consolidation and summarizes the character 

�9 and major events of the campaign. 

THE PUBLIC HEARINGS AND EARLY CONSOLIDATION OPPOSITION 

i 
I 
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Before any reorganization plan can be submitted to a vote in 
Florida, the state legislature must approve a charter and pass a bill pro- 
viding for the referendum. The actual power of determining the plan to be 
voted rests with the local legislative delegation. 

Faced with reviewing and acting on the reorganization plan prepared 

by the Local Government Study Commission, the delegation planned to hold 
public hearings on the subject in January; but the issue of legislative apportion- 

ment intervened to disrupt this schedule. In January, the Supreme Court 
struck down the legislature's reapportionment plan, changed many districts, 
and required new elections to be held in March. The delegation hearings on 
consolidation, therefore, were delayed until after the special March elections 

had determined who the delegation members were going to be. 

During the three month delay, steps were taken by supporters and 
opponents of the Study Commission's plan to "bring their message to the 
people". Supporters of the plan brought together a group of civic and business 
leaders to form the Citizens Committee for Government Study Recommenda- 

tions, Inc. (later known as "Citizens for Better Government"). Officers and 

advisory committees were drawn primarily from Chamber of Commerce people 
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who had not actually served on the study commission, but who did sign 
the petition and had been involved in requesting the delegation to take action 
toward consolidation in January, 1965. 

Meanwhile, opposition was growing principally among real estate 
people who feared the plan would result in higher taxes. In addition, many 
people were beginning to oppose the plan because they felt it gave too much 
power to the mayor or .was simply too radical a change. Anti-consolidationists 
formed an organization called Better Government for Dural County, Inc. At 
the group's first meeting in mid-February, it was indicated that Better Govern- 
ment would present its own recommendations at the delegation's hearings in 

March. 

Another early event pertinent to this stage of Jacksonville's 
consolidation effort involved the preparation of a draft charter. Although 
the initial schedule of hearings prohibited such a move, the study commission 
with the extra time decided to fulfill a suggestion made by several legislators 
to prepare the new charter embodying the commission's proposals, rather 
than .wait for the legislature to appoint a charter commission which might 
have taken another two years. I/ The commission thus engaged a group of 

attorneys to draft the charter. 

Initial Hearing Is sues 

The Dural Legislative Delegation, changed only slightly by the 

special March elections, held its public hearings in late March. On the 
first day of hearings, proponents officially presented the study commission 

plan, urging the legislators to approve it as written. 

The following day opposing recommendations were presented, 
including objections to the study commission plan. It was asserted first that 
the group was in favor of the principle of consolidation, but objected only 
to the provisions of the study commission plan. This was a common theme 
among the opposition throughout the campaign period. Few people publicly 
claimed to favor the status quo; the need for change was so overwhelmingly 
evident that the center of the debate was the degree of change needed, not 
over whether or not there should be change. 

Among the objections presented on behalf of Better Government, 
the one most "violently and vociferously ''2/ argued concerned the strength 

I/ Hester, Jacksonville Magazine, Fall, 1967, p. 15. 
~/ Duval Legislative Delegation, Hearings, Jacksonville City Council 

Chambers, March 31, 1967, as broadcast by WJCT-TV (tape recording). 
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of the new mayor. In particular, objection was expressed regarding the 

mayor's power to appoint six directors (department heads) without the 

consent or approval of the City Council, and his veto power over the City 

Council on budget matters. With regard to the former, claims of dictator- 

ship were frequently expressed. With regard to the latter point, it was 

claimed that if the mayor's veto could only be overridden by a two-thirds 

vote of the Council, "the all-powerful mayor and only seven members of the 

21 (member Council), or eight people, would control the budget of Duval 

County. ,,i/ 

Other Iuain objections of Better Government included: 

the election of the school board by districts; 

the large number of uncompensated appointed boards; 

the general lack of elective officials; and, 

that the beach communities and Baldwin could be 
consolidated with Jacksonville without their consent. 2/ 

THE WORK OF THE DELEGATION 

By April, 1967, the Duval delegation had before it two proposals: 
the plan and charter of the Local Government Study Commission and the 
recommendations of Better Government for Dural County. It would be the 
decision of the sixteen-man delegation how much of the original consolidation 
plan would be retained and how much would be changed to suit the ever- 
i n c r e a s i n g  opposi t ion.  

Summarizing the positions and general voting posture of the dele- 
gation, there were i0 certain votes in favor of the original plan, with a 
maximum of six opposed. Since all opposition was in the House, that body 
could block any proposals if the House and Senate delegations voted as separate 

bodies. Although the delegation never formally agreed on the method of voting 
to be used, 3/ the separate-bodies method seems to have prevailed. 

1 / Ibid. 
2/ Ibid. 
3/ H e s t e r ,  Jacksonville Magazine, Fall, 1967, p. 38. 
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B e g i n n i n g  on A p r i l  10, 1967, and con t inu ing  for  two m o n t h s ,  the 
Duval  d e l e g a t i o n  r e v i e w e d  and m o d i f i e d  the s tudy  c o m m i s s i o n  p lan .  D e t a i l s  
of the s t r a t e g i c  and  p o l i t i c a l  m a n e u v e r i n g  tha t  took p l a c e  w i l l  not  be 
a d d r e s s e d  in th is  p a p e r ,  1 /  h o w e v e r ,  a c h r o n o l o g y  of m a j o r  e v e n t s  and  
a c c o m p l i s h m e n t s  is p r e s e n t e d .  

B e f o r e  p r e s e n t i n g  th i s  c h r o n o l o g y ,  two e l e m e n t s  of the d e l e g a t i o n  
r e v i e w  p r o c e s s  a r e  i m p o r t a n t  to no te .  F i r s t ,  R i c h a r d  M a r t i n ,  a s p e c i a l  
r e p o r t e r  for  the T i m e s - U n i o n ,  p e r s o n a l l y  c o v e r e d  a l l  m a j o r  m e e t i n g s ,  
k e e p i n g  Duva l  c o u n t i a n s  r e g u l a r l y  a p p r i s e d  of p r o g r e s s  as  w e l l  as  r o a d b l o c k s  
in the  delegationWs d e l i b e r a t i o n s .  It was  th is  c o v e r a g e  wh ich ,  a t  l e a s t  in 
p a r t ,  p r e c i p i t a t e d  the s e c o n d  e l e m e n t :  the f r e q u e n t  a t t e n d a n c e  at  d e l e g a t i o n  
m e e t i n g s  by m e m b e r s  of the C i t i z e n s  C o m m i t t e e .  Many  c r e d i t  the p r e s s u r e  
g e n e r a t e d  by the  p r e s s  and C i t i z e n s  C o m m i t t e e  m e m b e r s  both With the tone  
and the  d i s p a t c h  in w h i c h  the d e l e g a t i o n  m a d e  i ts  c r u c i a l  d e c i s i o n s  on the  
c h a r t e r .  

In t e r m s  of the a c c o m p l i s h m e n t s  of the d e l e g a t i o n ,  fo l lowing  is 
a s u m m a r y  of the s u b s t a n c e  and t i m i n g  of m a j o r  d e c i s i o n s .  

An E a r l y  R e f e r e n d u m  on C o n s o l i d a t i o n  

"Through  A p r i l ,  opponen t s  of the s tudy  c o m m i s s i o n  p l an  m a d e  
s e v e r a l  u n s u c c e s s f u l  a t t e m p t s  to s u b m i t  the  p lan ,  u n a m e n d e d  or  w i th  m i n o r  
r e v i s i o n s ,  to the  v o t e r s .  The m o s t  s e r i o u s  a t t e m p t  w a s  a i m e d  at  i n c l u s i o n  
of the p l an  (as a r e f e r e n d u m )  in a g e n e r a l  l o c a l  e l e c t i o n  s c h e d u l e d  in June ,  1967. 
It w a s  the  p u r p o s e  of p lan  opponen t s  a m o n g  the d e l e g a t i o n  to s u b m i t  the c h a r t e r  
in a w a y  tha t  w o u l d  l i k e l y  l e a d  to i ts  d e f e a t .  If th is  a t t e m p t  had  s u c c e e d e d ,  
i t s  i m m i n e n t  d e f e a t  was  s e e n  l i k e l y  by m a n y  b e c a u s e :  

The p lan ,  as  s u b m i t t e d  by the s tudy  c o m m i s s i o n ,  i n c l u d e d  
s e v e r a l  po in t s  w h i c h  wou ld  have  r a i s e d  s e r i o u s  and  b r o a d -  
b a s e d  q u e s t i o n s .  A m o n g  t h e s e  i n c l u d e d  the s t r e n g t h  of the 
new m a y o r ,  the B a l d w i n - b e a c h  c o m m u n i t i e s  i s s u e ,  and the 
r e c o m m e n d e d  j u d i c i a l  r e v a m p i n g  (which  m a n y  though t  to 
be u n c o n s t i t u t i o n a l ) .  

1/ See M a r t i n ,  pp. 117-146 for  a t h o r o u g h  a c c o u n t  of th is  top ic .  
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By i n c l u d i n g  the  c o n s o l i d a t i o n  in the  s c h e d u l e d  J u n e  e l e c t i o n ,  
the  i s s u e  w o u l d  no t  o n l y  h a v e  b e e n  d i l u t e d  in the  p u b l i c ' s  
eye ,  bu t  i t  c o u l d  e a s i l y  h a v e  b e c o m e  e m b o d i e d  in w h a t  w a s  
e x p e c t e d  to be  a h o t l y  c o n t e s t e d  l o c a l  r a c e .  

F i n a l l y ,  by  i n j e c t i n g  the  r e f e r e n d u m  in t h e  J u n e  e l e c t i o n ,  
t h e r e  w o u l d  h a v e  b e e n  l i t t l e  t i m e  fo r  s u p p o r t e r s  to m o u n t  
an  e f f e c t i v e  c a m p a i g n .  P r o p o n e n t s  f e l t  s t r o n g l y  t h a t  a w e l l  
p l a n n e d  and  c a r e f u l l y  e x e c u t e d  c a m p a i g n  w a s  c r u c i a l  to a 
f a v o r a b l e  v o t e  a t  the  p o l l s .  

A l t h o u g h  the  s e v e r a l  m o v e s  to i n t r o d u c e  the  p l a n  to the  v o t e r s  in  
J u n e  b r o u g h t  c o n s o l i d a t i o n  c l o s e  to d e f e a t ,  t h e y  u l t i m a t e l y  l ed  to s e v e r a l  
i m p o r t a n t  d e c i s i o n s .  M o s t  i m p o r t a n t l y ,  i t  w a s  d e c i d e d  to:  

p r e s e n t  to the  p e o p l e  in  a r e f e r e n d u m  a . p l a n  fo r  the  
r e s t r u c t u r i n g  of l o c a l  g o v e r n m e n t  s u b s t a n t i a l l y  the  s a m e  
as  the  one  (on w h i c h  the  d e l e g a t i o n  w a s  then )  w o r k i n g  
on, p l u s  any  a d d i t i o n a l  a m e n d m e n t s l /  

A m e n d m e n t s  to the  S tudy  C o m m i s s i o n  P l a n  

The  f i r s t  s u b s t a n t i v e  c h a n g e s  to the  s t u d y  c o m m i s s i o n  p l a n  c a m e  
in  m i d - A p r i l  and  i n v o l v e d  a m a j o r  a r e a  of d i s a g r e e m e n t - - t h e  B a l d w i n - b e a c h  
c o m m u n i t i e s  i s s u e .  A l t h o u g h  the  s t u d y  c o m m i s s i o n  w o u l d  h a v e  p r e f e r r e d  
to g r a n t  t h e s e  c i t i e s  l o c a l  o p t i o n ,  i t s  i n t e r p r e t a t i o n  of the  1934 c o n s t i t u t i o n a l  
a m e n d m e n t  upon  w h i c h  c o n s o l i d a t i o n  w a s  p r e d i c a t e d  p o i n t e d  to t h e i r  r e q u i r e d  
a b o l i s h m e n t .  A f t e r  c a r e f u l  s t u d y  by a t t o r n e y s  f~r  b o t h  the  c o m m i s s i o n  and  
d e l e g a t i o n ,  h o w e v e r ,  an  a m e n d m e n t  to the  c h a r t e r  w a s  a d o p t e d  w h i c h  b o t h  
s a t i s f i e d  the  c o n s t i t u t i o n a l  r e q u i r e m e n t s  and  g r a n t e d  the  b e a c h e s  and  B a l d w i n  

t h e i r  o p t i o n .  

By l a t e  A p r i l ,  s e v e r a l  o t h e r  c h a r t e r  r e v i s i o n s  had  b e e n  d e v e l o p e d  
a nd  a d o p t e d  by  the  d e l e g a t i o n .  T h e s e  r e v i s i o n s  c a l l e d  f o r :  

c o u n c i l  c o n f i r m a t i o n  of the  m a y o r ' s  a p p o i n t m e n t ;  

an  ad  v a l o r e m  tax  l i m i t  of 30 m i l l s  in  the  c i t y ' s  g e n e r a l  
d i s t r i c t  and  36 m i l l s  in  the  u r b a n  s e r v i c e s  d i s t r i c t ;  

1/ Martin, p. 129. 
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an e l e c t i v e  s h e r i f f ,  s u p e r v i s o r  of e l e c t i o n s ,  tax  
a s s e s s o r  and tax c o l l e c t o r ;  and ,  

- a d d i t i o n a l  p e n s i o n s  and o t h e r  e m p l o y e e  p r o t e c t i o n s .  

In e a r l y  June ,  an a m e n d m e n t  was  m a d e  by the House  d e l e g a t i o n  to 
" r e d u c e  (the Ci ty  Council} f r o m  21 to 19 m e m b e r s ,  14 of t h e m  to be e l e c t e d  
by d i s t r i c t  and f ive a t - l a r g e .  , ,1]  This  change  was  a l so  a d o p t e d  by the  Sena te  
d e l e g a t i o n .  

Al so  in e a r l y  June  the  House  d e l e g a t i o n  adop t ed  c h a n g e s  w h i c h  
d i f f e r e d  m a r k e d l y  f r o m  t h o s e  of the  Sena te  d e l e g a t i o n .  In g e n e r a l ,  the  
r e p r e s e n t a t i v e s  had p r o v i d e d  tha t :  2 ]  

the  m a y o r  have  l i n e - b y - l i n e  ve to  p o w e r  o v e r  the  b u d g e t s  
of i n d e p e n d e n t  a g e n c i e s  and  b o a r d s ;  

the  Counc i l  have  the  s a m e  l i n e - b y - l i n e  ve to  p o w e r  
e x t e n d i n g  to the  m a y o r ' s  budget ;  

the  c h i e f s  of d i v i s i o n s  be b rough t  u n d e r  Civ i l  S e r v i c e  
r e g u l a t i o n s ;  and,  

publ ic  e m p l o y e e s  be a l l o w e d  to p a r t i c i p a t e  in p o l i t i c a l  
a c t i v i t y  du r ing  t h e i r  off h o u r s .  

A f t e r  e x t e n s i v e  d e b a t e ,  the Sena te  d e l e g a t i o n  a g r e e d  to the  t e r m s  
of po in t s  1 and  2. H o w e v e r ,  a s t a l e m a t e  was  r e a c h e d  on the  f ina l  two c h a n g e s .  
In m i d - J u n e  the r e p r e s e n t a t i v e s  w e r e  p e r s u a d e d  to a c c e p t  the  s e n a t e  v e r s i o n  
of point  3 in  r e t u r n  for  s e n a t e  c o n c u r r e n c e  in n e g a t i n g  the " L i t t l e  Ha tch  A c t "  
w h i c h  had  l i m i t e d  publ ic  e m p l o y e e s '  p a r t i c i p a t i o n  in po l i t i c s .  As a r e s u l t  
of th i s  ac t i on :  

the  ch i e f s  of d i v i s i o n s  would  not  be b r o u g h t  u n d e r  
Civ i l  S e r v i c e  r e g u l a t i o n s ,  and  a l l  the e a r n e d  r i g h t s  
and s e n i o r i t y  of t h o s e  appo in t ed  as d i v i s i o n  h e a d s  
would  be h e l d  in a b e y a n c e  d u r i n g  t h e i r  t e n u r e ;  and,  

publ ic  e m p l o y e e s  would  be a l l o w e d  to p a r t i c i p a t e  in 
p o l i t i c a l  a c t i v i t y  d u r i n g  t h e i r  off h o u r s  and v a c a t i o n s ,  
wi th  the p r o v i s o  tha t  no l e a v e s  of a b s e n c e  would  be 
g r a n t e d  for  p o l i t i c a l  p u r p o s e s .  

1/ M a r t i n ,  p. 134. 
~] I b i d . ,  p. 136. 
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O t h e r  s i g n i f i c a n t  c h a n g e s  m a d e  by the  d e l e g a t i o n  d u r i n g  i ts  f ina l  
r e v i e w  i n c l u d e d  the e l i m i n a t i o n  of the new c o u r t  s t r u c t u r e  a r t i c l e  and the  
e s t a b l i s h m e n t  of a s e p a r a t e  r e f e r e n d u m  to d e t e r m i n e  w h e t h e r  o r  not  the  
s c h o o l  b o a r d  budget  would  be r e v i e w e d  by an i n d e p e n d e n t  b o d y - - t h e  Ci ty  
Counc i l  if c o n s o l i d a t i o n  p a s s e d ;  the  County  Budget  C o m m i s s i o n  if i t  did not.  

The Backup  P l a n  

A n o t h e r  e l e m e n t  of the d e l e g a t i o n ' s  p r o c e e d i n g s  wh ich  is i m p o r t a n t  
to no te  c o n c e r n s  the  i n t r o d u c t i o n  of t h e  " B a c k u p  P l a n " .  As p a r t  of the 
o p p o s i t i o n ' s  con t inu ing  e f fo r t  to s t a l e m a t e  c o n s o l i d a t i o n  or  b lock  it f r o m  
r e a c h i n g  the  House  f l oo r ,  a r e p r e s e n t a t i v e  on May 11 s u b m i t t e d  to the 
d e l e g a t i o n  ttan a l t e r n a t i v e  p lan  for  r e s t r u c t u r i n g  the J a c k s o n v i l l e  and 
Duval  g o v e r n m e n t s " .  1/ 

The  "Backup  P l a n "  was  e s s e n t i a l l y  an a n n e x a t i o n  p lan  c o u p l e d  wi th  
a r e s t r u c t u r i n g  of J a c k s o n v i l l e  g o v e r n m e n t  to p r o v i d e  a m a y o r - c o u n c i l  f o r m .  
The p lan  a l s o  c a l l e d  fo r  the  m e r g i n g  of s e l e c t e d  c i ty  and coun ty  a g e n c i e s ,  
and the  r e t e n t i o n  of the  County  C o m m i s s i o n  and coun ty  g o v e r n m e n t .  

A f t e r  the  f a i l u r e  of the o p p o s i t i o n  to s u b m i t  the  o r i g i n a l  p lan  to 
the  v o t e r s  in J u n e ,  the  backup  p lan  b e c a m e  an i m p o r t a n t  i s s u e .  As one 
o b s e r v e r  no ted :  Z/ 

In the f ina l  w e e k s  of deba te  o v e r  c o n s o l i d a t i o n ,  t h i s  
(backup)  p lan  b e c a m e  the  c e n t r a l  i s s u e  a r o u n d  wh ich  
the  d e l e g a t i o n ' s  a r g u m e n t s  r a g e d .  It b e c a m e  i n d e e d  
the  l a s t  r e s o r t  of the  ( o p p o s i t i o n ' s )  s t r a t e g y  to p r e v e n t  
c o n s o l i d a t i o n  f r o m  c o m i n g  to a vo te ,  or  to de fea t  if it  did.  

On May 30, a c o m p r o m i s e  was  s t r u c k  b e t w e e n  the  s u p p o r t e r s  and 
o p p o n e n t s  of the  o r i g i n a l  plan.  The t h r e e - p a r t  c o m p r o m i s e  c a l l e d  fo r :  3 /  

- the  o p p o s i t i o n  con t inu ing  to p r e p a r e  t h e i r  Backup  P lan ;  

Augus t  8, 1967, to be the o f f i c i a l  da te  fo r  the  c o n s o l i d a t i o n  
r e f e r e n d u m ;  and,  

l /  M a r t i n ,  p. 130. 
2/  M a r t i n ,  p. 131. 
~ /  R i c h a r d  A. M a r t i n ,  " D u r a l  M e r g e r  Vote Due Augus t  8: A l t e r n a t i v e  

P r o p o s a l  Study S e t , "  T i m e s - U n i o n ,  May 31, 1967. 
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t h e  B a c k u p  P l a n  to  be  h u r r i e d  to  c o m p l e t i o n  in  o r d e r  to  
h a v e  i t  r e a d y  i f  c o n s o l i d a t i o n  w a s  d e f e a t e d .  

HB 3029 

The changes and amendments to the study commission's original 

plan were made for a variety of reasons. A few were instigated by legislators 

favoring consolidation in order to make the package more attractive. For 

example, the millage control provision was seen to be one of consolidation's 

biggest selling points, although it had little to do with the government structure. 
The separate referendum for the outlying municipalities was a Senate-sponsored 
bill introduced in light of the evidence of a desire for local autonomy in those 

communities. The referendum gave voters in those communities the option 
of retaining their own bodies, boards and officers, with one total vote appli- 

cable to all four municipalities. The court restructuring article was eliminated 

because of its possible unconstitutionality. 

M o s t  o f  t h e  r e m a i n i n g  a m e n d m e n t s  w e r e  p r o p o s e d  b y  d i s s e n t i n g  
H o u s e  m e m b e r s  w h o ,  f a i l i n g  to i n t r o d u c e  t h e m e a s u r e  in  i t s  o r i g i n a l  f o r m ,  
s o u g h t  t o  r e m o v e  a s  m a n y  of  t h e  m o r e  d i s t a s t e f u l  f e a t u r e s  a s  p o s s i b l e .  T h e  
s e n a t o r s ,  a l t h o u g h  r e l u c t a n t  to  a s s e n t  to  m a n y  of  t h e  c h a h g e s ,  n e v e r t h e l e s s  
a c c e p t e d  t h e m  o u t  o f  e x p e d i e n c y .  T h e y  n e e d e d  t h e  H o u s e  d e l e g a t i o n ' s  
s u p p o r t ,  a n d  t h e y  r e c o g n i z e d  t h a t  t h e  a m e n d m e n t s  w e r e  n e e d e d  to  r e m o v e  
p o s s i b l e  o b j e c t i o n s  t h a t  v o t e r s  m i g h t  h a v e .  

T h e  l e a d e r s  o f  t h e  C i t i z e n s  C o m m i t t e e  a n d  t h e  s t u d y  c o m m i s s i o n  
w e r e  d i s a p p o i n t e d  a t  t h e  c h a n g e s ,  p a r t i c u l a r l y  t h e  m a y o r - w e a k e n i n g  p r o -  
v i s i o n s  o f  c o u n c i l  c o n f i r m a t i o n  a n d  e l e c t i o n  of  s o m e  a d m i n i s t r a t o r s  s u c h  a s  
t h e  s h e r i f f .  T h e  s h e r i f f ,  a t r a d i t i o n a l l y  e l e c t e d  c o u n t y  o f f i c e r ,  h a d  c a u s e d  
s o m e  d i f f i c u l t y  f o r  t h e  s t u d y  c o m m i s s i o n .  U n d e r  t h e  o l d  s t r u c t u r e  o f  t h e  
C i t y  o f  J a c k s o n v i l l e ,  t h e  C h i e f  of  P o l i c e  r e p o r t e d  to  t h e  m a y o r ,  w h o  h a d  u l t i -  
m a t e  p o l i c e  a u t h o r i t y .  T h e  s t u d y  c o m m i s s i o n  h a d  e n v i s i o n e d  t h e  s h e r i f f  a s  
e s s e n t i a l l y  a r e p l a c e m e n t  f o r  t h e  p o l i c e  c h i e f ,  to  be  a p p o i n t e d  by  t h e  m a y o r .  
T h e  B l u e p r i n t  f o r  I m p r o v e m e n t  w a s  a d a m a n t  a b o u t  t h i s  p o i n t :  1 /  

I t  i s  i m p e r a t i v e  t h a t  p o l i c e  p o w e r  b e l o n g  to  t h e  e l e c t e d  
m a y o r .  E l e c t e d  p o l i c e  c h i e f s  a r e  a r a r i t y  in  A m e r i c a n  
g o v e r n m e n t ;  no  c i t y  o v e r  2 5 0 , 0 0 0  p o p u l a t i o n  h a s  a n  
e l e c t e d  p o l i c e  c h i e f  . . . T h e  p e r s o n  s e l e c t e d  to  h e a d  

l /  L o c a l  G o v e r n m e n t  S t u d y  C o m m i s s i o n ,  B l u e p r i n t ,  p. I00 .  
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the  c i t y ' s  p o l i c e  o p e r a t i o n s  m u s t  be h i g h l y  q u a l i f i e d  
and m u s t  be r e s p o n s i b l e  to the e l e c t e d  m a y o r .  To 
p r o l i f e r a t e  th i s  r e s p o n s i b i l i t y  b e t w e e n  the e l e c t i v e  
m a y o r  and  an  e l e c t i v e  s h e r i f f  would  u n d e r m i n e  the 
m a j o r  p r e m i s e  of the new g o v e r n m e n t - - t h e  a b i l i t y  of 
the  e l e c t o r a t e  to p inpo in t  r e s p o n s i b i l i t y .  A u t h o r i t y  
m u s t  be c o m m e n s u r a t e  wi th  r e s p o n s i b i l i t y ;  i t  wou ld  
not  be so if the m a y o r  did not have  u l t i m a t e  r e s p o n s i -  
b i l i t y  for  po l i c e  p o w e r .  

N e v e r t h e l e s s ,  publ ic  a d m i n i s t r a t i o n  t h e o r y  gave  w a y  to t r a d i t i o n ;  
the  s h e r i f f  was  m a d e  an e l e c t e d  o f f i c e r  and  the p o l i c e  d e p a r t m e n t  was  
r e m o v e d  f r o m  u n d e r  the  D e p a r t m e n t  of P u b l i c  Sa fe ty .  A s e n a t e  p r o p o n e n t  
u s i n g  the  s h e r i f f  i s s u e  to i l l u s t r a t e  the Sena t e  d e l e g a t i o n ' s  p h i l o s p h y ,  
explained: I_/ 

You c a n  d e b a t e  wi th  g r e a t  log ic  as  to w h e t h e r  the  
s h e r i f f  shou ld  be e l e c t e d  or  a p p o i n t e d .  Tha t  c o u l d  
h a v e  b e e n  the f o c a l  po in t  of the  d i s c u s s i o n .  But you  
don ' t  wan t  to ge t  tha t  type  of i s s u e  into the  d e b a t e ,  
and r i s k  los ing  the e n t i r e  th ing  b e c a u s e  of it  
We d e t e r m i n e d  to t a k e  a n y t h i n g  r e a s o n a b l e  f r o m  the  
H o u s e .  It was  v e r y  p r a c t i c a l  p o l i t i c s .  

A f t e r  a s e r i e s  of l a s t  m i n u t e  c o m p r o m i s e s  b e t w e e n  the  d e l e g a t i o n s ,  
the  H o u s e  d e l e g a t i o n  f i n i s h e d  the  f i n a l  p lan  on June  13. It p a s s e d  both  
h o u s e s  and w a s  s i g n e d  into l aw by the  G o v e r n o r  on June  27. 

l/ Miller, p. I13, 
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S e c t i o n  VI 

T H E  C A M P A I G N  

I N T R O D U C T I O N  

P r o p o s a l s  fo r  the  r e o r g a n i z a t i o n  of g o v e r n m e n t  do not o r d i n a r i l y  
ga in  the b r o a d - b a s e d  e n t h u s i a s m  on the p a r t  of the  e l e c t o r a t e  w h i c h  is found 
in c a m p a i g n s  i nvo lv ing  p e r s o n a l i t i e s .  Such  p r o p o s a l s  a r e  h a r d  for  the a v e r a g e  
v o t e r  to u n d e r s t a n d  and  du l l  fo r  h i m  to s tudy .  The  a r g u m e n t  f r e q u e n t l y  t i k e s  
p l a c e  at a f a i r l y  h igh  l e v e l - - b e t w e e n  i n f l u e n t i a l s  of one s o r t  o r  a n o t h e r - - w i t h  
the  c o n f u s e d  g e n e r a l  pub l ic  e i t h e r  a b d i c a t i n g  i t s  vo t e ,  o r  c a s t i n g  a " s a f e "  no.  
The  A d v i s o r y  C o m m i s s i o n  on I n t e r g o v e r n m e n t a l  R e l a t i o n s ,  a f t e r  s t udy ing  18 
d i f f e r e n t  a t t e m p t s  at  m e t r o p o l i t a n  r e o r g a n i z a t i o n ,  r e p o r t e d :  1 ]  

T y p i c a l l y  . on ly  one in fou r  p e r s o n s  of vo t ing  
age  b o t h e r e d  to c a s t  a vote  in the  r e o r g a n i z a t i o n  p r o -  
p o s a l .  In on ly  two i n s t a n c e s  w a s  t h e r e  vo t ing  p a r t i c i -  
p a t i o n  the t u r n o u t  on r e o r g a n i z a t i o n  m a t t e r s  was  
t y p i c a l l y  l e s s  t han  o n e - h a l f  the  vo te  c a s t  f o r  P r e s i d e n t  
at  the  n a t i o n a l  e l e c t i o n  of a n e a r b y  da te .  

In o r d e r  to m a k e  r e o r g a n i z a t i o n  " a t t r a c t i v e "  to the  g e n e r a l  pub l i c ,  
p r o p o n e n t s  m u s t  e m p h a s i z e  i s s u e s  of ten  t a n g e n t i a l  to the r e o r g a n i z a t i o n  p r o -  
p o s a l  i t s e l f ,  s u c h  as  i n a d e q u a t e  m u n i c i p a l  s e r v i c e s ,  e v i d e n c e  of g o v e r n m e n t a l  
c o r r u p t i o n ,  o r  o t h e r  t y p e s  of d i s s a t i s f a c t i o n  wi th  the s t a t u s  quo. W h e r e  such  
d i s s a t i s f a c t i o n  does  not  e x i s t ,  i t  is  u n l i k e l y  tha t  m e r e  a p p e a l s  to log ic  w i l l  
h a v e  a s i g n i f i c a n t  e f f ec t .  _Z/ 

S e c o n d l y ,  a h a r d - h i t t i n g  c a m p a i g n  is n e e d e d  to b r i n g  the  i s s u e s  
of r e o r g a n i z a t i o n  c o n s t a n t l y  b e f o r e  the  pub l ic  and to get  down into  the  w a r d s  
and  p r e c i n c t s .  Such  o r g a n i z a t i o n  is  j u s t  as  i m p o r t a n t  to the  s u c c e s s  of a 
c o n s o l i d a t i o n  c a m p a i g n  as  it  is  to the e l e c t i o n  of a c a n d i d a t e  to o f f i ce ;  and,  
p e r h a p s  e v e n  m o r e  so as  was  l e a r n e d  in T a m p a  w h i c h  was  c o n s i d e r i n g  a c o n s o l i -  
d a t i o n  p r o p o s a l  s i m i l a r  to J a c k s o n v i l l e ' s  d u r i n g  the  s a m e  p e r i o d .  Tha t  i s ,  " g r a s s -  
r o o t s "  c a m p a i g n i n g  did not  t ake  p l a c e  and c o n s o l i d a t i o n  lo s t  a l m o s t  t h r e e  to one 
wi th  about  Z5 p e r c e n t  of the  r e g i s t e r e d  v o t e r s  t u r n i n g  out.  ,--3/ The  i n s t i g a t o r s  

1/ U . S .  C o n g r e s s ,  H o u s e ,  A d v i s o r y  C o m m i s s i o n  on I n t e r g o v e r n m e n t a l  
-- R e l a t i o n s ,  F a c t o r s  Af fec t ing  V o t e r  R e a c t i o n s  to G o v e r n m e n t a l  R e o r g a n i z a -  

t i on  in M e t r o p o l i t a n  A r e a s  (Wash ing ton :  U .S .  
196Z), p. Z4. 

2/ Martin, Metropolis in Transition, p. 130. 
7/ Jacksonville Journal, June 2-9, 1967. 

G o v e r n m e n t  P r i n t i n g  Of f i ce ,  

35 



I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

of m e t r o p o l i t a n  r e f o r m  a r e  u s u a l l y  n o n - p o l i t i c a n s  who a r e  r e l u c t a n t  to 
i n v o l v e  t h e m s e l v e s  in p o l i t i c a l  m e t h o d s .  " U s u a l l y , "  n o t e d  one k e y  p a r t i c i -  
pant  in the  J a c k s o n v i l l e  c o n s o l i d a t i o n ,  " the  s tudy  c o m m i s s i o n  m a k e s  a n i ce  
r e p o r t ,  g e t s  s u p p o r t  f r o m  the  p a p e r s ,  m a k e s  s o m e  s p e e c h e s ,  t h e n  l o s e s  
two to  one .  " 1/  

With t h e s e  . c o n s i d e r a t i o n s  in m i n d ,  p r o p o n e n t s  of c o n s o l i d a t i o n  
in J a c k s o n v i l l e  b e g a n  a f u l l - f l e d g e d  p o l i t i c a l  c a m p a i g n  in D e c e m b e r  of 1966. 

THE PROPONENTS 

The  C i t i z e n s  C o m m i t t e e  c o n t i n u e d  c a m p a i g n i n g  d u r i n g  the  l e g i s l a t i v e  
d e l e g a t i o n ' s  d e l i b e r a t i o n s ,  but  i ts  a c t i v i t y  was  h a m p e r e d  b e c a u s e  the  c h a r t e r  
was  c o n s t a n t l y  be ing  c h a n g e d .  P a s s a g e  of the  c o n s o l i d a t i o n  b i l l  in l a t e  June  
was  the  s i g n a l  fo r  the  b e g i n n i n g  of the  f ina l  c a m p a i g n ,  a h a r d - f o u g h t ,  e m o -  
t i o n a l  and  b i t t e r  ba t t l e  b e t w e e n  the s u p p o r t e r s  of c o n s o l i d a t i o n  and  i ts  c r i t i c s .  

C i t i z e n s  fo r  B e t t e r  G o v e r n m e n t  was  the  v e h i c l e  t h r o u g h  w h i c h  
m o s t  of the  c o n s o l i d a t i o n - s u p p o r t i n g  o r g a n i z a t i o n s  w o r k e d .  W o m e n ' s  
o r g a n i z a t i o n s  sen t  m a n y  c a m p a i g n  w o r k e r s  to s ta f f  the  h e a d q u a r t e r s  wh i l e  
the  C h a m b e r  of C o m m e r c e  and downtown  b u s i n e s s  s u p p l i e d  the  funds  and  the 
l e a d e r s h i p .  To d i r e c t  the  d r i v e  in N e g r o  a r e a s ,  the  c o m m i t t e e  had  i t s  
s e c r e t a r y  who was  a l so  p r e s i d e n t  of the  J a c k s o n v i l l e  U r b a n  L e a g u e .  One 
s t a t e  s e n a t o r  put h i s  e n t i r e  c o u n t y  p r e c i n c t  o r g a n i z a t i o n  into the  d r i v e .  
F o r m e r  M a y o r  L o u i s  R i t t e r ,  who had  b e e n  d e f e a t e d  fo r  r e - e l e c t i o n  in J u n e ,  

�9 a g r e e d  to w r i t e  a l l  h i s  c a m p a i g n  s u p p o r t e r s ,  u r g i n g  t h e m  to vo te  f o r  c o n s o l i d a -  
t i on  and a b l a c k  c o u n c i l  m e m b e r  c a m p a i g n e d  in the  c o r e  c i t y  a r e a  f r o m  a 
s o u n d  t r u c k .  Z_/ S ta te  s e n a t o r s  who s u p p o r t e d  c o n s o l i d a t i o n  f r e q u e n t l y  
a p p e a r e d  as  s p e a k e r s  and on l o c a l  t e l e v i s e d  d e b a t e s .  

About  20 f o r m e r  m e m b e r s  of the  5 0 - m e m b e r  s t u d y  c o m m i s s i o n  
w o r k e d  a c t i v e l y  f o r  c o n s o l i d a t i o n  u n d e r  C i t i z e n s  for  B e t t e r  G o v e r n m e n t ,  as  
m e m b e r s  of the  s p e a k e r s '  b u r e a u ,  v o l u n t e e r  o f f i ce  w o r k e r s ,  and  p r e c i n c t  
w o r k e r s .  A l m o s t  a l l  o t h e r  s tudy  c o m m i s s i o n  m e m b e r s  at l e a s t  l en t  t h e i r  
e n d o r s e m e n t ,  e v e n  if t h e y  cou ld  not  a c t i v e l y . c a m p a i g n .  

A c c o r d i n g  to the  D i r e c t o r  of the  o r i g i n a l  s tudy  c o m m i s s i o n ,  
who had  b e e n  s e l e c t e d  r e f e r e n d u m  c o o r d i n a t o r ,  e v e r y  r e g i s t e r e d  v o t e r  
in  the  c o u n t y  was  c o n t a c t e d ,  e i t h e r  by t e l e p h o n e  o r  d o o r - t o - d o o r ,  and 

I /  M i l l e r ,  p. 89. 
~ /  M i n u t e s  of C i t i z e n s  C o m m i t t e e  m e e t i n g s ,  f r o m  the  f i l e s  of M r s .  

M i l l e r .  

Ro L. 
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e v e r y  v o t e r  r e c e i v e d  a b r o c h u r e  in the  m a i l . _ l [  V a r i o u s  m e m b e r s  
of the  c o m m i t t e e  w e r e  a s s i g n e d  d i f f e r e n t  g r o u p s  to c o n t a c t - - b l a c k s ,  
c i t y  and  c o u n t y  e m p l o y e e s ,  c i v i c  g r o u p s  and  c h u r c h e s ,  and  the  B e a c h e s .  
H u n d r e d s  of b u m p e r  s t r i p s  w e r e  p r i n t e d .  R e s i d e n t s - - b o t h  "big  n a m e s "  
and " l i t t l e  p e o p l e ' t - - l e n t  t h e i r  v o i c e s  to t e l e v i s i o n  and  r a d i o  s p o t s ,  as  
w e l l  as  n e w s p a p e r  ad e n d o r s e m e n t s .  

The  s e c o n d  a r m  of the p r o - c o n s o l i d a t i o n  e f f o r t  was  the  F l o r i d a  
P u b l i s h i n g  C o m p a n y ,  w h i c h  r a n  a r t i c l e s  and  e d i t o r i a l s  f a v o r a b l e  to the  p lan  
in both i ts  p a p e r s .  R i c h a r d  M a r t i n ,  T i m e s - U n i o n  s p e c i a l  w r i t e r ,  d e v o t e d  
a l l  h i s  t i m e  to w r i t i n g  about  c o n s o l i d a t i o n ,  and the  J o u r n a l ' s  r e l i g i o n  e d i t o r  
t u r n e d  h i s  a t t e n t i o n  a l m o s t  e x c l u s i v e l y  to the  i s s u e .  In D e c e m b e r  and 
J a n u a r y ,  the  T i m e s - U n i o n  h a d  p u b l i s h e d  the  fu l l  s tudy  c o m m i s s i o n  
r e c o m m e n d a t i o n s  in 30 d a i l y  i n s t a l l m e n t s .  F r o m  J u l y  16 to Augus t  7, 
the  day  b e f o r e  the  r e f e r e n d u m ,  M a r t i n  and  the  r e f e r e n d u m  c o o r d i n a t o r  
c o m p o s e d  a d a i l y  c o l u m n  e n t i t l e d  " C o n s o l i d a t i o n  Q u e s t i o n s " .  The  J o u r n a l ,  
too ,  p u b l i s h e d  a d a i l y  f e a t u r e  b e g i n n i n g  J u l y  24 c a l l e d  " C o n s o l i d a t i o n :  The 
F a c t s " .  N e w s  s t o r i e s  c o n s i s t i n g  of i n t e r v i e w s  wi th  c o n s o l i d a t i o n  s u p p o r t e r s  
r e g u l a r l y  m a d e  the f r o n t  page  of the  l o c a l  s e c t i o n .  F e a t u r e s  on c o n s o l i d a -  
t i on  e v e n  a p p e a r e d  in the  c h u r c h  and  w o m e n ' s  s e c t i o n s .  On A u g u s t  8, the  
d a y  of the  r e f e r e n d u m ,  the  T i m e s - U n i o n  c o n t a i n e d  two page  one n e w s  
s t o r i e s  on the f r o n t  page  of the  l o c a l  s e c t i o n  a l l  abou t  c o n s o l i d a t i o n .  

With  the two m a j o r  t e l e v i s i o n  s t a t i o n s  a l s o  l end ing  t h e i r  s u p p o r t  
to c o n s o l i d a t i o n ,  the  a r e a  n e w s  m e d i a  w a s  s o l i d l y  b e h i n d  the  p lan .  C r i e s  
of " m o n o p o l y "  and  " b i a s e d  i~eporting '' w e r e  r e g u l a r l y  t o s s e d  at  the  n e w s -  
p a p e r s  by o p p o n e n t s .  A s u r v e y  of the T i m e s - U n i o n  fo r  the  two w e e k s  
i m m e d i a t e l y  p r e c e d i n g  the  r e f e r e n d u m  shows  tha t  t h e r e  was  an o v e r -  
w h e l m i n g  p r e d o m i n a n c e  of s t o r i e s  p r e s e n t i n g  the " p r o "  point  of v i e w - -  
c o v e r a g e  w h i c h  the  n e w s p a p e r s  c a l l e d  " e x p l a n a t i o n "  o r  " i n t e r p r e t a t i o n " ,  
but w h i c h  o p p o n e n t s  r e g a r d e d  as " s e l l i n g "  

M a n y  o r g a n i z a t i o n s  lent  e n d o r s e m e n t s  to c o n s o l i d a t i o n ;  h o w e v e r ,  
d o w n t o w n  b u s i n e s s  was  in the  f o r e f r o n t  f r o m  the  s t a r t .  T h e i r  p r i m a r y  
t h r u s t  was  b a s e d  on the  d e t e r m i n a t i o n  tha t  c h a n g e  was  n e c e s s a r y  fo r  n e w  
b u s i n e s s  and  p a y r o l l s .  P r o f e s s i o n a l ,  s e r v i c e  and  c iv i c  o r g a n i z a t i o n s  w e r e  
m o t i v a t e d  by s i m i l a r  c o n s i d e r a t i o n s :  an i n c r e a s e  in the s t a t u r e  
of the  c o m m u n i t y ,  and a m o r e  p r o g r e s s i v e  i m a g e .  

1/ H e s t e r ,  J a c k s o n v i l l e  M a g a z i n e ,  F a l l ,  1967, p. 38. 
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M a n y  b l a c k  a n d  c i v i l  r i g h t s  a s s o c i a t i o n s  a l s o  l e n t  t h e i r  e n d o r s e -  
m e n t ,  p a r t l y  b e c a u s e  d i s t r i c t  r e p r e s e n t a t i o n  on  t h e  c o u n c i l  p r a c t i c a l l y  
a s s u r e d  a t  l e a s t  t h r e e  b l a c k  m e m b e r s ,  a n d  p a r t l y  b e c a u s e  t h e y  r e g a r d e d  
i t  a s  a p r o g r e s s i v e  s t e p  w h i c h  w o u l d  r i d  t h e  c i t y  o f  t h e  " o l d  o r d e r "  w h i c h  
h a d  " h e l d  t h e  N e g r o  d o w n " .  S o m e  b l a c k s  o p p o s e d  t h e  m o v e ,  h o w e v e r ,  w i t h  
o p p o s i t i o n  c o m i n g  f r o m  o l d - l i n e  N e g r o  p o l i t i c i a n s  w h o  h a d  h e l p e d  p u t  m a n y  
w h i t e  m a c h i n e  c a n d i d a t e s  in  o f f i c e  o v e r  t h e  y e a r s .  1/  

C h u r c h e s  g e n e r a l l y  s u p p o r t e d  c o n s o l i d a t i o n  a n d  s o m e  m i n i s t e r s  
e n d o r s e d  i t  f r o m  t h e  p u l p i t .  

T H E  O P P O N E N T S  

With the approval of a plan embodying many earlier opposition 

sentiments, the opposition forces suffered a split. Since the delegation 

had reduced many of the objections that Better Government for Dural County 
had raised, many members saw no further point in opposing the charter. 
A Beach resident appointed as the new chairman of Better Government and 
other mainstays of the organization were holding out for the "Backup Plan" 
of annexation which the House delegation was trying to introduce. However, 
the Backup Plan also entailed a restructuring of the Jacksonville city govern- 
ment to a mayor-council form, with mayoral appointment of department heads. 
This did not appeal to several of the city commissioners who wanted, at the 
most, annexation without structural changes. Thus, opposition forces were 
not agreed on what to offer instead of consolidation. Also, the legislative 
session ended without the Backup Plan being introduced, meaning it would 
not appear on the November general election ballot, where its backers hoped 

to place it. There was no guarantee of the availability of an alternative if 
consolidation lost at the polls, so Better Government's support of the Backup 
Plan had little meaning. 

B e t t e r  G o v e r n m e n t  h a d  o t h e r  d i s a d v a n t a g e s .  P r i n c i p a l l y ,  i t  d i d  
n o t  h a v e  t h e  d e g r e e  o f  o r g a n i z a t i o n a l ,  f i n a n c i a l  o r  v o l u n t e e r  s u p p o r t  t h a t  
C i t i z e n s  f o r  B e t t e r  G o v e r n m e n t  w a s  a b l e  to  g e n e r a t e .  I t s  b u d g e t  w a s  o n l y  
a b o u t  a t h i r d  a s  l a r g e ,  a n d  i t  e s s e n t i a l l y  l a c k e d  n e w s  m e d i a  s u p p o r t .  

One ally of Better Government was the Jacksonville Democratic 
Executive Committee. The committee adopted a resolution describing the 

1/  M i l l e r ,  p. 129. 
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p l a n  as  "no t  a d e q u a t e  to p r o t e c t  the  c o n t i n u e d  r i g h t s  of the  i n d i v i d u a l  
c i t i z e n .  " l /  C i ty  D e m o c r a t s  l e n t  t h e i r  p r e c i n c t  o r g a n i z a t i o n  to the  o p p o s i -  
t i on  c a u s e ;  D e m o c r a t i c  c o m m i t t e e m e n  and  c o m m i t t e e w o m e n  w e r e  g i v e n  
l e t t e r s  to m a i l  to a l l  v o t e r s  in  t h e i r  p r e c i n c t s .  2 /  

The  o p p o s i t i o n  had  the  s u p p o r t  of m o s t  c i t y  and  c o u n t y  e l e c t e d  
o f f i c i a l s .  The  p o l i t i c i a n s '  o p p o s i t i o n  a l s o  f i l t e r e d  d o w n  to c i t y  and  c o u n t y  
e m p l o y e e s .  B e a c h  o f f i c i a l s  s u p p o r t e d  B e t t e r  G o v e r n m e n t ,  i n c l u d i n g  the  
m a y o r s  of a l l  t h r e e  c o m m u n i t i e s  and  B a l d w i n .  A l s o  in  the  o p p o s i t i o n  r a n k s  
w e r e  the  u n o r g a n i z e d  r u r a l  r e s i d e n t s  of  Duva l  Coun ty ,  as  w a s  c l e a r l y  d e m o n -  
s t r a t e d  by the  low p e r c e n t a g e s  g i v e n  c o n s o l i d a t i o n  in t h o s e  a r e a s .  R e a l  
e s t a t e  { n t e r e s t s  g e n e r a l l y  o p p o s e d  c o n s o l i d a t i o n  b e c a u s e  of the  f e a r  of h i g h e r  
t a x e s ,  a l t h o u g h  s e v e r a l  p r o m i n e n t  r e a l t o r s  w e r e  in  f a v o r .  

PRO- CONSOLIDATION ARGUMENTS 

The  d i s c u s s i o n  of i s s u e s  w i l l  be d i v i d e d  in to  t h r e e  p a r t s :  the  
p r o - c o n s o l i d a t i o n  a r g u m e n t s ,  the  a n t i - c o n s o l i d a t i o n  a r g u m e n t s ,  and  the  
a p p r o a c h e s  of the  two s i d e s  to c e r t a i n  s p e c i a l  g r o u p s - - t h e  N e g r o  c o m m u n i t y ,  
t he  B e a c h  m u n i c i p a l i t i e s ,  and  the  c i t y  and  c o u n t y  e m p l o y e e s .  The  a r g u m e n t s  
in  the  f i r s t  two p a r t s  a r e  l i s t e d  in a p p r o x i m a t e  o r d e r  of  t h e i r  f r e q u e n c y  
of us e. 

A n t i -  S t a t u s  Quo 

One t a c t i c  f r e q u e n t l y  u s e d  by a d v o c a t e s  of m e t r o p o l i t a n  r e f o r m  is 
to p o i n t  ou t  d e f i c i e n c i e s  in the  e x i s t i n g  s y s t e m .  C o n s o l i d a t i o n  s u p p o r t e r s  
found  n u m e r o u s  c o n d i t i o n s  to p o i n t  to in  J a c k s o n v i l l e .  C o r r u p t i o n ,  h igh  
t a x e s ,  and  the  s c h o o l  c r i s i s - - a l l  w o r k e d  in the  c o n s o l i d a t i o n i s t s '  f a v o r .  
T h e  G o v e r n o r  , in  e n d o r s i n g  the  c h a r t e r ,  s t a t e d : 3 /  

In m y  o p i n i o n ,  t he  p e o p l e  of Duva l  C o u n t y  s h o u l d  be  a s k i n g  
t h e m s e l v e s  no t  so m u c h  w h a t  t h e y  a r e  a g a i n s t  in c o n s o l i d a -  
t i o n  bu t  r a t h e r  w h a t  t h e r e  is  in t h e i r  p r e s e n t  s y s t e m s  of 
g o v e r n m e n t  t h a t  is  w o r t h y ,  o r  c a p a b l e ,  o r  b e i n g  d e f e n d e d .  

In b r i e f ,  t h e r e  w a s  a f e e l i n g  of c r i s i s  in  the  c o m m u n i t y ,  and  v o t e r s  
w e r e  t o l d  the  c r i s i s  w o u l d  end  on ly  w i t h  a new f o r m  of  g o v e r n m e n t .  

1/ J a c k s o n v i l l e  J o u r n a l ,  J u l y  19, 
2/ Ib id .  
3/  T i m e s - U n i o n ,  A u g u s t  4, 1967. 
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Tax Savings 

The  p r o p e r t y  tax  l i m i t a t i o n  was  a big a d v a n t a g e ,  o f f s e t t i ng  wha t  
is t r a d i t i o n a l l y  the  c h i e f  o b j e c t i o n  s u b u r b a n i t e s  have  to any  r e o r g a n i z a t i o n  
w h i c h  wi l l  jo in  t h e m  to a c e n t r a l  c i ty .  The l i m i t a t i o n  m e a n t  t ha t  the  h i g h e s t  
p e r m i s s i b l e  t ax  r a t e  wou ld  be 4 m i l l s  u n d e r  tha t  p r o j e c t e d  fo r  the  c o u n t y  for  
the  c o m i n g  y e a r ,  and  3 . 3 3  m i l l s  b e l o w  the  c u r r e n t  c i t y  r e s i d e n t s '  t a x e s .  1 ]  
Th i s  l i m i t a t i o n  w a s ,  in e s s e n c e ,  a g u a r a n t e e  fo r  the p r o m i s e s  tha t  c o n s o l i d a -  
t ion  wou ld  save  m o n e y  t h r o u g h  i n c r e a s e d  e f f i c i e n c y .  

The  s e p a r a t e  tax  d i s t r i c t s  mean t  tha t  d e s p i t e  the  e x i s t e n c e  of a 
c o n s o l i d a t e d  g o v e r n m e n t  t h e r e  wou ld  s t i l l  be  a d i v i s i o n  b e t w e e n  u r b a n  and  
r u r a l  a r e a s .  P r o p o n e n t s  r e p e a t e d l y  e m p h a s i z e d  tha t  no one wou ld  pay f o r  
u r b a n  s e r v i c e s  u n t i l  he  a c t u a l l y  r e c e i v e d  t h e m .  2 /  T h i s  e l i m i n a t e d  the  p r i -  
m a r y  o b j e c t i o n  to a n n e x a t i o n - - i m m e d i a t e  c i t y  t a x e s  wi thou t  c o r r e s p o n d i n g  
s e r v i c e s .  

One C o m m u n i t y ,  Two G o v e r n m e n t s  

It was often stated by supporters that Jacksonville and its environs 
are really one community, artificially and needlessly divided into various 
governments. The study commission report stated that this was one of 
the reasons for recommending consolidation. 3/ Residents of the Beaches 
and Baldwin had much loyalty to their own municipalities, but for the rest 
of the county it was argued that separate governments were wasteful 
and illogical. 

Consolidationists sa id  that by consolidating its government the 
general community could better consolidate its resources. "Our vast 
natural resources, our great port, our new airport, and our wonderful 
people now need a single government to attract new business and industry", 
stated one Citizens for Better Government pamphlet. Furthermore, it was 
argued, those county residents who receive city services during the day 
and benefit from the area leadership of the central city mayor should have 
a voice in the electoral decisions of the central city. Finally, duplication of 
functions was costly and irrational. 

I/ Times-Union, July 23, 1967. 
2/ The ~harter requires extension of services within a year after any area 

is included in an urban tax district. 
3/ Local Government Study Commission, Blueprint, p. 21. 
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A p p e a l s  to A u t h o r i t y  

Proponents asked voters to compare the people who had prepared, 

and were endorsing, the consolidation plan with those who were opposing it. 

"This plan was put together by civic leaders and the legislative delegation", 
said one state senator. "They devoted a lot of man hours to it--quality man 

hours. " i/ 

Opponents of the plan were commonly tied in with the old machine, 

while proponents were pictured as having the true interests of the area at 
heart. State Senator Slade, expressing a common opinion, observed after the 

campaign, "Probably one-half of one percent of the voters knew anything 
about consolidation. They're going to identify with somebody who understands 

it, and everybody who is anybody here endorsed it. ,,2/ This opinion of lack 

of voter knowledge was disputed, however, by others--including Richard 
Martin, the Times-Union's special writer, who believed that the news media 

activities resulted in an electorate which was much better informed than they 

are usually given credit for. 

A N T I -  CONSOLIDATION A R G U M E N T S  

Big Government 

T h e  p r i m a r y  a r g u m e n t  of  t he  a n t i - c o n s o l i d a t i o n  f o r c e s  w a s  t h a t  
t h e  p r o p o s e d  c h a n g e  w a s  too  r a d i c a l ;  t h a t  i t  r e p r e s e n t e d  a t r e n d  t o w a r d  
a u t h o r i t a r i a n i s m  a n d  a w a y  f r o m  t r a d i t i o n a l  A m e r i c a n  " g r a s s  r o o t s "  
g o v e r n m e n t .  T h e  m a y o r ,  w e a k e n e d  a s  he w a s ,  w a s  s t i l l  b e i n g  d e s c r i b e d  
as  " a l l  p o w e r f u l " ,  a n d  the  s m a l l  n u m b e r  of  e l e c t e d  o f f i c i a l s  w a s  d e s c r i b e d  
as  a d i s f r a n c h i s e m e n t  of  the  c i t i z e n .  It w a s  a s s e r t e d  t h a t  u n d e r  c o n s o l i d a t i o n ,  
g o v e r n m e n t  w o u l d  b e c o m e  the  r u l e r  of  the  p e o p l e ,  r a t h e r  t h a n  t h e i r  s e r v a n t .  

Much of the campaign involved an extended argument between 
proponents and opponents over the word "Metro". Opponents used the word 
to describe the proposed charter, thereby associating it with Miami's federated 
"Metro" system, which was known to be unpopular with many people in that 

city. 

1/ Ibid. 

2/  M i l l e r ,  p. 137. 
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Proponents tried to explain that consolidation bore little resem- 
blance to Miami's government. Opponents insisted, however, that by 
"Metro" they meant not only Miami's government, but all kinds of metro- 
politan government--federation, consolidation, metropolitan cooperation-- 
which they asserted were substantially the same. 

H i g h e r  C o s t s  

O p p o n e n t s  m a i n t a i n e d  tha t  g o v e r n m e n t a l  c o s t s  wou ld  s k y r o c k e t  
u n d e r  c o n s o l i d a t i o n  and tha t  t h e s e  c o s t s  wou ld  be p a s s e d  a long  to the  p e o p l e .  
The  m i l l a g e  l i m i t a t i o n  was  no r e a l  p r o t e c t i o n ,  t h e y  a s s e r t e d ,  b e c a u s e  
the  g o v e r n m e n t  c o u l d  ob ta in  r e v e n u e  by l e v y i n g  h i g h e r  f e e s  and s p e c i a l  
c h a r g e s ,  and  the l e g i s l a t u r e  c o u l d  r e m o v e  the m i l l a g e  l i m i t a t i o n  at  a n y  t i m e .  

"Rush Job" 

One s t a t e  r e p r e s e n t a t i v e  and f o r m e r  m e m b e r  of the  s tudy  
c o m m i s s i o n ' s  a d v i s o r y  c o m m i t t e e ,  c r i t i c i z e d  wha t  he  c o n s i d e r e d  the  l a c k  
of c a r e f u l  d e l i b e r a t i o n  g i v e n  the p l an  a l l  a long  the way .  He c a l l e d  the c h a r t e r  
a " c r a s h  p r o g r a m "  w h i c h  was  p u s h e d  t h r o u g h  the s tudy  c o m m i s s i o n  by the  
e x e c u t i v e  c o m m i t t e e - - t h e  " s e l e c t  f e w " - - w i t h o u t  s u f f i c i e n t  d e l i b e r a t i o n  o v e r  
the  f i n a l  r e c o m m e n d a t i o n s .  W h e n  it was  s en t  to the d e l e g a t i o n ,  

it w a s  c o n s i d e r e d  u n d e r  the m o s t  a d v e r s e  c i r c u m s t a n c e s .  
It was  a h i t - a n d - m i s s  p r o p o s i t i o n ,  w o r k e d  on a l i t t l e  bi t  
a t  a t i m e ,  e a r l y  in the  m o r n i n g ,  wi th  peop le  c o m i n g  and  
go ing ,  n e v e r  hav ing  the  fu l l  d e l e g a t i o n  t h e r e  to fu l l y  
d e b a t e  the  th ing .  T h e n ,  a f t e r  i t  was  p a s s e d  into law . 
i t  was  found  to c o n t a i n  so m a n y  f l a w s ,  and so m a n y  
t h i n g s  tha t  m i t i g a t e d  a g a i n s t  it tha t  a n u m b e r  of 
a m e n d m e n t s  had  to be m a d e  to s u p p l e m e n t  th i s  1 /  

Superiority of Other Plans 

As n o t e d  above ,  e v e n  a n t i - c o n s o l i d a t i o n i s t s  g e n e r a l l y  a g r e e d  tha t  
c h a n g e  was  n e e d e d ,  but  m o r e  m o d e r a t e  c h a n g e  was  p r e f e r a b l e .  One B e t t e r  
G o v e r n m e n t  ad u r g e d  v o t e r s  not  to be " S t a m p e d e d  into M e t r o " :  

L e t ' s  t ake  t i m e  to look  at  the  ' b a c k  up '  p lan .  If tha t  
i s n ' t  s a t i s f a c t o r y ,  l e t ' s  h a v e  ou r  l e g i s l a t o r s  k e e p  
w o r k i n g  un t i l  we f ind the  b e s t  p o s s i b l e  g o v e r n m e n t a l  
p l an  fo r  J a c k s o n v i l l e  and  D u r a l  County .  

1/ W J K S - T V ,  A u g u s t  7, 1967. 
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P r o p o n e n t s  i n s i s t e d  t h a t  t h i s  w a s  a d e l a y  t a c t i c ,  s i n c e  no o t h e r  

p l a n s  w e r e  c u r r e n t l y  a v a i l a b l e .  

SPECIAL APPEALS 

Government Employees 

A p r o v i s i o n  w a s  w r i t t e n  in to  t he  c h a r t e r  t h a t  g u a r a n t e e d  the  r i g h t s  
of  e m p l o y e e s  of  f o r m e r  g o v e r n m e n t s  " w i t h o u t  a n y  l o s s  of  b e n e f i t s " .  1 /  It 

w a s  t r u e ,  s a i d  p r o p o n e n t s ,  t h a t  t he  c o n s o l i d a t e d  g o v e r n m e n t  w o u l d  e v e n t u a l l y  
n e e d  f e w e r  e m p l o y e e s ,  bu t  t h a t  t h i s  w o u l d  be  a c c o m p l i s h e d  t h r o u g h  n o r m a l  
a t t r i t i o n .  N e v e r t h e l e s s ,  o p p o n e n t s  i n s i s t e d  t h a t  job  r i g h t s  w e r e  t h r e a t e n e d ,  
a n d  t h a t  t h e  c h a r t e r  w a s  " a m b i g u o u s "  in  t h i s  a r e a .  

A leaflet distributed by Local 220, County Employees Union, told 

i t s  members, 

Did y o u  k n o w  t h a t  u n d e r  t he  C o n s o l i d a t i o n  P l a n  y o u  s t a n d  
to  l o s e  y o u r  job  s e c u r i t y ?  You w i l l  no t  be  g u a r a n t e e d  a 
j o b !  . . . Do no t  v o t e  f o r  a c o n s o l i d a t i o n  p l a n  t h a t  w i l l  
r e m o v e  y o u r  r i g h t  to v o t e !  T h e  o f f i c e r s  of  L o c a l  220,  
C o u n t y  E m p l o y e e s ,  u r g e  y o u  to go ou t  a n d  a r o u s e  y o u r  
f r i e n d s  a n d  n e i g h b o r s  to t he  s e r i o u s n e s s  of  t h i s  v i t a l  
issue. IT MUST BE DEFEATED BEFORE IT DEFEATS 
us~ z/ 

S t a t u s  of  t h e  B e a c h e s  

The separate ballot for the outlying communities read: 

Shall the cities of Jacksonville Beach, Atlantic Beach, 
Neptune Beach, and the town of Baldwin become the 
second, third, fourth and fifth urban services districts 
and retain the same local government structure, boards, 
bodies, officers and laws of their respective former 

municipalities under the consolidated government of the 
City of Jacksonville pursuant to Section 9, Article VIII 
of the Constitution of the State of Florida in the event 
such consolidated government is ratified and established? 

i/ Section 22.08 

Z/ Central Labor Union, CLU News, as quoted in Times-Union, July Z9, 1967. 

43 



I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

i 

I 

I 
I 
I 
I 
I 
i 
I 

There was a great deal of dispute during the campaign as to the 
degree of independence these communities could actually retain if they 
voted "yes" on this question. Proponents maintained that their status would 
remain exactly the same and that they would be independent municipalities, 
while opponents claimed they would become part of the consolidated govern- 
ment whether they wanted to or not. Actually both arguments were 
essentially correct; if the municipalities voted "yes" they would be under 
their own authority for municipal functions and the consolidated government 
authority for county government functions. The issue was complex, partly 
because there was no precedent for the idea of cities within a city, and 
the duality of authority admitted of several interpretations. 

The  C o r e  Ci ty  B l a c k  P o p u l a t i o n  

T h o s e  oppos ing  c o n s o l i d a t i o n  in the  b l a c k  c o m m u n i t y  p o i n t e d  to the 
r e d u c t i o n  in vo t ing  s t r e n g t h  tha t  w o u l d  o c c u r  (40 p e r c e n t  to 2Z p e r c e n t )  and 
the  f a c t  tha t  two N e g r o e s  a l r e a d y  sa t  on the c i t y  c o u n c i l .  But  the  c h a r t e r  
p r o v i d e d  fo r  t h r e e  m o s t l y - N e g r o  c o u n c i l  d i s t r i c t s ,  m e a n i n g  a v i r t u a l  
g u a r a n t e e  of b l a c k  r e p r e s e n t a t i o n  w h i c h  was  not p r e s e n t  u n d e r  the  old c i ty  
g o v e r n m e n t  w i th  a t - l a r g e  vo t ing .  A n o t h e r  a r g u m e n t  in f a v o r  w a s  tha t  the 
n e w  g o v e r n m e n t  w o u l d  e l i m i n a t e  the  w a s t e  and i n e f f i c i e n c y  tha t  had  h u r t  
the  b l a c k  a r e a s  the  m o s t .  A p r o - c o n s o l i d a t i o n  l e a f l e t  d i r e c t e d  t o w a r d  the  
N e g r o e s  s t a t e d ,  " T h e  p r e s e n t  s y s t e m  h a s  h u r t  us e c o n o m i c a l l y ,  h a s  p r o v i d e d  
i n a d e q u a t e  s e r v i c e s ,  s c h o o l s  and r e c r e a t i o n a l  f a c i l i t i e s .  " As one  N e g r o  
s u p p o r t e r  put i t  in a d e b a t e ,  " T h i s  c i t y  h a s  s u f f e r e d  f r o m  p o l i t i c a l  b o o n -  
d o g g l i n g ,  f i n a n c i a l  i r r e s p o n s i b i l i t y ,  and  a h igh  c r i m e  r a t e ,  and  w h e n  the 
c i t y  s u f f e r s ,  the b l a c k  m a n  s u f f e r s  the  m o s t . " _ l ]  

T H E  R E F E R E N D U M  

On A u g u s t  8, 1967, s l i g h t l y  m o r e  t han  two and o n e - h a l f  y e a r s  a f t e r  
c o m m u n i t y  l e a d e r s  had  d e c i d e d  to p u r s u e  the  i s s u e  of g o v e r n m e n t  r e o r g a n i z a -  
t ion ,  the  q u e s t i o n  wen t  to the v o t e r s .  In the  end ,  m o r e  t han  8 4 , 0 0 0  vo te s  
w e r e  c a s t - - w h i c h  r e p r e s e n t e d  46 p e r c e n t  of t h e  c o u n t y ' s  r e g i s t e r e d  e l e c t o r a t e .  
Of t h i s  t o t a l ,  m o r e  t h a n  54 ,000  , o r  65 p e r c e n t ,  w e r e  in  f a v o r  of c o n s o l i d a t i o n .  

The  ou t ly ing  m u n i c i p a l i t i e s  v o t e d ,  as  e x p e c t e d ,  to r e t a i n  t h e i r  own 
g o v e r n m e n t s  by a vo te  of 2 ,548  to 1 ,543 .  The  vote  on th i s  q u e s t i o n  c o u n t e d  
as  one  t o t a l ,  w h i c h  was  b ind ing  on a l l  four  m u n i c i p a l i t i e s ,  but  e v e n  if t h e y  
h a d  b e e n  c o u n t e d  s e p a r a t e l y  none  wou ld  h a v e  c o n s o l i d a t e d  wi th  the  coun ty .  
S u r p r i s i n g l y ,  h o w e v e r ,  t h e s e  m u n i c i p a l i t i e s  v o t e d  fo r  the  c o n s o l i d a t i o n  
q u e s t i o n  i t s e l f  by 2 , 1 7 3  to 2 , 0 0 3 .  T h e y  c o n s e n t e d  to the  c o n s o l i d a t i o n  of 
J a c k s o n v i l l e  wi th  D u r a l  Coun ty ,  but v o t e d  not  to j o i n  the  c o n s o l i d a t i o n  

t h e m  s e l v e s .  

1/ J a c k s o n v i l l e  J o u r n a l ,  J u l y  18, 1967. 
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,Sect ion VII 

A P E R S P E C T I V E  FOR OTHERS 

E a c h  c h a p t e r  in  the  c a s e  s tudy  wi l l  i nc lude  a s e c t i o n  on " p e r s -  
p e c t i v e s  f o r  o t h e r s " .  T h e s e  s e c t i o n s  wi l l  s e r v e  two p u r p o s e s .  F i r s t ,  
the  J a c k s o n v i l l e  e x p e r i e n c e  wi l l  be r e v i e w e d  in  l ight  of b r o a d  q u e s t i o n s  
about  c o n s o l i d a t i o n .  Second ,  the  d i s c u s s i o n  of the  q u e s t i o n s  w i l l  focus  
on the  J a c k s o n v i l l e  m e r g e r  in a way  tha t  is  i n s t r u c t i v e  to o t h e r  c o m m u n i t i e s  
c o n t e m p l a t i n g  c o n s o l i d a t i o n .  M o r e o v e r ,  i t  is  the  i n t en t  of the  r e s e a r c h  
t e a m  to b e g i n  bu i ld ing  a se t  of h y p o t h e s e s  on c o n s o l i d a t i o n  w h i l e ,  at  the  
s a m e  t i m e ,  p r e s e n t i n g  J a c k s o n v i l l e ' s  e x p e r i e n c e  in such  a l ight  as  to guide  
and  i m p r o v e  f u t u r e  c o n s o l i d a t i o n  e f f o r t s .  

P R I N C I P A L  F O R C E S  WHICH P R O M P T E D  THE JACKSONVILLE 
CONSOLIDAT ION M O V E M E N T  

As r e f e r e n c e d  in the p r e c e d i n g  s e c t i o n s ,  a n u m b e r  of f a c t o r s  
p r o v i d e d  m o m e n t u m  to the  J a c k s o n v i l l e  c o n s o l i d a t i o n  m o v e m e n t .  F o l l o w i n g  
a r e  h i g h l i g h t s  and b r i e f  a n a l y s e s  of t h e s e  c o n d i t i o n s .  

P o p u l a t i o n  and B u s i n e s s  G r o w t h  

As i n d i c a t e d  in Tab le  1 above ,  the  p a t t e r n s  of popu la t ion  g r o w t h  
in D u r a l  Coun ty  r e v e r s e d  in the d e c a d e  of the  1940 ' s .  C o n t r a r y  to the p r e -  
1940 ' s ,  the  new t r e n d  saw g r o w t h  o u t s i d e  J a c k s o n v i l l e ' s  b o u n d a r i e s  ou t -  
pac ing  g r o w t h  w i th in  the  c i ty .  What was  d r a m a t i c ,  h o w e v e r ,  was  the  
g r o w t h  p a t t e r n  f r o m  1950-1965.  Dur ing  tha t  p e r i o d ,  the  popu la t i on  ou t s i de  
the  c i ty  g r e w  by n e a r l y  230 p e r c e n t ,  whi le  J a c k s o n v i l l e  w i t n e s s e d  a ne t  
d e c l i n e  of t h r e e  p e r c e n t .  M o r e o v e r ,  by 1965, J a c k s o n v i l l e ' s  popu la t ion  
was  a p p r o x i m a t e l y  198 ,000  whi l e  n e a r l y  327 ,000  peop le  r e s i d e d  in the  county .  

The  C a p a c i t y  and Qual i ty  of Loca l  G o v e r n m e n t  S e r v i c e s  

Al though  the  l o c a t i o n  of popu la t ion  c o n c e n t r a t i o n s ,  in  and  of 
i t s e l f ,  m a y  not  have  had  a d i r e c t  b e a r i n g  on J a c k s o n v i l l e ' s  c o n s o l i d a t i o n ,  
i t s  i n t e r r e l a t i o n s h i p  wi th  the  c a p a c i t y  and  qua l i ty  of l o c a l  g o v e r n m e n t  
s e r v i c e s  b e a r s  s c r u t i n y .  It was  p r i m a r i l y  b e c a u s e  of the  popu la t i on  g r o w t h  
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o u t s i d e  the  c i t y  tha t  the  i n a d e q u a c i e s  of the  old c o u n t y  g o v e r n m e n t  r o s e  to 
the s u r f a c e .  P r i n c i p a l l y ,  the  c o u n t y  was  a s u b d i v i s i o n  of the s t a t e  w i thou t  
h o m e  r u l e  p o w e r s .  It w a s ,  t h e r e f o r e ,  c o n s t i t u t i o n a l l y  l i m i t e d  f r o m  e i t h e r  
d i r e c t l y  p r o v i d i n g  o r  a d e q u a t e l y  r e g u l a t i n g  s e r v i c e s  p r o v i d e d  by l o c a l  
c o n t r a c t o r s .  As a r e s u l t ,  a l t h o u g h  t a x e s  w e r e  m o d e s t ,  county  r e s i d e n t s  
w e r e  f a c e d  wi th  i n a d e q u a t e ,  p o o r l y  r e g u l a t e d  a n d / o r  g e n e r a l l y  i n c o n s i s t e n t  
pub l ic  s e r v i c e s .  S e r v i c e s  w h i c h  f e l l  into th i s  c a t e g o r y  i n c l u d e d  p o l i c e  
and  f i r e  s e r v i c e ,  zon ing  ( o v e r  w h i c h  the  c o u n t y  had  no j u r i s d i c t i o n ) ,  w a s t e  
c o l l e c t i o n  and w a t e r  supp ly .  

Wi th in  the  c i t y  l i m i t s  of J a c k s o n v i l l e  s e v e r a l  u n s a t i s f a c t o r y  
c o n d i t i o n s  p r e v a i l e d .  P o v e r t y  and p o o r  h o u s i n g  w e r e  w i d e s p r e a d  in  the  
c o r e  c i ty .  M u n i c i p a l  w a t e r  and s e w e r  s y s t e m s  w e r e  i n a d e q u a t e  as  w e l l  
as  ou tda t ed .  And,  a g e n e r a l  c o m m u n i t y  a v e r s i o n  to the u s e  of f e d e r a l  
g r a n t - i n - a i d  a s s i s t a n c e  m a d e  such  c a p i t a l  i m p r o v e m e n t s  a s  w e r e  m a d e  
e x c e e d i n g l y  e x p e n s i v e  to the  l o c a l  c i t i z e n r y .  

M o r e o v e r ,  in  both the  old c i t y  and  the  o ld  c o u n t y ,  the  q u a l i t y  
and  n a t u r e  of m a n y  m u n i c i p a l  s e r v i c e s  did not  m e e t  the d e m a n d s  of an 
i n c r e a s i n g l y  u r b a n  popu la t i on .  It was  fe l t  by  m a n y  tha t  th i s  m o u n t i n g  
p r o b l e m  was  c l o s e l y  r e l a t e d  to. c r i e s  for  g o v e r n m e n t  r e o r g a n i z a t i o n .  The 
p r o p o s e d  but  u n s u c c e s s f u l  a n n e x a t i o n  d r i v e s  of 1963 and 1964 a r e  c i t e d  
as  e x a m p l e s  of the  c o m m u n i t y  a t t i t u d e s  and  f r u s t r a t i o n  ex tan t  at the  t i m e .  

The Old Ci ty  and C o u n t y  G o v e r n m e n t s  

The  n a t u r e  of the o ld  c i t y  and  c o u n t y  g o v e r n m e n t  s t r u c t u r e s  
a d d e d  m o r e  fue l  to the f i r e s  of r e f o r m .  The  old  c i t y  g o v e r n m e n t  was  t h r e e -  
t i e r e d .  It i n c l u d e d  a m a y o r ,  who was  both the  c h i e f  e l e c t e d  o f f i c e r  of the 
c i t y  and c h a i r m a n  of the  C i ty  C o m m i s s i o n ;  the  C i ty  C o m m i s s i o n  i t s e l f ,  
w h i c h  s e r v e d  as the a d m i n i s t r a t i v e  a r m  of g o v e r n m e n t ;  and ,  the Ci ty  
C o u n c i l  w h i c h  w a s ,  in e s s e n c e ,  the  l e g i s l a t i v e  b r a n c h .  C o n c e p t u a l l y  
d e s i g n e d  as  a s y s t e m  wi th  c o m p l e t e  c h e c k s  and  b a l a n c e s ,  it w a s  c o n s i d e r e d  
by m a n y  as  a " h y d r a - h e a d e d  m o n s t e r "  and  a s y s t e m  w h i c h  not  on ly  p r o m o t e d  
buck  p a s s i n g ,  but  w h e r e  the  " b u c k  was  o f t en  l o s t " .  

Besides claims of marginal accountability and responsibility, 
the old city system was also inefficient. For example, in the mid-1960's 
the city employed more people and expended more money than any other 
city in the nation in the i00,000 to 250,000 population bracket. 
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In a d d i t i o n  to i ts  d e p e n d e n c e  on the  s t a te  l e g i s l a t u r e  and i t s  
m a r g i n a l  a u t h o r i t y  to d e a l  wi th  the  n e e d s  of a g r o w i n g  and i n c r e a s i n g l y  
u r b a n  p o p u l a c e ,  the old coun ty  g o v e r n m e n t  was  c h a r a c t e r i z e d  by s c o r e s  
of a u t o n o m o u s  b o d i e s ,  b o a r d s ,  and e l e c t e d  o f f i c i a l s .  At a s i ng l e  e l e c t i o n ,  
fo r  e x a m p l e ,  a coun ty  v o t e r  m i g h t  be e x p e c t e d  to c a s t  ba l l o t s  fo r  68 
s e p a r a t e  o f f i c i a l s .  F u r t h e r ,  o p e r a t i n g  b e h i n d  the f o r m a l  c o m p l e x i t y  was  
a v a s t  n e t w o r k  of i n f o r m a l  p o w e r - - a  c i t y - c o u n t y  D e m o c r a t i c  o r g a n i z a t i o n  
o p e r a t e d  by  a r e cogn i z ' ed  p o l i t i c a l  b o s s - - w h i c h  c o n t r o l l e d  the  d e s t i n y  of the  
m a j o r i t y  of  c i t y  and coun ty  e m p l o y e e s .  

The  N a t u r e  of L o c a l  G o v e r n m e n t  I n s t i t u t i o n s  

One of the f a c t o r s  m a k i n g  c o n s o l i d a t i o n  f e a s i b l e  in D u r a l  County  
was  the r e l a t i v e  d e a r t h  of a u t o n o m o u s  g o v e r n m e n t s .  At the  t i m e  of 
c o n s o l i d a t i o n  on ly  n ine  d i s t i n c t  j u r i s d i c t i o n s  e x i s t e d :  the  county ,  the  c i t i e s  
of J a c k s o n v i l l e ;  J a c k s o n v i l l e  Beach ;  A t l an t i c  Beach ;  Nep tune  B e a c h  and 
Ba ldwin ;  an a i r  i m p r o v e m e n t  a u t h o r i t y ;  and ,  two m o s q u i t o  c o n t r o l  d i s t r i c t s .  
A d d e d  to t h i s  was  the  s p a r s e  popu la t i on  and g e n e r a l l y  i s o l a t e d  l o c a t i o n  of 
B a l d w i n  and  the  b e a c h  c o m m u n i t i e s .  O the r  a r e a s  such  as M i a m i  found the  
r o a d  to t o t a l  c o n s o l i d a t i o n  qui te  d i f f i cu l t  b e c a u s e  the m o r e  than  two d o z e n  
l o c a l  g o v e r n m e n t s  in the  coun ty  m a d e  m a j o r i t y ,  not  to m e n t i o n  u n a n i m o u s  
d e c i s i o n ,  d i f f i cu l t  and o f ten  i m p o s s i b l e  to r e a c h .  

O t h e r  M o v e m e n t s  T o w a r d  G o v e r n m e n t  R e o r g a n i z a t i o n  

Several contemporary theories maintain that major government 
reorganizations occur only after an extended period of incubation during 

which alternative solutions are tested. In Jacksonville, this hypothesis 
is only partially true. Only two and a half years elapsed between the 
initiation of action toward consolidation and the final vote--a period far 
shorter than in many other instances. A case might be made for carrying 
the history of this effort all the way back to the 19B0's or even back to 
1918 when a contemporary-type consolidation was first proposed. However, 

it is clear that these abortive attempts were not part of the same sequence 
of events that led to consolidation in 1967. The problems, the actors and 
the environment were all quite different in the 1930's than inthe 1960's, 
and there is no evidence of a continuity of effort. Consolidation did follow 
two unsuccessful annexation attempts, but these were less sweeping and 
more traditional in approach, and they were not designed to solve all of 

the problems consolidation was designed to handle. 
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I d en t i f i ab l e  G o v e r n m e n t a l  or  P o l i t i c a l  C r i s e s  

The 1964 d i s a c c r e d i t a t i o n  of the c i t y ' s  15 publ ic  h igh  s c h o o l s  
r e p r e s e n t s  a c l a s s i c  e x a m p l e  of c r i s i s  wh ich  m o t i v a t e d  g o v e r n m e n t  
r e o r g a n i z a t i o n .  As was  c i t e d  e a r l i e r  in th i s  c h a p t e r ,  the  p r i n c i p a l  
c a u s e  b e h i n d  the S o u t h e r n  A s s o c i a t i o n  of C o l l e g e s  and  S c h o o l s '  a c t i o n  
was  the poor  p h y s i c a l ,  p r o g r a m m a t i c  and  a d m i n i s t r a t i v e  c o n d i t i o n  
of the  e n t i r e  s c h o o l  s y s t e m .  This  c o n d i t i o n ,  in t u r n ,  was  the  r e s u l t  
of i n a d e q u a t e  f i n a n c i a l  s u p p o r t  (which is f u r t h e r  d e t a i l e d  be low) .  Thus ,  
the  d i s a c c r e d i t a t i o n  was the  shock  wh ich  b r o u g h t  m a n y  c i t i z e n s  f ace  
to f ace  wi th  t h e i r  own l o n g - t i m e  apa thy  and i n d i f f e r e n c e  to g o v e r n m e n t a l  
a f f a i r s .  

E q u i t a b i l i t y  of the  Tax B a s e  

B r o u g h t  to the  f o r e f r o n t  by the  d i s a c c r e d i t a t i o n  was  the  t o t a l  
i n a d e q u a c y  of the  c o u n t y ' s  p r o p e r t y  t ax  s y s t e m .  As was  c i t e d  e a r l i e r ,  
the  low de fac to  a s s e s s m e n t  of r e a l  p r o p e r t y ,  c o m b i n e d  wi th  the  
s t a t e ' s  $5 ,000  h o m e s t e a d  e x e m p t i o n ,  a c t u a l l y  e l i m i n a t e d  the  m a j o r i t y  
of Duval  C o u n t y ' s  h o m e s  f r o m  the  tax r o l l s .  In e s s e n c e ,  c o n d i t i o n s  in 
the  m i d - 1 9 6 0 ' s  r e s u l t e d  in  the  t o t a l  p r o p e r t y  t ax  b u r d e n  be ing  a s s u m e d  
by p e r s o n s  wi th  h o m e s t e a d s  p r i c e d  above  $15 ,000 .  

The  G r a n d  J u r y  I n d i c t m e n t s  

The  s e r i e s  of G r a n d  J u r y  i n v e s t i g a t i o n s  and s u b s e q u e n t  
i n d i c t m e n t s  wh ich  o c c u r r e d  j u s t  as the  L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  
r e l e a s e d  i t s  f i na l  r e c o m m e n d a t i o n s  a l s o  had  a d e f i n i t e  e f fec t  on the  tone  
and  a t m o s p h e r e  of the  c o n s o l i d a t i o n  m o v e m e n t .  Al though  the i n d i c t m e n t s  
w e r e  on ly  c h a r g e s ,  not  c o n v i c t i o n s ,  p r o p o n e n t s  of the  m e r g e r  w e r e  
e q u i p p e d  wi th  a h i g h l y  v o l a t i l e  fue l  to fan the  f l a m e s  of change .  The  
i n d i c t m e n t s  f u r t h e r  a l l o w e d  p r o p o n e n t s  to a p p r o a c h  the  g e n e r a l  publ ic  
wi th  an a r g u m e n t  to wh ich  a l l  cou ld  r e l a t e - - g o v e r n m e n t  m i s m a n a g e m e n t  
and  c o r r u p t i o n .  
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S u m m a r y  

A l t h o u g h  a n u m b e r  of c o n d i t i o n s  p r e v a i l e d  in  the  m i d -  1960 ' s  
w h i c h  cou ld  f o s t e r  d e m a n d s  for  g o v e r n m e n t  r e o r g a n i z a t i o n ,  a n a l y s i s  of 
the  J a c k s o n v i l l e  e x p e r i e n c e  i n d i c a t e s  tha t  no one even t  can be l a b e l e d  as  
the  p r i m e  m o v e r .  R a t h e r ,  it was  the t i m i n g  and c o m b i n a t i o n  of the e v e n t s ,  
co u p l e d  wi th  the  i n t e r e s t  and i n v o l v e m e n t  of key  c o m m u n i t y  and  b u s i n e s s  
g r o u p s  1 /  w h i c h  p r o m p t e d  the  d r i v e .  

Two o t h e r  po in ts  shou ld  be s t r e s s e d .  F i r s t  it i s ,  of c o u r s e ,  not  
n e c e s s a r y  tha t  the p r o b l e m s  and c o n d i t i o n s  e x p e r i e n c e d  in J a c k s o n v i l l e  
e x i s t  in o t h e r  c o m m u n i t i e s  in o r d e r  to i n i t i a t e  g o v e r n m e n t  r e o r g a n i z a t i o n .  
In c o m m u n i t i e s  wi th  a c i t i z e n r y  tha t  is  p a r t i c u l a r l y  a l e r t  to publ ic  p r o b l e m s  
and  n e e d s ,  a d e s i r e  fo r  g o v e r n m e n t a l  r e s t r u c t u r i n g  cou ld  d e v e l o p  b e f o r e  
c o n d i t i o n s  b e c a m e  d e s p e r a t e .  In o t h e r  c o m m u n i t i e s ,  c o n d i t i o n s  m i g h t  
h a v e  to b e c o m e  i n t o l e r a b l e  b e f o r e  change  cou ld  be i n s t i g a t e d .  In any  even t ,  
h o w e v e r ,  i t  shou ld  be r e c o g n i z e d  tha t  in n e a r l y  a l l  c a s e s  on r e c o r d ,  r e f o r m  
h as  o c c u r r e d  on ly  a f t e r  g o v e r n m e n t a l  a f f a i r s  have  d e t e r i o r a t e d  n o t i c e a b l y .  
M o r e o v e r ,  d e m a n d s  fo r  "good  g o v e r n m e n t "  a r e  s e l d o m  h e a r d  u n l e s s  t hey  
a r e  in r e s p o n s e  to i d e n t i f i a b l e  and m a j o r  publ ic  p r o b l e m s .  

S e c o n d l y ,  J a c k s o n v i l l e ' s  d e c i s i o n  to a t t e m p t  to ta l  c i t y - c o u n t y  
g o v e r n m e n t  c o n s o l i d a t i o n  r e q u i r e s  r e v i e w .  As is  d i s c u s s e d  in the  Study 
C o m m i s s i o n  r e p o r t ,  v a r i o u s  o r g a n i z a t i o n a l  op t ions  w e r e  r e v i e w e d  and 
d i s c a r d e d .  T h e s e  i n c l u d e d  m e t r o p o l i t a n  g o v e r n m e n t  (of the  Dade County  
v a r i e t y ) ,  a n n e x a t i o n ,  r e a l i g n m e n t  of f u n c t i o n s ,  i n t e r g o v e r n m e n t a l  a g r e e -  
m e n t s ,  e x t r a t e r r i t o r i a l  j u r i s d i c t i o n ,  and the  use  of s ing le  and m u l t i -  
p u r p o s e  s p e c i a l  a u t h o r i t i e s .  E a c h  had  a w e a k n e s s ,  a c c o r d i n g  to the 
C o m m i s s i o n ,  wh ich  m a d e  it u n s a t i s f a c t o r y .  The d e c i s i o n  to a t t e m p t  t o t a l  
c o n s o l i d a t i o n  was  b a s e d  on the s p a r s i t y  of g o v e r n m e n t s  in the  coun ty  as  
w e l l  as  the  fac t s  tha t  J a c k s o n v i l l e - D u v a l  County:  2_/ 

- was  a s i ng l e  e c o n o m i c  a r e a ;  

- h a d  a s i m i l a r  coun tywide  popu la t ion ;  

had  a h igh  p e r c e n t a g e  of peop le  not  r e c e i v i n g  
a d e q u a t e  u r b a n  s e r v i c e ;  / 

1/ A b r o a d e r  d i s c u s s i o n  of c o m m u n i t y  and  b u s i n e s s  g r o u p  i n v o l v e m e n t  
is  p r e s e n t e d  be low.  

Z] B l u e p r i n t  for  I m p r o v e m e n t ,  pp. 19 -Z l .  
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h a d  a s t r o n g  n e e d  fo r  g o v e r n m e n t  r e o r g a n i z a t i o n ;  
and ,  

had  a n u m b e r  of g o v e r n m e n t a l  s e r v i c e s  tha t  w e r e  
a l r e a d y  be ing  p r o v i d e d  c o u n t y w i d e .  

It is  of i n t e r e s t  to no te  tha t  a n u m b e r  of top o f f i c i a l s  i n t h e  
C o n s o l i d a t e d  Off ice  of the  S h e r i f f  w e r e  q u e r i e d  as to the  l i k e l i h o o d  of c i t y -  
c o u n t y  p o l i c e  s e r v i c e s  c o n s o l i d a t i o n  w i thou t  to t a l  g o v e r n m e n t  c o n s o l i d a t i o n .  
The  c o n s e n s u s  was  tha t :  (1) a t o t a l  p o l i c e  s e r v i c e s  m e r g e r ,  w i thou t  the  
c i t y - c o u n t y  c o n s o l i d a t i o n  w a s  u n l i k e l y  at  the  t i m e ;  (2) the  m e r g e r  of 
s e l e c t e d  s e r v i c e s  (e. g. c e n t r a l  book ing ,  j a i l ,  r e c o r d s ,  i d e n t i f i c a t i o n ,  
e t c . }  m i g h t  have  s u c c e e d e d  if t o t a l  c o n s o l i d a t i o n  had  m e t  d e f e a t  at  the 
po l l s ;  and ,  (3) o t h e r  c o m m u n i t i e s  shou ld  e x p l o r e  a l l  p l a u s i b l e  a p p r o a c h e s  
to p o l i c e  s e r v i c e s  c o n s o l i d a t i o n  wi th  or  w i thou t  a t o t a l  g o v e r n m e n t  m e r g e r .  

P R I N C I P A L  E L E M E N T S  OR CONDITIONS WHICH LED TO THE 
S U C C E S S F U L  VOTE F O R  J A C K S O N V I L L E ' S  CONSOLIDATION 

The  path  f r o m  the  p r e s e n t a t i o n  of  a s t u d y  c o m m i s s i o n  r e p o r t  
on g o v e r n m e n t  r e o r g a n i z a t i o n  to a s u c c e s s f u l  vote  of the e l e c t o r a t e  h a s  
p r o v e d  d i f f i cu l t  f o r  m a n y  c o m m u n i t i e s .  M o r e  have  f a i l e d  a t  the  po l l s  
t han  have  s u c c e e d e d .  F o l l o w i n g  is a s u m m a r y  of f a c t o r s  w h i c h  led  to 
J a c k s o n v i l l e ' s  c o n s o l i d a t i o n  s u c c e s s  on A u g u s t  8, 1967. 

The  N a t u r e  and  Role  of the  D u r a l  Coun ty  L o c a l  G o v e r n m e n t  S tudy  
C o m r n i s s i o n  

A n u m b e r  of po in t s  c o n c e r n i n g  the s tudy  c o m m i s s i o n  m a y  be 
r e l e v a n t  to o t h e r  c o m m u n i t i e s .  F i r s t ,  c o m m i s s i o n  m e m b e r s  w e r e  
s e l e c t e d  f r o m  a m o n g  r e s p e c t e d  m e m b e r s  of the  b u s i n e s s  and  c i v i c  
c o m m u n i t i e s .  I t  was  a g r e e d  f r o m  the o n s e t  tha t  no c o m m i s s i o n  m e m b e r  
c o u l d  be ho ld ing  publ ic  of f ice  o r  be h e a d e d  in tha t  d i r e c t i o n .  Th i s  p o s t u r e  
w a s  t a k e n  to i n s u r e  the c o m m i s s i o n ' s  s e p a r a t i o n  f r o m  l o c a l  p o l i t i c s ;  an  
i m p o r t a n t  s t ep  in th i s  i n s t a n c e  b e c a u s e  of the  c l a i m s  of c o r r u p t i o n  and  
m a c h i n e  p o l i t i c s  tha t  a b o u n d e d  at  the  t i m e .  

In t e r m s  of the  m a n a g e m e n t  and w o r k i n g s  of the  c o m m i s s i o n ,  
two a d d i t i o n a l  po in t s  a r e  i m p o r t a n t .  F i r s t ,  a p r o f e s s i o n a l l y  q u a l i f i e d ,  
f u l l - t i m e  d i r e c t o r  was  a p p o i n t e d  to shape  and  c o o r d i n a t e  the c o m m i s s i o n ' s  
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w o r k .  Second ly ,  for  p u r p o s e s  of a d d r e s s i n g  p r e s s i n g  i s s u e s  in the  m o s t  
c o m p l e t e  and  e f f ec t i ve  way,  s ix i n t e r n a l l y  s ta f fed  t a s k  f o r c e s  w e r e  u sed .  
F i v e  dea l t  wi th  p a r t i c u l a r  f unc t i ons  of the new g o v e r n m e n t ,  wh i l e  the  s ix th  
f o c u s e d  on o r g a n i z i n g  the new g o v e r n m e n t .  

A n o t h e r  p e r t i n e n t  point  c o n c e r n e d  the s ta te  m a n d a t e  c a l l i ng  for  
officials of the old city and county governments to "assist the study 
commission on the conduct of its investigations and hearings. " Although 
there was still a certain reluctance to "assist", the mandate supported the 
commission in the development of findings, conclusions and recommendations. 

The s t r u c t u r e  and c o m p o s i t i o n  of the  B l u e p r i n t  r e p o r t  i s  a l s o  
w o r t h y  of no te .  It was  a p r o f e s s i o n a l l y  sound d o c u m e n t  w h i c h  i d e n t i f i e d  
m a j o r  p r o b l e m s  and i s s u e s ;  e x p l a i n e d  the p r o c e s s  by w h i c h  a l t e r n a t i v e  
s o l u t i o n s  w e r e  e x p l o r e d ;  and,  p r e s e n t e d  s u p p o r t a b l e  c o n c l u s i o n s  and  
r e c o m m e n d a t i o n s .  A l though  c o n s o l i d a t i o n  opponen t s  as w e l l  as  the  
l e g i s l a t i v e  d e l e g a t i o n  took  e x c e p t i o n  to a n u m b e r  of the r e c o m m e n d a t i o n s  
p r e s e n t e d  in the  B l u e p r i n t ,  the  r e p o r t  p r o v i d e d  a sound  point  of d e p a r t u r e .  

Finally, with the "dead time" afforded by the special March 
election, commission representatives prepared a draft charter--a move 
not authorized by the original enabling legislation. The action, potentially, 
saved several additional months of debate and delay. 

The Role  of the  State  L e g i s l a t i v e  D e l e g a t i o n  

As was  r e f e r e n c e d  e a r l i e r ,  de f in i t e  s i d e s  w e r e  t a k e n  a m o n g  
the  d e l e g a t i o n  in s u p p o r t  o r  o p p o s i t i o n  to the  s tudy  c o m m i s s i o n ' s  p lan .  
In a d d i t i o n ,  a v a r i e t y  of m a n e u v e r s  w e r e  e m p l o y e d  in d e l i b e r a t i o n s  o v e r  
the  p lan .  T h e s e  and o t h e r  c o n d i t i o n s  would  l i k e l y  ex i s t  a m o n g  any s t a te  
l e g i s l a t i v e  d e l e g a t i o n  c o n t e m p l a t i n g  a m a j o r  l o c a l  g o v e r n m e n t  r e o r g a n i z a t i o n .  

Of particular relevance to other communities, however, was the 
ultimate impact the Dural delegation had on the success of the consolidation 
movement. Compromises that were reached and changes that were made 
in the original plan: (I) resolved or eliminated several provisions which 
were politically or legally questionable (e. g. the court revamping, the 
status of Baldwin and the beach communities; etc.); and, (2) reduced or 
split anti-consolidation forces by incorporating in the plan many of their 
major sentiments (e.g. reducing the "power" of the mayor, placing a 
ceiling on ad valorem taxes and guaranteeing employee security). 
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The  r o l e  of c o m p r o m i s e  in the  d e l e g a t i o n ' s  w o r k  was  a l s o  i m p o r -  
t an t  in a s s u r i n g  tha t  the  c o n s o l i d a t i o n  vote  a c t u a l l y  got  to the  peop l e .  
Many  c o m p r o m i s e s  (i. e. the e l e c t e d  s t a tus  of the s h e r i f f ,  m a y o r - c o u n c i l  
ve to  p o w e r  o v e r  budge t  i t e m s ,  and e x c e p t i o n s  to the  c i v i l  s e r v i c e  s y s t e m } ,  
a v o i d e d  d e a d l o c k s ,  m a i n t a i n e d  m o m e n t u m  in  the  c o n s o l i d a t i o n  p r o c e s s  
and  p r o d u c e d  a m e r g e r  vote  on Augus t  8, 1 9 6 7 - - j u s t  2 1/2 y e a r s  a f t e r  the  
p r o c e s s  began .  

P r o - C o n s o l i d a t i o n  F o r c e s  

! 

In the  J a c k s o n v i l l e  e x p e r i e n c e  i t  was  not  on ly  the n u m b e r  of 
s u p p o r t e r s  tha t  w a s  c r u c i a l ,  but  the  n a t u r e  of the g r o u p s  and  i n d i v i d u a l s  
who b a c k e d  the  m e r g e r .  F o r  e x a m p l e ,  the b u s i n e s s  c o m m u n i t y  w a s  s o l i d l y  
b e h i n d  the  m o v e m e n t .  In a d d i t i o n  to b u s i n e s s m e n  who s u g g e s t e d  to the  
S ta te  L e g i s l a t u r e  t ha t  it t ake  a c t i o n  to p e r m i t  s t udy  of g o v e r n m e n t  r e o r g a n i -  
z a t i o n  in  D u r a l  Coun ty ,  p a r t i c i p a t e d  on the  s tudy  c o m m i s s i o n ,  o r  s e r v e d  
wi th  C i t i z e n s  for  B e t t e r  G o v e r n m e n t ,  the  J a c k s o n v i l l e  A r e a ,  as  w e l l  as  the  
N o r t h ,  South ,  Wes t  and  A r l i n g t o n  C h a m b e r s  of C o m m e r c e  w e r e  s t r o n g  
s u p p o r t e r s .  The va s t  m a j o r i t y  of the  a r e a ' s  m e n ' s  and w o m e n ' s  p o l i t i c a l ,  
c i v i c  and  s e r v i c e  o r g a n i z a t i o n s  w e r e  a l s o  a m o n g  the  p r o p o n e n t s  of the 
m e r g e r .  1 ]  

W o r k i n g  t o g e t h e r  t h r o u g h  the  " B e t t e r  G o v e r n m e n t "  o r g a n i z a t i o n ,  
o r  as  s e p a r a t e  o r g a n i z a t i o n s  and  i n d i v i d u a l s ,  t h e s e  s . u p p o r t e r s  did m u c h  
to " s p r e a d  the w o r d " .  P r o c e e d i n g  on the  a s s u m p t i o n  tha t  g o v e r n m e n t  
r e o r g a n i z a t i o n  w a s  a " d u l l  s u b j e c t "  and  of " l i t t l e  i n t e r e s t "  to the a v e r a g e  
c i t i z e n ,  t h e s e  s u p p o r t e r s  h e l p e d  m a k e  the  i s s u e  of c o n s o l i d a t i o n  a m a t t e r  
of pub l i c  c o n c e r n .  

The  M e d i a  

In c o n j u n c t i o n  wi th  the b u s i n e s s  c o m m u n i t y ,  the  r o l e  and  
i n v o l v e m e n t  of the m e d i a  c a n n o t  be o v e r  e m p h a s i z e d .  The T i m e s - U n i o n  
( m o r n i n g )  and  J a c k s o n v i l l e  J o u r n a l  ( even ing)  n e w s p a p e r s ,  2 /  and the  two 
m a j o r  t e l e v i s i o n  s t a t i o n s ,  W J X T - T V  and W F G A - T V ,  a c t i v e l y  s u p p o r t e d  
the  m e r g e r .  T h r o u g h  both e d i t o r i a l  p r e s e n t a t i o n s  and  the c o n s t a n t  s t r e a m  
of r e p o r t e d  n e w s  c o v e r a g e ,  the m e d i a  w a s  an e s s e n t i a l  i n g r e d i e n t  in 
e d u c a t i n g  and  i n f o r m i n g  the  J a c k s o n v i l l e - D u r a l  Coun ty  e l e c t o r a t e .  

1/ A l i s t  of the  m a j o r  c o n s o l i d a t i o n  s u p p o r t e r s  c a n  be found  in A p p e n d i x  A 
of the  W o r k i n g  P a p e r  N u m b e r  II: A S tudy  of E v e n t s  L e a d i n g  to the  
J a c k s o n v i l l e  C o n s o l i d a t i o n .  

2] Both  p u b l i s h e d  by the  F l o r i d a  P u b l i s h i n g  C o m p a n y .  
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N e w s p a p e r s  g e n e r a l l y  opposed  to c o n s o l i d a t i o n  w e r e  l i m i t e d  to 
s u b u r b a n  da i ly ,  w e e k l y  and  m o n t h l y  p u b l i c a t i o n s .  1 /  

A n t i - C o n s o l i d a t i o n  F o r c e s  

As r e f e r e n c e d  in Sec t ion  VI, above ,  a n t i - c o n s o l i d a t i o n  f o r c e s  
w e r e  h a m p e r e d  by  s e v e r a l  f a c t o r s .  T h e s e  i n c l u d e d  m a r g i n a l  m e d i a  
su p p o r t  and  l i m i t e d  o r g a n i z a t i o n a l  and  f i n a n c i a l  u n d e r p i n n i n g s ,  as  
c o m p a r e d  wi th  p r o - c o n s o l i d a t i o n  g r o u p s .  The fac t  that  m a n y  o p p o s i t i o n  
a r g u m e n t s  w e r e  r e s o l v e d  by the d e l e g a t i o n  and i n c o r p o r a t e d  in the  r e v i s e d  
c h a r t e r  f u r t h e r  w e a k e n e d  the oppos i t i on .  

The  C a m p a i g n  

The  f ina l  i n g r e d i e n t  d e e m e d  e s s e n t i a l  to the s u c c e s s f u l  vote  
was  the  p r o - c o n s o l i d a t i o n  c a m p a i g n  m a c h i n e .  It was  d e s i g n e d ,  o r g a n i z e d  
and m a n a g e d  l ike  a t r a d i t i o n a l  p o l i t i c a l  c a m p a i g n .  P r e c i n c t  and b lock  
c a n v a s s e s  w e r e  e m p l o y e d ,  a s p e a k e r s  b u r e a u  was  f o r m e d ,  m e d i a  spo ts  
and s p e c i a l s  w e r e  u s e d ,  and  m a n y  o t h e r  a p p r o a c h e s  w e r e  u t i l i z e d  to 
s u p p o r t  the  m o v e m e n t  and/~or to d e f e n d  it  in l ight  of o p p o s i t i o n  m a n e u v e r s .  

S u m m a r y  

As wi th  the c o n s o l i d a t i o n  m o v e m e n t  i t s e l f ,  s e v e r a l  f a c t o r s  
c o m b i n e d  to p r o d u c e  the s u c c e s s f u l  vote  in Augus t ,  1967. Al though  
c e r t a i n  d e t a i l s  m a y  be a l t e r e d  in o t h e r  c o m m u n i t i e s ,  it is fe l t  tha t  any  
s u c c e s s f u l  c o n s o l i d a t i o n  m o v e m e n t  m u s t  have ,  at  a m i n i m u m ,  the  
fo l lowing  i n g r e d i e n t s  : 

- b r o a d - b a s e d  b u s i n e s s  c o m m u n i t y  suppor t ;  

m e d i a  s u p p o r t  and  e x t e n s i v e  c o v e r a g e  of e v e n t s  
and i s s u e s ;  and,  

a w e l l  o r g a n i z e d ,  s u f f i c i e n t l y  f i n a n c e d  and  
a d e q u a t e l y  s ta f fed  p r o m o t i o n a l  p r o g r a m  d e s i g n e d  
a long the  l i n e s  of a t r a d i t i o n a l  p o l i t i c a l  c a m p a i g n .  

I/  A l i s t  of n e w s p a p e r s  wh ich  opposed  c o n s o l i d a t i o n  can  be found in 
A p p e n d i x  B of  the  Work ing  P a p e r  N u m b e r  If: A Study of E v e n t s  
L e a d i n g  to the  J a c k s o n v i l l e  C o n s o l i d a t i o n .  
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It is  not  d e e m e d  e s s e n t i a l  tha t  o p p o s i t i o n  f o r c e s  be p o o r l y  
o r g a n i z e d  and f i n a n c e d  to i n s u r e  a f a v o r a b l e  vo te .  R a t h e r ,  a s s u m i n g  
t ha t  p r o - c o n s o l i d a t i o n  f o r c e s  have  s u f f i c i e n t  s t r e n g t h ,  a w e l l - s t r u c t u r e d  
o p p o s i t i o n  shou ld  s h e d  e v e n  m o r e  l igh t  on the  h o n e s t  a s s e s s m e n t  of i s s u e s .  
As h a s  b e e n  g e n e r a l l y  o b s e r v e d  in o t h e r  c o n s o l i d a t i o n  e f f o r t s ,  the  h i g h e r  
the  p e r c e n t a g e  of v o t e r  t u r n  out (as  shou ld  o c c u r  u n d e r  a w e l l - o r g a n i z e d  
and  b a l a n c e d  c a m p a i g n ) ,  the g r e a t e r  the p o t e n t i a l  fo r  a f a v o r a b l e  m e r g e r  
vo te .  
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Chapter II 

P O L I C E  S E R V I C E  P R I O R  T O  C O N S O L I D A T I O N :  
A P O I N T  O F  D E P A R T U R E  
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S e c t i o n  I 

B R I E F  HISTORY O F  THE J A C K S O N V I L L E  P O L I C E  D E P A R T M E N T  
AND THE DUVAL COUNTY S H E R I F F ' S  O F F I C E  

THE J A C K S O N V I L L E  P O L I C E  D E P A R T M E N T  

P r i o r  to the  C iv i l  W a r  the a c t i v e  p o l i c e  f o r c e  in J a c k s o n v i l l e  
c o n s i s t e d  of  a m a r s h a l  a n d  s e v e n  m e n  i the  l a t t e r  w e r e  not  f u l l - t i m e  b u t  
w e r e  p r e s s e d  into  du ty  as  n e c e s s a r y .  _ /  The  m a r s h a l ,  who w a s  e l e c t e d  
a n n u a l l y ,  w a s  r e s p o n s i b l e  f o r  i n s u r i n g  tha t  a l l  t own  o r d i n a n c e s  w e r e  
s e r v e d .  He w o r k e d  p r i m a r i l y  d u r i n g  the d a y  and  was  pa id  a s m a l l  s a l a r y  
w h i c h  w a s  a u g m e n t e d  by v a r i o u s  fee  p a y m e n t s .  

D u r i n g  and  i m m e d i a t e l y  fo l l owing  the Civ i l  W a r ,  p o l i c e  p r o t e c t i o n  
in J a c k s o n v i l l e  w a s  p r i m a r i l y  a m i l i t a r y  m a t t e r .  In 1886, it  a g a i n  b e c a m e  
a c i v i l i a n  r e s p o n s i b i l i t y  w i th  the  m a r s h a l  b e i n g  r e i n s t a t e d  as  the c h i e f  l aw 
e n f o r c e m e n t  o f f i c e r .  

�9 In 1887, a n e w  c i t y  c h a r t e r  was  d r a f t e d  w h i c h  c r e a t e d  J a c k s o n -  
v i l l ' s  f i r s t  B o a r d  of P o l i c e  C o m m i s s i o n e r s  and  e s t a b l i s h e d  the p o s i t i o n  
of Ch ie f  of P o l i c e .  The  c h i e f  and  a f o r c e  of t w e n t y - s e v e n  f u l l - t i m e  s a l a r i e d  
m e n  w e r e  s u b s e q u e n t l y  a p p o i n t e d .  It was  a t  th i s  t i m e  tha t  a r o u n d - t h e -  
c l o c k  p o l i c e  p a t r o l s  w e r e  i n s t i t u t e d  w i t h i n  J a c k s o n v i l l e ' s  c o r p o r a t e  l i m i t s  
and  the  P o l i c e  D e p a r t m e n t  b e g a n  f u n c t i o n i n g  as  a m u n i c i p a l  a g e n c y .  

The  B o a r d  of P o l i c e  C o m m i s s i o n e r s  was  a b o l i s h e d  in  1899 wi th  
i t s  p o w e r s  and  d u t i e s  d i v i d e d  a m o n g  the m a y o r ,  the  c o u n c i l  and  a B o a r d  
of Bond T r u s t e e s .  In 1917, fo l l owing  a n o t h e r  m a j o r  c h a r t e r  r e v i s i o n ,  
a c o m m i s s i o n - f o r m  of g o v e r n m e n t  was  e s t a b l i s h e d .  The  Ci ty  C o m m i s s i o n  
a s s u m e d  r e s p o n s i b i l i t y  fo r  the  a d m i n i s t r a t i o n  of the c i ty .  P o w e r s  
r e l a t i n g  to p o l i c e  w e r e  r e a l l o c a t e d  a m o n g  the  m a y o r  (who was  c h a i r m a n  
of the  c o m m i s s i o n ) ,  the  C o m m i s s i o n  and  the  C o u n c i l .  

I! A d e t a i l e d  a c c o u n t  of the h i s t o r y ,  of J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  
c a n  be found in the Work ing  P a p e r  N u m b e r  IV: B r i e f  H i s t o r y ,  O r g a n i z a -  
t ion  and  M a n p o w e r  of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  and  D u r a l  
C o u n t y  S h e r i f f ' s  Of f i ce ,  pp. I - I 0 .  
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As the y e a r s  p a s s e d ,  n u m e r o u s  c h a n g e s  w e r e  m a d e  in the  
p o l i c e  d e p a r t m e n t ' s  o p e r a t i n g  p r o c e d u r e s .  Some  of t h e s e  i n c l u d e d  
e s t a b l i s h m e n t  or  u se  of: 

the  G a m e w e l l  Ca l l  Box S y s t e m  of C o m m u n i c a t i o n s  
in 1895; 

- a m o u n t e d  uni t  in 1897; 

- a p o l i c e  t r a i n i n g  s c h o o l  in 1921; 

- the  f i r s t  m o t o r i z e d  t r a f f i c  squad  in 1919; 

a c r i m e  p r e v e n t i o n  b u r e a u  in 1922 w h i c h  c a m e  to 
be known as  the  " W o m e n ' s  ~ B u r e a u " ,  to h a n d l e  p r o b l e m  
c a s e s  of w o m e n  and c h i l d r e n ;  and ,  

the  c i t y ' s  f i r s t  p a t r o l  boa t ,  put in to  s e r v i c e  on 
the  St. J o h n ' s  R i v e r  in 1941. 

A f ina l  and k e y  a s p e c t  in the  e v o l u t i o n  of the  d e p a r t m e n t  b e g a n  
in l a t e  1963. R e c o g n i z i n g  the  e x i s t e n c e  of o r g a n i z a t i o n a l  and m a n a g e m e n t  
p r o b l e m s ,  the  c i t y  e n g a g e d  the I n t e r n a t i o n a l  A s s o c i a t i o n  of Ch ie f s  of P o l i c e  
to u n d e r t a k e  a c o m p r e h e n s i v e  a n a l y s i s  of the  d e p a r t m e n t ' s  o p e r a t i o n s .  The  
I. A. C. P .  ' s  w o r k  r e s u l t e d  in p a s s a g e  of the " R e o r g a n i z a t i o n  Act  of 1965 
of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t "  by the  F l o r i d a  S ta te  L e g i s l a t u r e  and  
the  s u b s e q u e n t  r e s t r u c t u r i n g  of the d e p a r t m e n t .  Th i s  r e o r g a n i z a t i o n  took  
p l a c e  j u s t  p r i o r  to c o n s o l i d a t i o n ;  i ts  e f f e c t s  a r e  r e p o r t e d  in the  p o r t i o n  of 
t h i s  c h a p t e r  w h i c h  d e t a i l s  the  o r g a n i z a t i o n  of the J a c k s o n v i l l e  P o l i c e  D e p a r t ~  
mer i t  a t  tha t  t i m e .  

One a s p e c t  of the  I. A. C . P .  s tudy  d o e s ,  h o w e v e r ,  w a r r a n t  r e v i e w  
at  t h i s  po in t  in the  d i s c u s s i o n .  As r e p o r t e d  a b o v e ,  J a c k s o n v i l l e  o p e r a t e d  
u n d e r  a un ique  a d a p t a t i o n  of the  c o m m i s s i o n - f o r m  of c i t y  g o v e r n m e n t  p r i o r  
to c o n s o l i d a t i o n .  E a c h  c o m m i s s i o n e r ,  p o p u l a r l y  e l e c t e d ,  w a s  a f u l l - t i m e  
a d m i n i s t r a t o r  in c h a r g e  of a g r o u p  of c i t y  d e p a r t m e n t s .  U n d e r  th i s  p lan ,  
t he  M a y o r - C o m m i s s i o n e r  was  the  c h i e f  e x e c u t i v e  of the  c i t y ,  C h a i r m a n  of 
the  C o m m i s s i o n ,  and a l s o  C o m m i s s i o n e r  of P u b l i c  Sa fe ty .  T h u s ,  he h e a d e d  
the  p o l i c e  d e p a r t m e n t ,  f i r e  d e p a r t m e n t ,  bu i ld ing  and i n s p e c t i o n  un i t ,  s i g n a l  
b u r e a u ,  t r a f f i c  e n g i n e e r i n g  f u n c t i o n ,  and the  h o u s i n g  d i r e c t o r ' s  o f f i ce .  
M o r e o v e r ,  h i s  r e s p o n s i b i l i t i e s  o v e r  the  p o l i c e  d e p a r t m e n t  w e r e  in a d d i t i o n  
to d e m a n d s  of o t h e r  i m p o r t a n t  m u n i c i p a l  s e r v i c e s .  
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The  I. A. C . P .  f o c u s e d  on th i s  a s  a s i g n i f i c a n t  p r o b l e m  in the 
a d m i n i s t r a t i o n  of an e f f i c i e n t l y f u n c t i o n i n g  m u n i c i p a l  p o l i c e  o p e r a t i o n .  
M o r e  s p e c i f i c a l l y ,  t h e y  po in t ed  out tha t :  1/ 

D e t a i l e d  a n a l y s i s  of p o l i c e  o p e r a t i o n s  i n d i c a t e s  
t ha t  we a r e  d e a l i n g  wi th  an  i n e f f i c i e n t  o r g a n i z a t i o n .  

A u t h o r i t a t i v e  o p p o s i t i o n  to the  p r i n c i p l e  of c o m m i s s i o n  
g o v e r n m e n t  c i t e s  t h e s e  w e a k n e s s e s .  F i r s t ,  it  f u s e s  
p o l i t i c s  and  a d m i n i s t r a t i o n .  P o p u l a r  e l e c t i o n  is not  the 
b e s t  w a y  to a t t r a c t  c o m p e t e n t  a d m i n i s t r a t o r s .  The  
p r o s p e c t  of b e c o m i n g  a p o l i t i c i a n  s e r v e s  to d e t e r  m a n y  
t e c h n i c a l l y  s k i l l e d  m a n a g e r s  f r o m  publ ic  s e r v i c e .  The  
b e s t  and m o s t  a s s i d u o u s  p o l i t i c i a n ,  on the  one h a n d ,  
is  not  n e c e s s a r i l y  the  be s t  a d m i n i s t r a t o r .  I n d e e d ,  he  
m a y  h a v e  to n e g l e c t  h i s  a d m i n i s t r a t i v e  d u t i e s  f o r  the  sake  
of p o l i t i c s  s i n c e  he m u s t  s u b m i t  to e l e c t i o n  at  r e c u r r e n t  
i n t e r v a l s .  A p r o f e s s i o n a l ,  t ' r a i ned  a d m i n i s t r a t o r ,  on the  
o t h e r  h a n d ,  f a i l s  o r  s u c c e e d s  on the  b a s i s  of h i s  
p r o f e s s i o n a l  a b i l i t y .  

The  h i s t o r y  of p o l i c e  s e r v i c e  in t h i s  c o u n t r y  is  r e p l e t e  
w i th  e x a m p l e s  of f a i l u r e  w h e n  p o l i t i c a l  l e a d e r s h i p  and  
a d m i n i s t r a t i o n  of a p o l i c e  f o r c e  a r e  m e r g e d  in to  one 
i n d i v i d u a l .  In r e a l i t y ,  the  M a y o r - C o m m i s s i o n e r  of 
J a c k s o n v i l l e  i s  the  h e a d  of the  p o l i c e  d e p a r t m e n t .  The  
C i ty  C h a r t e r  a u t h o r i z e s  h i m  to ' d i r e c t  and  c o n t r o l  the  
p o l i c e  f o r c e  u n d e r  s u c h  r u l e s  and  r e g u l a t i o n s  as  the 
C i ty  C o m m i s s i o n  m a y  p r e s c r i b e .  ' S ince  the  M a y o r  is 
a l s o  C h a i r m a n  of the  C o m m i s s i o n  t h e r e  can  be  no 
q u e s t i o n  of the  u l t i m a t e  s o u r c e  of a u t h o r i t y  o r  l o c a t i o n  
of r e s p o n s i b i l i t y  fo r  p o l i c e  s e r v i c e  in J a c k s o n v i l l e .  

F o r  p o l i c e  to e x i s t  u n d e r  such  c i r c u m s t a n c e s ,  i n t e g r i t y  
and impartiality in administering criminal justice must 
suffer. A police department becomes m~nipulatable. 
And a manipulatable department becomes corruptible and 
usually corrupt. Then it draws not only from the public 
till, but also from a network of vice and rackets which 
fester b.eneath the complacency of a city. 

I/  I n t e r n a t i o n a l  A s s o c i a t i o n  of Ch ie f s  of  P o l i c e ,  A S u r v e y  of the  P o l i c e  
D e p a r t m e n t :  J a c k s o n v i l l e ,  F l o r i d a ,  a r e p o r t  p r e p a r e d  by the F i e l d  
S e r v i c e  D i v i s i o n  of the  I. A. C . P .  ( W a s h i n g t o n ,  D . C .  : O c t o b e r ,  1964), 

pp. 18-19 .  
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To c o r r e c t  th i s  d e f i c i e n c y  the  I. A. C . P .  o f f e r e d  a v a r i e t y  of 
r e c o m m e n d a t i o n s .  S u g g e s t e d  o r g a n i z a t i o n a l  c h a n g e s  a r e  d e s c r i b e d  l a t e r  
in t h i s  c h a p t e r ;  h o w e v e r ,  r e c o m m e n d a t i o n s  wh ich  exh ib i t  h i s t o r i c a l  s i g n i f i -  
c a n c e  v i s - a - v i s  t h e i r  p o l i t i c a l / a d m i n i s t r a t i v e  i m p a c t  on d e p a r t m e n t  oper .a t ions  
w e r e  d e t a i l e d  as fo l lows :  1/ 

The law shou ld  e x p r e s s l y  f o r b i d  the d i r e c t  a p p r o a c h  
of any C o m m i s s i o n e r  or  C o u n c i l m a n ,  o t h e r  than  the  
C o m m i s s i o n e r  of Pub l i c  Safe ty ,  to the  Chief  of P o l i c e  
or  any of h is  s u b o r d i n a t e s  to m a k e  r e q u e s t s  fo r  c h a n g e s  
in d a i l y  o p e r a t i o n s  or  po l i cy  of the  po l i ce  d e p a r t m e n t .  
Such r e q u e s t s  shou ld  p r o p e r l y  be d i r e c t e d  t h r o u g h  the  
Pub l i c  Safe ty  C o m m i s s i o n e r  and  t h e n  to the  Ch ie f  of 
P o l i c e .  P o l i c y  r e v i s i o n s ,  of c o u r s e ,  m u s t  be s u b j e c t e d  
to n o r m a l  l e g i s l a t i v e  or  e x e c u t i v e  p r o c e s s .  F o r b i d d a n c e  
of u n a u t h o r i z e d  a p p r o a c h e s  shou ld  be e n f o r c e a b l e  by 
s o m e  p e n a l t y  p r o v i s i o n .  S i m i l a r l y ,  it shou ld  be r e q u i r e d  
tha t  a m e m b e r  of any a g e n c y  a p p r o a c h e d  fo r  such  p u r p o s e s  
r e p o r t  the  fac t s  in w r i t i n g  to h i s  d e p a r t m e n t  h e a d ,  who,  
in t u r n ,  s h o u l d  no t i fy  h i s  s u p e r i o r .  

The c i t y  shou ld  v i g o r o u s l y  e n f o r c e  t h o s e  p r o v i s i o n s  of 
the  C h a r t e r  wh ich  (a) f o r b i d  c a n d i d a t e s  f o r  of f ice  o r  any  
o f f i c e r  to g ive  or  p r o m i s e  any bene f i t  in r e t u r n  for  
p o l i t i c a l  suppo r t  (Sec. 238); and,  (b) r e s t r i c t  p o l i t i c a l  
a c t i v i t y  of m e m b e r s  of the  c i t y ' s  c l a s s i f i e d  s e r v i c e  
(Sec. 317}. 

The C h a r t e r  p rov is ion"  r e g a r d i n g  c o n t r o l  o v e r  the  po l i ce  
d e p a r t m e n t  shou ld  be m o d i f i e d  as fo l l ows :  

a .  Appoin t ing  a u t h o r i t y  of m e m b e r s  of the  po l i ce  
d e p a r t m e n t  shou ld  be v e s t e d  in the  Chief  of P o l i c e  
u n d e r  the  p r o v i s i o n s  of a m e r i t  s y s t e m .  This  
a u t h o r i t y  shou ld  be r e m o v e d  f r o m  the  C o m m i s s i o n  
and Counc i l .  

b. The Chie f  of P o l i c e  should  be a p p o i n t e d  by the  M a y o r -  
C o m m i s s i o n e r  sub j ec t  to Counc i l  c o n f i r m a t i o n .  Al l  
s u b o r d i n a t e  p o s i t i o n s  shou ld  be f i l l e d  by the Chief  of P o l i c e .  

1/ Ibid. , pp. 22 :23 .  It is  a l so  of i n t e r e s t  to no te  tha t  by t h e i r  n a t u r e ,  the  
I. A. C . P .  r e c o m m e n d a t i o n s  s e r v e  as a c a p s t o n e  in d e t a i l i n g  the c i r c u m -  
s t a n c e s  u n d e r  wh ich  the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  o p e r a t e d  j u s t  
p r i o r  to c o n s o l i d a t i o n .  
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d. 

The Chief  of P o l i c e  shou ld  be p r o v i d e d  wi th  the  
a u t h o r i t y  to p r e s c r i b e  the r u l e s  and r e g u l a t i o n s  
g o v e r n i n g  the conduc t  of po l i ce  m e m b e r s ,  s u b j e c t  
to Counc i l  a p p r o v a l .  P r o c e d u r a l  d i r e c t i v e s  shou ld  
not  be s u b j e c t e d  to r e v i e w  o u t s i d e  the po l i ce  d e p a r t -  
m e n t  excep t  to d e t e r m i n e  t h e i r  l e g a l i t y .  

D i s c i p l i n a r y  h e a r i n g  a u t h o r i t y  shou ld  be t r a n s f e r r e d  
to the Civ i l  S e r v i c e  B o a r d  upon a p p e a l  by the  a d v e r s e  
p a r t y  f r o m  a c t i o n  by the  Chie f  of P o l i c e .  

THE OFFICE OF THE SHERIFF, DUVAL COUNTY I_ / 

The  Off ice  of the She r i f f  in Duval  County  da te s  back  to the  1800 's  
wi th  i t s  p o w e r s  and  du t i e s  c l o s e l y  l i nked  to the e a r l y  h i s t o r y  of the  s t a t e .  
When F l o r i d a  b e c a m e  a t e r r i t o r y ,  the Un i t ed  S ta te s  C o n g r e s s  e s t a b l i s h e d  
S u p e r i o r  C o u r t s  in the s t a te .  Th is  was  done on a d i s t r i c t  b a s i s  wi th  c o u r t s  
e s t a b l i s h e d  in E a s t  F l o r i d a  and  West  F l o r i d a .  In 18Z2, the  L e g i s l a t i v e  
Counc i l  of the t e r r i t o r y  s u b d i v i d e d  the  E a s t  F l o r i d a  d i s t r i c t  in to  the  c o u n t i e s  
of D u r a l  and St. John.  As a c o n c o m i t a n t  of coun ty  f o r m a t i o n ,  Duval  C o u n t y ' s  
f i r s t  s h e r i f f  was  a p p o i n t e d  by the  T e r r i t o r i a l  G o v e r n o r .  

D e v e l o p m e n t s  and  p r o b l e m s  f a c e d  by e a r l y  s h e r i f f s  t h r o u g h o u t  
F l o r i d a  h i g h l i g h t  the  c o n d i t i o n s  f a c e d  in Duval  County.  In p a r t i c u l a r ,  
t h e r e  w e r e  n u m e r o u s  d i s p u t e s  b e t w e e n  the  s h e r i f f s  and U.S.  m a r s h a l s  as  to 
who w e r e  to  be p r o c e s s - s e r v e r s  fo r  the  S u p e r i o r  C o u r t s .  The  L e g i s l a t i v e  
Counc i l  had  a p p o i n t e d  the  m a r s h a l s  as  e x e c u t i v e  o f f i c i a l s  of the  S u p e r i o r  
C o u r t s  in 1823, an act  wh ich  was  r e p e a l e d  in 1824 "as  a r e s u l t  of the  m a n y  
s u p p l i c a t i o n s  and p e t i t i o n s  sen t  to sa id  Counc i l  f r o m  the  d i f f e r e n t  c o u n t i e s  
of t h i s  t e r r i t o r y .  ,,2_/ 

In fac t ,  by ac t  of the  Counc i l  on D e c e m b e r  19, 1824, " a l l  b u s i n e s s  
c o n f i d e d  to the  M a r s h a l s  of th i s  T e r r i t o r y ,  (was) t r a n s f e r r e d  to the S h e r i f f s  

1/ A d e t a i l e d  accoun t  of the  H i s t o r y  of the Off ice of the She r i f f ,  Duval  
County ,  can  be found in the  Work ing  P a p e r  N u m b e r  IV: B r i e f  H i s t o r y ,  
O r g a n i z a t i o n  and M a n p o w e r  of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  

2/ 
and the Dura l  County  S h e r i f f ' s  Off ice ,  pp. 10-18.  
P e t i t i o n  to C o n g r e s s  by Inhab i t an t s  of P e n s a c o l a ,  M a r c h  27, 1826, in 
U .S .  N a t i o n a l  A r c h i v e s ,  The T e r r i t o r i a l  P a p e r s  of the  U.S .  , Vol. XXIII, 
The T e r r i t o r y  of F l o r i d a ,  1824-1828,  (Wash ing ton :  G o v e r n m e n t  P r i n t i n g  
O f f i c e ,  1956), p. 496. 
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of the  r e s p e c t i v e  Coun t i e s  in wh ich  the  b u s i n e s s  b e l o n g ( e d ) . " l /  The 
i n t e n s i t y  of  th i s  d i spu t e  r e a c h e d  a c r e s c e n d o  w h e n  two m a r s h a l s  a p p e a l e d  
the  d e c i s i o n  to the  U .S .  C o n g r e s s  a l l e g i n g  that  " . t h e y  w e r e  be ing  
d e n i e d  the  r i g h t s  and e m o l u m e n t s  of t h e i r  of f ice .  , ,2]  As a r e s u l t ,  in a r e p o r t  
of the  House  C o m m i t t e e  on the  T e r r i t o r i ' e s ,  J a n u a r y  26, 1826, it was  
r e c o m m e n d e d  tha t  m a r s h a l s  be m a d e  the  on ly  m i n i s t e r i a l  o f f i c e r s  of the  
S u p e r i o r  C o u r t s ,  d e c l a r i n g  the  ' L e g i s l a t i v e  Counc i l  Act  inva l id .  

S t i l l  o t h e r  d e v e l o p m e n t s  a f f e c t e d  the  Dura l  County  She r i f f  d u r i n g  
h i s  e a r l y  y e a r s .  F o r  e x a m p l e ,  as m o r e  c o u n t i e s  b e c a m e  e s t a b l i s h e d  and 
d e v e l o p e d  t h e i r  own l e g a l  s y s t e m s ,  s h e r i f f s  b e c a m e  o f f i c e r s  of the  coun ty  
c o u r t s ,  whi le  m a r s h a l s  c o n t i n u e d  to s e r v e  the S u p e r i o r  and A p p e a l s  c o u r t s .  
F i n a l l y ,  in 1828, the  s h e r i f f  was  m a d e  an e l e c t i v e  coun ty  o f f i ce r .  

Dur ing  the  Civ i l  War  fo l lowing  o c c u p a t i o n  of J a c k s o n v i l l e  and 
D u r a l  Coun ty  by F e d e r a l  t r o o p s  in M a r c h ,  1863, and aga in  in F e b r u a r y ,  1864, 
the  a r e a  was  p r i m a r i l y  c o n t r o l l e d  by a m i l i t a r y  g o v e r n m e n t  w h i c h  h a n d l e d  
the  p o l i c i n g  func t ion .  A lbe i t  F e d e r a l  t r o o p s  o c c u p i e d  the a r e a  un t i l  A p r i l ,  
1869, f o l l owing  the  a b a t e m e n t  of m a j o r  c o n f l i c t s ,  a s h e r i f f  was  e l e c t e d  by 
D u r a l  c o u n t i a n s  as t h e i r  c h i e f  law e n f o r c e m e n t  o f f i ce r .  

In 1885, wi th  the  r a t i f i c a t i o n  of a r e v i s e d  F l o r i d a  State  C o n s t i t u t i o n ,  
t he  n a t u r e  of the  of f ice  and  the  r01e and r e s p o n s i b i l i t i e s  of t he  s h e r i f f  w e r e  
r e - d e f i n e d .  In g e n e r a l ,  the  C o n s t i t u t i o n  p r o v i d e d  tha t  a s h e r i f f  would  be 
e l e c t e d  in e a c h  coun ty  e v e r y  four  y e a r s  and tha t  h i s  p o w e r s ,  d u t i e s ,  and  
c o m p e n s a t i o n  would  be p r e s c r i b e d  by s ta te  law. M o r e  s p e c i f i c a l l y ,  the  
r o l e  of the  s h e r i f f ,  as  r e p o r t e d  in the  F l o r i d a  S h e r i f f ' s  Manua l  was  d e f i n e d  
as  f o l l o w s :  3/ 

He is  the c o n s e r v a t o r  of the  p e a c e  and  e x e c u t i v e  o f f i c e r  
of the  c o u r t s .  He e n f o r c e s  the c r i m i n a l  laws  by the  
a p p r e n h e n s i o n  and a r r e s t  of v i o l a t o r s .  He a t t e n d s  the 
c o u r t s  and  p r e s e r v e s  o r d e r  t h e r e i n ,  and  c a r r i e s  out the  

1] F l o r i d a ,  A c t s ,  182-4, as  quoted  in P e t i t i o n  to C o n g r e s s  by W a t e r s  
- -  S m i t h  and  J o h n  M. Hanson ,  da t ed  J a n u a r y  Z5, 1825, in U.S.  Na t iona l  

A r c h i v e s ,  The  T e r r i t o r i a l  P a p e r s  of the  Un i t ed  S t a t e s ,  Vol.  XXII, The 
T e r r i t o r y  of F l o r i d a ,  1 l Z l -  182.4 (Wash ing ton :  G o v e r n m e n t  P r i n t i n g  
Off ice ,  1956), p. 166. 

2/  Ibid.  
3] The  F l o r i d a  S h e r i f f ' s  Manua l :  A C o m p r e h e n s i v e  Guide  to the O p e r a t i o n  
-- of  the  Off ice  ( G a i n e s v i l l e :  The Ins t i tu t e  of G o v e r n m e n t ,  

6 1  

1947), pp. 1-4. 
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o r d e r s  of the  c o u r t .  He s e r v e s  p r o c e s s  by w h i c h  
peop le  a r e  b r o u g h t  in to  c o u r t ,  so tha t  r i g h t s  and l i a -  
b i l i t i e s  m a y  be d e t e r m i n e d ,  and  he e n f o r c e s  l i a b i l i t i e s  
as  e s t a b l i s h e d  by the c o u r t .  It is  h i s  r e s p o n s i b i l i t y  to 
m a i n t a i n  law and  o r d e r  and to s e e  tha t  peop le  in h i s  c o u n t y  
a r e  p r o t e c t e d  in t h e i r  p e r s o n s  and  p r o p e r t y .  He is  the  
k e e p e r  of a l l  p e r s o n s  i m p r i s o n e d  in the c o u n t y  j a i l  and  is  
r e s p o n s i b l e  fo r  t h e i r  f e e d i n g ,  s a f e k e e p i n g ,  and  w e l f a r e .  
He m u s t  c o o p e r a t e  wi th  s h e r i f f s  o.f' o t h e r  c o u n t i e s  in s e r v i n g  
p r o c e s s  in h i s  c o u n t y w h i c h  o r i g i n a t e s  e l s e w h e r e .  He m u s t  
a r r e s t  p e r s o n s  found in h i s  c o u n t y  f o r  w h o m  w a r r a n t s  a r e  
i s s u e d  e l s e w h e r e  and c o o p e r a t e  wi th  the  s h e r i f f  of the  c o u n t y  
w h e r e  such  p e r s o n  is  to be t r i e d .  He p e r f o r m s  o t h e r  d u t i e s  
as  the  l e g i s l a t u r e  p r e s c r i b e s  and is pa id  s u c h  c o m p e n s a t i o n  
as  the l e g i s l a t u r e  s e e s  f i t  to  p r o v i d e .  Often he  p e r f o r m s  
n e c e s s a r y  s e r v i c e s  at  no c h a r g e ,  b e c a u s e  no c o m p e n s a t i o n  
is  f i xed  or  b e c a u s e  the  l aw  r e q u i r e s  t ha t  s u c h  s e r v i c e  be 

p e r f o r m e d  f r e e  of c h a r g e .  He h a s  a n  o b l i g a t i o n  to the  p u b l i c ,  
as  w e l l  a s  to the  c o u r t s  and o t h e r  e n f o r c e m e n t  o f f i c e r s .  As 
e x e c u t i v e  o f f i c e r  of h i s  c o u n t y ,  he  m u s t  s e e  to i t  t ha t  due 
p r o c e s s  of l aw ,  as  g u a r a n t e e d b y  the  C o n s t i t u t i o n ,  is  c o m -  
p l i e d  wi th  b e f o r e  a n y  p e r s o n  is  d e p r i v e d  of l i f e ,  l i b e r t y  
o r  p r o p e r t y .  

M o r e o v e r ,  a s  a s t a t e  o f f i c e r ,  the  s h e r i f f  was  g i v e n  the  r e s p o n s i b i l i t y  
as  the  g u a r d i a n  of the  p u b l i c  p e a c e ,  s a f e t y  and s e c u r i t y  in Duva l  County .  
L i t t l e  c h a n g e  has  o c c u r r e d  in  th i s  r o l e  a l t h o u g h  it  h a s  b e e n  c o m p l i c a t e d  
by m a n y  c o n t e m p o r a r y  d e v e l o p m e n t s .  F o r  e x a m p l e ,  w i th  the a d v e n t  of n e w  
t e c h n o l o g y  and  r a p i d  popu l a t i on  g r o w t h ,  new p r e s s u r e s  w e r e  p l a c e d  on the  
s h e r i f f .  In u r b a n  a r e a s  s u c h  as  J a c k s o n v i l l e ,  i n f l e x i b l e  a n n e x a t i o n  l aws  and 
t h e  a r r i v a l  of the a u t o m o b i l e  t r a n s f o r m e d  the  t r a d i t i o n a l  r o l e  of the s h e r i f f  
in to  the c o u n t e r p a r t  of a big c i t y  p o l i c e  o f f i c e r .  F u r t h e r ,  the  a u t o m o b i l e  
r e q u i r e d  tha t  the  t r a d i t i o n a l  p a t r o l  m o d e s  of h o r s e b a c k  and  'Wshanks pony 'I 
be a u g m e n t e d  by a m o t o r i z e d  f l e e t  o p e r a t i o n .  

It is  i m p o r t a n t  to no te  tha t  t h e s e  new and vex ing  p r o b l e m s  w e r e  
the  r e s u l t  of m u l t i - f a c e t e d  d i l e m m a  f a c e d  by the  s h e r i f f  d u r i n g  the  p h a s e  of 
o r g a n i z a t i o n a l  d e v e l o p m e n t  w h i c h  p r e c e d e d  c o n s o l i d a t i o n .  S p e c i f i c a l l y ,  the 
n a t u r e  of the  s h e r i f f ' s  p r o b l e m s  e m a n a t e d  f r o m  the  a u t h o r i t y  b a s e  of the  
o f f i c e .  F i r s t ,  the  c o u n t y  l e v e l  of g o v e r n m e n t  had no o r d i n a n c e - m a k i n g  p o w e r ;  
a l l  l aws  had  to c o m e  f r o m  the  F l o r i d a  Sta te  L e g i s l a t u r e .  The  s t a t e  l aw  
m a k e r s ,  h o w e v e r ,  w e r e  not  p a r t i c u l a r l y  c o n c e r n e d  wi th  the  d a y - t o - d a y  
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Sec t i on  II 

THE ORGANIZATION OF LAW E N F O R C E M E N T  FUNCTIONS 
IN JACKSONVILLE AND DUVAL COUNTY PRIOR 

TO CONSOLIDATION 

THE JACKSONVILLE P O L I C E  D E P A R T M E N T  

The l a r g e s t  po l i c ing  a g e n c y  in Duval  County p r i o r  to c o n s o l i d a t i o n  
was  the J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t .  1 /  It m a i n t a i n e d  a c o m p l e m e n t  of 
400 u n i f o r m e d  o f f i c e r s  and  81 s u p p o r t  p e r s o n n e l .  While  the  n a t i o n a l  a v e r a g e  
of u n i f o r m e d  o f f i c e r s  was  1 .8  p e r  1 ,000 popu la t ion ,  the City of J a c k s o n v i l l e  
r e p o r t e d  a r a t i o  of 2 .0  o f f i c e r s  pe r  1 ,000  popu la t ion .  M o r e o v e r ,  a m o n g  
c i t i e s  of c o m p a r a b l e  popu la t i on ,  J a c k s o n v i l l e  had a v e r y  f a v o r a b l e  r a t i o  of 
u n i f o r m e d  po l i ce  o f f i c e r s .  

The o r g a n i z a t i o n  of  the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  in the  m i d -  
1960 's  was  b a s e d  on the  s c h e m e  p r o p o s e d  by the  I n t e r n a t i o n a l  A s s o c i a t i o n  
of Ch ie f s  of P o l i c e  in t h e i r  r e p o r t  of O c t o b e r ,  1964. A c h a r t  d e p i c t i n g  th i s  
s t r u c t u r e  is  p r e s e n t e d  on the fo l lowing  page .  A b r i e f  d e s c r i p t i o n  Of the  
p u r p o s e  and  func t ion  of each  of the  p r i n c i p a l  d i v i s i o n s  w i th in  the d e p a r t m e n t  
fo l l ows  be low.  2_/ 

P l a n n i n g  D i v i s i o n  

The  P l a n n i n g  D iv i s ion  was  p r i m a r i l y  d e s i g n e d  to p r o v i d e  s ta f f  
s u p p o r t  for  the  Chief  of P o l i c e .  It a s s i s t e d  in the d e v e l o p m e n t  of s h o r t -  
and  l o n g - t e r m  p r o g r a m s  which  i n v o l v e d  m o r e  than  one f u n c t i o n a l  b u r e a u ,  
or  w h e r e  a s taf f  s tudy  was  r e q u i r e d  by a b u r e a u  c h i e f  on b e h a l f  of a s u b -  
o r d i n a t e  uni t .  F o r  e x a m p l e ,  the  P l a n n i n g  D i v i s i o n  d e v e l o p e d  a f i e ld  r e p o r t i n g  
m a n u a l  fo r  the  d e p a r t m e n t  s i n c e  i t s  e f f ec t  c l e a r l y  c r o s s e d  d i v i s i o n a l  l i n e s .  
It was  a l so  a s t and ing  r e s p o n s i b i l i t y  of th i s  D i v i s i o n  to e n c o u r a g e  and  a s s i s t  
f u n c t i o n a l  un i t s  in  m e e t i n g  t h e i r  p l ann ing  n e e d s .  

1/ This  d i s c u s s i o n  is  d r a w n  d i r e c t l y  f r o m  the  Work ing  P a p e r  e n t i t l e d  
B r i e f  H i s t o r y ,  O r g a n i z a t i o n  and M a n p o w e r  of the  J a c k s o n v i l l e  
P o l i c e  D e p a r t m e n t  and the  Duval  County S h e r i f f t s  Off ice ,  pp. 18- 
25 and 34-37.  

2/  I b i d . ,  pp. 21-27 .  

64 



m m m m m m m m m m m m m m m m m n n 

/ 

�9 Chart 2.1 

ORGANIZATION OF THE JACKSONVILLE POLICE DEPARTMENT 
PRIOR TO CONSOLIDATIONa-- / 

I Chief of Police I 

Services Division m Division ~ I i Administrat ive i 

I 

, I ~ ~ 1 7 6 1 7 6 1 7 6 1 7 6 1 7 6 1 7 6  , , 

I ~ c , ~ o n  I I ~ o ~ o n  I I ~~176  I 

," I o~o~oo~ ~o~o~u I I ~or~~ ~o~o~o I 
J , , . , l _ , 

~ ~Division . Communications i Services i and Training ~ Division~ ~ Division ~ Division ~ i 

t Division Division m Division 

a/  City of Jacksonville, 1966 Annual Report: Police Department, Jacksonville,  Flor ida,  a report  
prepared by the Police Department (Jacksonville: December 31, 1966), p. 4. 
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p r o b l e m s  of l aw e n f o r c e m e n t  at the  l o c a l  l e v e l ,  no r  did t h e y  h a v e  a g r e a t  
d e a l  of t i m e  to  f o r m u l a t e  and p r o m u l g a t e  l aws  which  did not  h a v e  s t a t e w i d e  
s i g n i f i c a n c e .  T h u s ,  the  s h e r i f f  of ten  found h i m s e l f  f a c e d  with q u e s t i o n s  
of e n f o r c e m e n t  tha t  w e r e  not c o v e r e d  by s p e c i f i c  laws .  

S e c o n d l y ,  the  s h e r i f f ' s  e n f o r c e m e n t  t a s k s  w e r e  c u m b e r s o m e .  
I n c o r p o r a t e d  c i t i e s  such  as  J a c k s o n v i l l e  had  m u n i c i p a l  c o u r t s  w h i c h  of ten  
m e t  da i l y  and d i s p e n s e d  j u s t i c e  in r a t h e r  s h o r t  o r d e r .  Yet ,  Dura l  County  
had  no d i r e c t  c o u n t e r p a r t  to the m u n i c i p a l  c o u r t .  The coun ty  laws  (e. g. 
s t a t e  laws} w e r e  e n f o r c e d  t h r o u g h  the  s t a te  c o u r t s  w h o s e  f o r m a l  p r o c e d u r e s  
w e r e  bo th  s l o w e r  and m o r e  c o s t l y  than  t h o s e  of the  City of J a c k s o n v i l l e .  
F u r t h e r ,  the  s t a te  c o u r t s  w e r e  n e i t h e r  d e s i g n e d  o r  e q u i p p e d  to h a n d l e  the 
i n c r e a s i n g l y  l a r g e  v o l u m e  of m i s d e m e a n o r - t y p e  v i o l a t i o n s  p r e v a l e n t  in 
a r a p i d l y  u r b a n i z i n g  county .  

The  t h i r d  and p e r h a p s  m o s t  s e r i o u s  p r o b l e m  f a c e d  by  the s h e r i f f  
in the  20th c e n t u r y  was tha t  the off ice  had  an i n a d e q u a t e  b a s e  of f i n a n c i a l  
s u p p o r t .  The  S h e r i f f ' s  D e p a r t m e n t  was  p r i m a r i l y  s u p p o r t e d  by c o u n t y -  
wide  a d v a l o r e m t a x e s .  Yet ,  i n c r e a s e d  p r e s s u r e  on coun ty  e x p e n d i t u r e s ,  
e s p e c i a l l y  for  e d u c a t i o n ,  m a d e  it qu i te  d i f f i cu l t  fo r  the  s h e r i f f  to r e c e i v e  
i n c r e a s i n g l y  l a r g e  a p p r o p r i a t i o n s  du r ing  the  1950 's  and e a r l y  1960 ' s .  
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A d m i n i s t r a t i v e  S e r v i c e s  D i v i s i o n  

The  A d m i n i s t r a t i v e  S e r v i c e s  D i v i s i o n  a s s i s t e d  the  Ch ie f  in g e n e r a l  
p o l i c y  f o r m u l a t i o n ,  p r o g r a m  e x e c u t i o n ,  f i s c a l  m a n a g e m e n t  and in the  
s u p e r v i s i o n  of c l e r i c a l  p e r s o n n e l  a s s i g n e d  to the  C h i e f ' s  of f ice .  The 
d i v i s i o n  was  a l so  r e s p o n s i b l e  fo r  d e p a r t m e n t a l  a c c o u n t i n g  and p r o c u r e m e n t  
s e r v i c e s .  One of i t s  o t h e r  f u n c t i o n s  was  the  p r o v i s i o n  of a c h a p l a i n  p r o g r a m  
to m i n i s t e r  to the s p i r i t u a l  n e e d s  of po l i ce  p e r s o n n e l .  

I n s p e c t i o n  and C o n t r o l  D i v i s i o n  

Th i s  d i v i s i o n ' s  p r i m a r y  r e s p o n s i b i l i t i e s  f o c u s e d  on i n t e l l i g e n c e  
and  i n t e r n a l  i n v e s t i g a t i o n s .  Its I n t e l l i g e n c e  Sec t ion ,  for  e x a m p l e ,  c o n d u c t e d  
n e c e s s a r y  f i e l d  o p e r a t i o n s  to p r o d u c e  i n t e l l i g e n c e  on c r i m e  s y n d i c a t e s ,  
r a c k e t e e r i n g ,  and s u b v e r s i v e  a c t i v i t i e s .  The s e c t i o n  a l s o  m a i n t a i n e d  r e c o r d s  
on o r g a n i z e d  c r i m e ;  d i s s e m i n a t e d  i n t e l l i g e n c e  wi th in  the  d e p a r t m e n t  and to 
o t h e r  r e q u e s t i n g  a g e n c i e s ;  and,  c o n d u c t e d  s p e c i a l  i n v e s t i g a t i o n s  at the  
d i r e c t i o n  of the  Chief  o r  the  c o m m a n d i n g  o f f i c e r  of the  I n s p e c t i o n  Div i s ion .  

The  I n t e r n a l  I n v e s t i g a t i o n  Sec t i on  had  as i ts  m a i n  o b j e c t i v e  the  
i m p l e m e n t a t i o n  of a s e l f - p o l i c i n g  c o n c e p t  wi th in  the  d e p a r t m e n t .  Tha t  i s ,  
t he  p o l i c e  o f f i c e r  has  t r a d i t i o n a l l y  b e e n  e x p e c t e d  to a d h e r e  to a s p e c i a l  code  
of conduc t  m o r e  s t r i n g e n t  than  tha t  r e q u i r e d  of the  a v e r a g e  c i t i z e n .  It was  
the  r e s p o n s i b i l i t y  of the  I n t e r n a l  I n v e s t i g a t i o n  Unit  to see  tha t  d e p a r t m e n t  
p e r s o n n e l  l i ved  up to th i s  code .  

O p e r a t i o n s  B u r e a u  

The  l ine  func t i ons  of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  w e r e  
c a r r i e d  out t h r o u g h  the  four  d i v i s i o n s  of the O p e r a t i o n s  B u r e a u :  P a t r o l ,  
T r a f f i c ,  I n v e s t i g a t i o n ,  and Vice  C o n t r o l .  The P a t r o l  Divis ion,~vas  c h a r g e d  
wi th  r e s p o n s i b i l i t y  for  a l l  po l i c e  l ine  o p e r a t i o n s  to the  point  w h e r e  a 
s p e c i a l i z e d  uni t  took  o v e r .  Th i s  i n c l u d e d  the  p r o v i s i o n  of an a r o u n d - t h e -  
c l o c k  c i t y w i d e  pa t ro l ;  the conduc t  of p r e l i m i n a r y  i n v e s t i g a t i o n  of c r i m e s  and 
o t h e r  i n c i d e n t s  r e p o r t e d  to the  po l i ce ;  and,  the p r o v i s i o n  of a v a r i e t y  of 
o t h e r  g e n e r a l  and  e m e r g e n c y  publ ic  s e r v i c e s .  

The  T ra f f i c  D i v i s i o n  was  r e s p o n s i b l e  for  a d m i n i s t e r i n g  the  T ra f f i c  
and P a r k i n g  O r d i n a n c e  of the c i ty .  Th is  i n c l u d e s  the  c o n t r o l  of v e h i c u l a r  
and p e d e s t r i a n  t r a f f i c  in and t h r o u g h  the c i ty ;  the  i n v e s t i g a t i o n  of t r a f f i c  
a c c i d e n t s  not  a s s i g n e d  to a n o t h e r  uni t ;  and,  the  p r o v i s i o n  of a s s i s t a n c e  
to o t h e r  un i t s  in the d e p a r t m e n t  in e n f o r c i n g  the  g e n e r a l  l aws  of the  c i ty .  
The  T ra f f i c  D i v i s i o n  a l so  o r g a n i z e d  and c o o r d i n a t e d  the School  C r o s s i n g  
G u a r d  C o r p s  and the  School  Boy P a t r o l s  wh ich  f u n c t i o n e d  wi th in  the  c i ty .  
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The Inves t iga t ion  Divis ion  of the Opera t ions  Bureau  was c h a r g e d  
wi th  i nves t i ga t i ng  fe lon ies  and m i s d e m e a n o r s  and with the p r e p a r a t i o n  
of ev idence  and c a s e s  to f ac i l i t a t e  p r o s e c u t i o n s .  The d iv i s ion  was a l so  
r e s p o n s i b l e  for de l inquency  con t ro l ,  the i nves t i ga t i on  of de l i nquency -  
p roduc ing  condi t ions  and p e r s o n s ,  and the r e f e r r a l  of juven i le  o f fenders  
to a p p r o p r i a t e  public a g e n c i e s .  

F i n a l l y ,  the Vice Cont ro l  Div is ion  was r e s p o n s i b l e  for  i n v e s t i g a t i n g  
and e l i m i n a t i n g  vice and v i c e - r e l a t e d  a c t i v i t i e s ,  including l iquor ,  gambl ing ,  
n a r c o t i c  s,  and p ros t i t u t i on  v io la t ions .  

S e r v i c e s  Bureau  

The S e r v i c e s  Bureau  p rov ided  for  the d e p a r t m e n t ' s  l o g i s t i c a l  
and suppor t  needs .  This  included m a i n t e n a n c e  or p rov i s ion  of c e n t r a l  
r e c o r d s  and iden t i f i ca t ion  s e r v i c e s ;  ev idence  and p r o p e r t y  con t ro l ;  ba i l i f f  
s e r v i c e ,  cus tod i a l  s e r v i c e s ;  c e n t r a l  c o m m u n i c a t i o n s ;  and,  the o p e r a t i o n  
of the c i t y  j a i l .  To c a r r y  out t h e s e  func t ions ,  the bu reau  was subdiv ided  
into t h r e e  d iv i s ions  deal ing with:  Reco rds  and C o m m u n i c a t i o n s ;  C e n t r a l  
S e r v i c e s ;  and,  P e r s o n n e l  and T ra in ing .  

The Records  and C o m m u n i c a t i o n s  Div i s ion  was r e s p o n s i b l e  for  
m a i n t a i n i n g  ope ra t ing  r e c o r d s  (offense,  a r r e s t ,  compla in t  r e p o r t s ,  etc.  ); 
c r i m i n a l  and c iv i l  f i n g e r p r i n t  and photograph  f i l e s ;  and, c r i m i n a l  r e c o r d s .  
I t  a l so  r e c e i v e d  compla in t s  a n d  r e p o r t s  of c r i m e s  and o ther  d i s t u r b a n c e s  
f r o m  the public;  a s s i g n e d  radio  c a r  p e r s o n n e l  to ca l l s  for  a s s i s t a n c e ;  and 
c a r e d  for  a l l  d e p a r t m e n t - c o n t r o l l e d  p r o p e r t y  ( e v i d e n c e ,  con t r aband ,  
and p r i s o n e r ' s  p rope r ty ) .  

The Central Services Division handled departmental facilities 
operation and maintenance. This included operation of the city jail; 
building maintenance; inventory; maintenance; custody and distribution of 
department-owned supplies; equipment, and property; and, autornobile 
maintenance. In addition, the division maintained a sign shop which 
prepared all regulatory signing for the department. 

F i n a l l y ,  the P e r s o n n e l  and T r a i n i n g  Divis ion  was c h a r g e d  with 
the deve lopmen t  and m a i n t e n a n c e  of d e p a r t m e n t  t r a i n i n g  p r o g r a m s ;  
o p e r a t i o n  of the pol ice  a cademy;  m a i n t e n a n c e  of d e p a r t m e n t a l  p e r s o n n e l  
r e c o r d s ;  and, the p r o v i s i o n  for r e q u i r e d  m e d i c a l  and o the r  p h y s i c a l  
e x a m i n a t i o n s  of pol ice o f f i ce r s .  
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The Sheriff's Department was the second largest policing agency 
I Duval to consolidation, l/ It had approximately 270 sworn in County prior 

personnel and 70 support employees. Based on the national ratio of I. 8 
uniformed police officers per I, 000 population, the Sheriff's Department 

I was  n o t a b l y  u n d e r s t a f f e d  one p e r  popu la t ion .  w i t h  l e s s  t han  o f f i c e r  1, 000 

In add i t i on  to be ing  s m a l l e r ,  the  o r g a n i z a t i o n  of the  S h e r i f f ' s  
I Department prior to consolidation was less formalized than that of the 

Jacksonville Police Department. Further, the Sheriff's Department had 
i not  b e e n  r e c e n t l y  r e s t r u c t u r e d  to the  e x t e n t  tha t  the  I n t e r n a t i o n a l  A s s o c i a -  

t i on  of Ch ie f s  of P o l i c e  had  d e t a i l e d  for  the c i t y ' s  po l i ce  d e p a r t m e n t .  The 
fo l lowing  c h a r t  d e p i c t s  the  b a s i c  o r g a n i z a t i o n  of the  S h e r i f f ' s  D e p a r t m e n t  
p r i o r  to c o n s o l i d a t i o n .  

I C h a r t  2 . 2  

I DUVAL COUNTY SHERIFF'S DEPARTMENT a-- / 

! I I 

t r a t i v e  D i v i s i o n  D e t e c t i v e  D i v i s i o n  (Road P a t r o l )  
/ 

I I I- Adm. Dept .  - I n v e s t i g a t i o n s  - Road P a t r o l  

4 Civ i l  Dept .  and  E n f o r c e .  and T r a f f i c  
E x e c u t i o n  Dept .  - I d e n t i f i c a t i o n s  - M o t o r c y c l e  

D e p a r t m e n t  Squad 
Vice  Squad - R e c o r d s  and 

P r o p e r t y  
- Inves t .  and 

T r a i n i n g  

I 

J a i l  D i v i s i o n  

I 
I 
I 
I 

a /  N u m e r o u s  s o u r c e s  w e r e  u s e d  to deve lop  t h i s  c h a r t .  T h e y  i n c l u d e d :  
Duva l  Coun ty  S h e r i f f ' s  D e p a r t m e n t  E i g h t h  Annua l  R e p o r t ,  1965, a r e p o r t  
prepared by the Sheriff (Jacksonville, Florida: 1965), p. 4; Dural County 
Road Patrol Manual, a manual prepared by the Sheriff (Jacksonville, 
Florida: 1953), p. I; and, interview with Edward Squyars, Personnel 
Director, Office of the Sheriff, May 17, 1972. 

1/ T h i s  d i s c u s s i o n  is  d r a w n  f r o m  Work ing  P a p e r  N u m b e r  IV: B r i e f  H i s t o r y ,  
O r g a n i z a t i o n  and M a n p o w e r  of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  and the  
Duva l  C oun ty  S h e r i f f ' s  Of f i ce ,  pp. 40-44 .  
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A g e n e r a l  d e s c r i p t i o n  of the func t ions  and r e s p o n s i b i l i t i e s  of the 
major units of the Sheriff's Department are presented below. I_/ 

Civil and Administrative Division 

The  r e s p o n s i b i l i t i e s  of th is  d i v i s i o n  w e r e  d i v i d e d  b e t w e e n  a s s i s t i n g  
the  S h e r i f f  wi th  h i s  i n t e r n a l  m a n a g e m e n t  d u t i e s  and  d e a l i n g  wi th  the  
n u m e r o u s  a s s i g n m e n t s  'which e m a n a t e d  f r o m  the  State  Cour t  S y s t e m .  The 
b a s i c  o r g a n i z a t i o n  u t i l i z e d  wi th in  the d i v i s i o n  c o n s i s t e d  of an A d m i n i s t r a t i v e  
D e p a r t m e n t ;  a C iv i l  D e p a r t m e n t ;  and,  an E x e c u t i o n  D e p a r t m e n t .  

The  p r i m a r y  duty  of the  A d m i n i s t r a t i v e  D e p a r t m e n t  was  to p r o v i d e  
m a n a g e m e n t  s u p p o r t  and i n t e r n a l  a d m i n i s t r a t i v e  s taf f  d i r e c t i o n  and s e r v i c e s .  
M o r e  s p e c i f i c a l l y ,  the d i v i s i o n  s e r v e d  as  the  S h e r i f f ' s  m a i n  of f ice  and l i a i s o n  
wi th  the publ ic ;  it  was  i n v o l v e d  in the d e v e l o p m e n t  of a d m i n i s t r a t i v e  p o l i c i e s  
and p r o c e d u r e s ;  it was  c h a r g e d  wi th  h i r i n g ,  p r o c e s s i n g  and r e c o r d s  m a i n t e -  
n a n c e ;  and ,  it was  r e s p o n s i b l e  for  a l l  of the  a c c o u n t i n g  and m i s c e l l a n e o u s  
a d m i n i s t r a t i v e  a c t i v i t i e s .  

The  Civ i l  D e p a r t m e n t ' s  a c t i v i t i e s  r e l a t e d  d i r e c t l y  to the  S h e r i f f ' s  
r o l e  as agen t  to the  State  Cour t  S y s t e m .  As such ,  the  d e p a r t m e n t  was 
i n v o l v e d  in a c c e p t i n g ,  a p p r o v i n g ,  and e x e c u t i n g  the  m y r i a d  t y p e s  of p r o -  
c e s s e s  e m a n a t i n g  f r o m  the  v a r i o u s  c o u r t s  ( e . g .  c i r c u i t ,  s m a l l  c l a i m s ,  
c r i m i n a l ,  j u v e n i l e ,  e tc .  ). The d e p a r t m e n t  a l so  d i r e c t e d  a l l  c o u r t  ba i l i f f s  
and s u p e r v i s e d  e l e c t i o n  d e p u t i e s .  

The  E x e c u t i o n  D e p a r t m e n t  was  r e s p o n s i b l e  for  s e r v i n g  the v a r i e t y  
of w r i t s  and  w a r r a n t s  i s s u e d  by the  county .  In tha t  r e g a r d ,  the  d e p a r t m e n t  
c o m p u t e d  and c o l l e c t e d  v a r i o u s  f e e s  and  f ines  and h a n d l e d  the  s e i z u r e  and 
sa le  of r e a l  and  p e r s o n a l  p r o p e r t y .  'In add i t i on ,  it e x e c u t e d  s ta te  tax  
warrants for the State Comptroller and the Florida Industrial Commission. 

D e t e c t i v e  D i v i s i o n  

The  func t ions  of the D e t e c t i v e  D i v i s i o n  c e n t e r e d  on i d e n t i f i c a t i o n ;  
i n v e s t i g a t i o n s  and e n f o r c e m e n t ;  and ,rice. The  I d e n t i f i c a t i o n  Unit  was  
r e s p o n s i b l e  for  the  c o l l e c t i o n  and s t o r a g e  of f i n g e r p r i n t  and p h o t o g r a p h  f i l e s  
of a l l  p e r s o n s  a r r e s t e d  by the  She r i f f  and fo r  the  a n a l y s i s  of c r i m e  r e p o r t s  
and m o d u s  o p e r a n d i  f i l e s .  

1/ I b id . ,  pp. 27-34 .  
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The I n v e s t i g a t i o n s  and E n f o r c e m e n t  Unit  was  c h a r g e d  wi th  
i n v e s t i g a t i n g  a l l  c r i m i n a l  c o m p l a i n t s  and v i o l a t i o n s - b r o u g h t  to the  
a t t e n t i o n  of the  S h e r i f f ' s  D e p a r t m e n t  a n d / o r  i d e n t i f i e d  by i ts  i n t e l l i g e n c e  
o p e r a t i o n s .  Th i s  uni t  was  a l so  r e s p o n s i b l e  fo r  d e l i n q u e n c y  c o n t r o l ,  the  
i n v e s t i g a t i o n  of d e l i n q u e n c y  p r o d u c i n g  c o n d i t i o n s  and p e r s o n s ,  and  the  
r e f e r r a l  of j u v e n i l e  o f f e n d e r s  to the  p r o p e r  a u t h o r i t i e s .  F u r t h e r ,  p r i s o n e r  
t r a n s p o r t a t i o n  was h a n d l e d  by th i s  uni t  ( e . g .  the  e x t r a d i t i o n  and r e t u r n  
of p r i s o n e r s  t h r o u g h o u t  the Uni ted  S ta tes  and the  t r a n s p o r t i n g  of p r i s o n e r s  
to and  f r o m  s t a t e  p e n a l  i n s t i t u t i o n s ) .  

The Vice  Squad e s s e n t i a l l y  s e r v e d  as the  c i ty  d e p a r t m e n t ' s  
c o u n t e r p a r t .  It was  r e s p o n s i b l e  fo r  i n v e s t i g a t i n g  and e l i m i n a t i n g  such  v ice  
and  v i c e - r e l a t e d  a c t i v i t i e s  as  l i q u o r ,  g a m b l i n g ,  n a r c o t i c s ,  and p r o s t i t u t i o n  
v i o l a t i o n s .  

T ra f f i c  D i v i s i o n  (Road P a t r o l )  

The  Tra f f i c  D iv i s i on ,  wh ich  was m o r e  c o m m o n l y  known as the  
D u r a l  County  Road P a t r o l ,  was  r e s p o n s i b l e  fo r  a r o u n d - t h e - c l o c k  p a t r o l  
of a l l  u n i n c o r p o r a t e d  a r e a s  in D u r a l  County.  In o r d e r  to e f f i c i e n t l y  e x e c u t e  
th i s  r e s p o n s i b i l i t y ,  the  d i v i s i o n  was  d i v i d e d  into a n u m b e r  of c o m p o n e n t  
u n i t s :  the  Road P a t r o l  and Tra f f i c  D e p a r t m e n t ,  w h i c h  was s u b d i v i d e d  into 
c o m m a n d s ;  a : k 4 o t o r c y c l e  Squad;  an I n v e s t i g a t i o n s  and  T r a i n i n g  Sec t ion ;  
and,  a R e c o r d s  and P r o p e r t y  Unit .  

The Road P a t r o l  and  T ra f f i c  D e p a r t m e n t  was  the  p r i n c i p a l  uni t  
w i th in  the  d i v i s i o n .  Its r e s p o n s i b i l i t i e s  i n c l u d e d  the :  r e g u l a t i o n  of t r a f f i c ;  
i s s u a n c e  of t r a f f i c  c i t a t i o n s ;  i n v e s t i g a t i o n  of t r a f f i c  a c c i d e n t s ;  m a i n t e n a n c e  
of a t w e n t y - f o u r  h o u r ,  p r e v e n t i v e  po l i ce  pa t ro l ;  and,  the  m a i n t e n a n c e  of 
s p e c i a l i z e d  e m e r g e n c y  e q u i p m e n t  for  u se  by the  S h e r i f f ' s  D e p a r t m e n t  
and o t h e r  c o o p e r a t i n g  a g e n c i e s .  

The Motorcycle Squad assisted the Road Patrol. The squad 

also functioned as a tactical unit which was used in numerous special and 

emergency situations. 

The R e c o r d s  and P r o p e r t y  Unit  was  r e s p o n s i b l e  fo r  a v a r i e t y  
of f unc t i ons .  T h e s e  i n c l u d e d :  the m a i n t e n a n c e  of r e c o r d s  r e l a t i n g  to the 
Road P a t r o l ' s  o p e r a t i o n s ;  the  r e c e i p t  and s t o r a g e  of p r o p e r t y  r e c o v e r e d  
a n d / o r  c o n f i s c a t e d  by the Road P a t r o l ;  the  o p e r a t i o n  of the  D i v i s i o n ' s  r a d a r  
c a r s ;  the  o r g a n i z a t i o n  and a d m i n i s t r a t i o n  of the  School  Boy P a t r o l  and 
Schoo i  C r o s s i n g  G u a r d s  p r o g r a m s ;  and,  the a d m i n i s t r a t i o n  of a s a n i t a t i o n  
p r o g r a m  to p r o t e c t  the c o u n t y ' s  r e s i d e n t s  a g a i n s t  i m p r o p e r  and nox ious  
u t i l i z a t i o n  of p r o p e r t y .  
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The  f i n a l  c o m p o n e n t  w i t h i n  the Road  P a t r o l  was  the  I n v e s t i g a t i o n s  
and  T r a i n i n g  Unit .  Its s p e c i f i c  f u n c t i o n s  i n c l u d e d  the i n v e s t i g a t i o n  of au to  
the f t  and  h i t  and r u n  c a s e s ,  and the  m a i n t e n a n c e  of an  a c t i v e  p r o g r a m  of 
i n - s e r v i c e  t r a i n i n g  fo r  a l l  m e m b e r s  of the  d e p a r t m e n t .  The  l a t t e r  f u n c t i o n  
i n c l u d e d  the  d e v e l o p m e n t  of p r o g r a m  c u r r i c u l a ,  the  a d m i n i s t r a t i o n  of 
t r a i n i n g  s e m i n a r s ,  and  the  m a i n t e n a n c e  of the d e p a r t m e n t '  s f i r i n g  r a n g e .  

J a i l  D i v i s i o n  

The  J a i l  D i v i s i o n  was  r e s p o n s i b l e  fo r  the  s a f e t y  and w e l l - b e i n g  
of p e r s o n s  d e t a i n e d  b y  the s h e r i f f  a n d / o r ' r e m a n d e d  to the  c u s t o d y  of the  
s h e r i f f  by the  v a r i o u s  c o u r t s  of j u r i s d i c t i o n .  M o r e  s p e c i f i c a l l y ,  t h e s e  d u t i e s  
i n c l u d e d  the  booking  of p r i s o n e r s ;  d e t e n t i o n  of i n m a t e s ;  the  f e e d i n g ,  h e a l t h  
and  s a f e t y  of a l l  p e r s o n s  in c u s t o d y ;  p r e p a r a t i o n  of i n m a t e s  fo r  c o u r t  
a p p e a r a n c e s ;  and ,  the  r e l e a s e  of i n m a t e s  on c o u r t  o r d e r  o r  bond. 

PRISON F A R M S  OF THE CITY OF J A C K S O N V I L L E  AND D U V A L  COUNTY 
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P r i o r  to c o n s o l i d a t i o n  the  Ci ty  of J a c k s o n v i l l e  and  D u v a l  Coun ty  
m a i n t a i n e d  s e p a r a t e  p r i s o n  f a r m s .  1 /  E s s e n t i a l l y ,  the p r i s o n  f a r m s  w e r e  
o p e r a t e d  l ike  l o c a l  g o v e r n m e n t  j a i l s ;  tha t  i s ,  the  f a c i l i t i e s  w e r e  u s e d  to 
h o u s e  p e r s o n s  c o n v i c t e d  f o r  m i n o r  o f f e n s e s ,  m i s d e m e a n o r s ,  and  so on 
w h i c h  d id  not  c a l l  f o r  l o n g - t e r m  i n c a r c e r a t i o n .  

C l e a r l y ,  the  f u n c t i o n  p e r f o r m e d  by the  p r i s o n  f a r m s  was  d i r e c t l y  
r e l a t e d  to the o v e r a l l  p o l i c e  and l a w  e n f o r c e m e n t  o p e r a t i o n s  of the  c o u n t y  
and  c i t y .  H o w e v e r ,  p r i o r  to c o n s o l i d a t i o n  the  o p e r a t i o n  of t h e s e  f a c i l i t i e s  
was  not a s s o c i a t e d ,  a d m i n i s t r a t i v e l y  o r  o r g a n i z a t i o n a l l y ,  wi th  the  J a c k s o n -  
v i l l e  P o l i c e  D e p a r t m e n t  o r  the  D u r a l  Coun ty  S h e r i f f ' s  Of f ice ,  In f a c t ,  
the  Ci ty  P r i s o n  F a r m  was  r u n  by a s u p e r i n t e n d e n t  who r e p o r t e d  d i r e c t l y  
to the  F i n a n c e  C o m m i s s i o n e r  of the  Ci ty  of J a c k s o n v i l l e .  I n f o r m a l  l i a i s o n  
w a s ,  of c o u r s e ,  m a i n t a i n e d  wi th  the o f f i c i a l s  of the  po l i ce  d e p a r t m e n t .  The  
s u p e r i n t e n d e n t  of the  Coun ty  P r i s o n  F a r m  r e p o r t e d  to t he  Duva l  Coun ty  
C o m m i s s i o n .  As s u c h ,  the S h e r i f f ' s  D e p a r t m e n t  had  no d i r e c t  a d m i n i s t r a t i v e  
c o n t r o l  o v e r  the  o p e r a t i o n s  of the  County  P r i s o n  F a r m .  

O t h e r  f a c t o r s  of i n t e r e s t  wi th  r e g a r d  to the  p r i s o n . f a r m s  w e r e  
as  f o l l ows  : 

1/ I b i d . ,  pp. 34-37. 
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the  Coun ty  P r i s o n  F a r m  was  l o c a t e d  w i th in  the  
J a c k s o n v i l l e  C i ty  l i m i t s  wh i l e  the Ci ty  P r i s o n  
F a r m  was  l o c a t e d  in an u n i n c o r p o r a t e d  a r e a  of the 
coun ty ;  

the  C i ty  P r i s o n  F a r m  was  c o n s t r u c t e d  in 1960 
w h i l e  the  Coun ty  f a c i l i t y  was  m u c h  o l d e r ;  

both  f a c i l i t i e s  l a c k e d  any  f o r m  of r e h a b i l i t a t i o n  
program; and, 

the  m a n p o w e r  c o m p l e m e n t  of both  f a c i l i t i e s  a v e r a g e d  
2B m e n  f o r  the  t en  y e a r s  p r e c e d i n g  c o n s o l i d a t i o n .  
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Sec t i on  III 

THE RECOMMENDATIONS OF THE LOCAL G O V E R N M E N T  STUDY 
COMMISSION OF DUVAL COUNTY CONCERNING LAW 

E N F O R C E M E N T  AND THE IMPACT OF POLITICS 

ORIGINAL RECOMMENDATIONS CONCERNING P U B L I C  S A F E T Y  
AND POLICE SERVICES CONSOLIDATION 

The o r i g i n a l  i n t e n t i o n  of the  Study C o m m i s s i o n  was  to c e n t r a l i z e  
a l l  l aw e n f o r c e m e n t  and publ ic  s a fe ty  a g e n c i e s  in one d e p a r t m e n t .  1 /  
S p e c i f i c a l l y ,  it  was  p r o p o s e d  that  a Pub l i c  Safe ty  D e p a r t m e n t  be c r e a t e d  in 
the  c o n s o l i d a t e d  g o v e r n m e n t  wh ich  i n c l u d e d  d i v i s i o n s  dea l i ng  wi th  c i v i l  
p r o c e s s ;  po l i c e ;  p r i s o n  f a r m  and j a i l  o p e r a t i o n s ;  t r a f f i c  e n g i n e e r i n g ;  f i r e  
p r o t e c t i o n ;  w e i g h t s  and m e a s u r e s ;  and,  c iv i l  d e f e n s e .  

The  Study C o m m i s s i o n  f u r t h e r  r e c o m m e n d e d  tha t  the  D i r e c t o r  of 
P u b l i c  Sa fe ty  be an appo in t ed  p o s i t i o n  and tha t  it be f i l l ed  by the She r i f f  of 
D u r a l  County.  Th i s  r e c o m m e n d a t i o n  was  b a s e d  on a 1934 C o n s t i t u t i o n a l  
A m e n d m e n t  w h i c h  a l l o w e d  Duval  County  to c r e a t e  a c o u n t y w i d e  g o v e r n m e n t  
but c a l l e d  for  the  r e t e n t i o n  of t he  Off ice  of the  Sher i f f .  The a m e n d m e n t ,  
h o w e v e r ,  a l l o w e d  fo r  the Off ice of the  S h e r i f f  to be appo in t i ve  and p e r m i t t e d  
the  S h e r i f f ' s  du t i e s  to be i n c r e a s e d  o v e r  t h o s e  m a n d a t e d  by the  F l o r i d a  
C o n s t i t u t i o n .  F u r t h e r ,  t h i s  d i r e c t i o n  was  u n d e r g i r d e d  by the Study C o m m i s s i o n ' s  
s t r o n g  b e l i e f  tha t :  2__/ 

It i s  i m p e r a t i v e  tha t  po l i ce  p o w e r  be long  to the  Mayor .  
E l e c t e d  po l i ce  c h i e f s  a r e  a r a r i t y  in A m e r i c a n  g o v e r n -  
m e n t ;  no c i ty  o v e r  250 ,000  popu la t ion  has  an  e l e c t e d  
po l i ce  ch ie f .  The p e r s o n s  s e l e c t e d  to h e a d  the D e p a r t -  
m e n t  of P u b l i c  Sa fe ty  m u s t  be h i g h l y  qua l i f i ed  and m u s t  
be r e s p o n s i b l e  to the  e l e c t e d  M a y o r .  To p r o l i f e r a t e  th i s  
r e s p o n s i b i l i t y  b e t w e e n  the  e l e c t i v e  M a y o r  and an e l e c t i v e  
She r i f f  would  u n d e r m i n e  the  m a j o r  p r e m i s e  of the  new 
g o v e r n m e n t - - t h e  ab i l i t y  of the  e l e c t o r a t e  to p inpo in t  
r e s p o n s i b i l i t y .  

1/ A d e t a i l e d  accoun t  of th i s  topic  can  be found in  Work ing  P a p e r  N u m b e r  IIh 
The  R e c o m m e n d a t i o n s  of the L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  of 

2/ 
Duval  County ,  pp. 1-11.  
L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  of Duval  County,  B l u e p r i n t  for  
I m p r o v e m e n t ,  a r e p o r t  p r e p a r e d  by the Study C o m m i s s i o n  ( J a c k s o n v i l l e :  

O c t o b e r ,  1966), p. 100. 
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F o c u s i n g  o n t h e  l a w  e n f o r c e m e n t  r e c o m m e n d a t i o n s  one  f i n d s  
t h a t  t he  S t u d y  C o m m i s s i o n '  s p e n c h a n t  f o r  s t r i c t  a u t h o r i t y -  r e  s p o n s i b i l i t y  
r e l a t i o n s h i p s  w a s  c o m p l e m e n t e d  b y  a k e e n  s e n s e  f o r  e c o n o m i c s  and  t a x  
b e n e f i t s  w h i c h  t h e y  h y p o t h e s i z e d  w o u l d  a c c r u e  a s  a r e s u l t  of  c o n s o l i d a t e d  
o p e r a t i o n s .  G e n e r a l l y ,  t h e  C o m m i s s i o n  m a i n t a i n e d  t h a t  a s i n g l e  l a w  
e n f o r c e m e n t  a g e n c y  f o r  t he  c o u n t y  w o u l d  p r o v i d e  " . . o p t i m u m  l a w  
e n f o r c e m e n t  i n  t h e  m o s t  e f f i c i e n t  a n d  e c o n o m i c a l  w a y .  , , 1 ]  It w a s  c a u t i o n e d ,  
h o w e v e r ,  t h a t  s u c h  an  a r r a n g e m e n t  w o u l d  no t  r e s u l t  in  a c u t b a c k  in  o v e r a l l  
e x p e n d i t u r e s  f o r  p o l i c e  p r o t e c t i o n ,  bu t  t h a t  u n d e r  s u c h  a u n i f i c a t i o n ,  t h e  
t a x p a y e r  w o u l d  r e c e i v e  " f a r  m o r e "  f o r  h i s  m o n e y .  T h e i r  r e a s o n i n g  w a s  
t h a t  s u c h  a u n i f i c a t i o n  w o u l d  s a v e  a " s u b s t a n t i a l "  a m o u n t  in  f u t u r e  e x p e n d i t u r e s  
t h a t  m i g h t  be  n e c e s s a r y  if  l a w  e n f o r c e m e n t  o p e r a t i o n s  c o n t i n u e d  in  t he  p r e -  
c o n s o l i d a t i o n  m a n n e r .  In s u m ,  t h e  C o m m i t t e e  m a i n t a i n e d  t h a t  a u n i f i e d  
c o u n t y w i d e  d e p a r t m e n t  w o u l d  p r o v i d e :  

- u n i f o r m  l a w  e n f o r c e m e n t ;  

- i n c r e a s e d  c r i m e  p r e v e n t i o n  a n d  t r a f f i c  c o n t r o l ;  

p r o v i s i o n  f o r  a n  a d e q u a t e  f i n a n c i a l  s u p p o r t  b a s e  
w i t h  t h e  e l i m i n a t i o n  of  t a x  i n e q u i t i e s ;  

- b e t t e r  u t i l i z a t i o n  of  m a n p o w e r  a n d  f a c i l i t i e s ;  

e l i m i n a t i o n  of c o m p e t i t i v e  j e a l o u s i e s  b e t w e e n  
d e p a r t m e n t s  ( s a l a r i e s ,  w o r k i n g  c o n d i t i o n s ,  e t c .  } 
w h i c h  a f f e c t e d  o f f i c e r  m o r a l e ;  a n d ,  

- c o h e s i v e  p l a n n i n g  to m e e t  l a w  e n f o r c e m e n t  n e e d s .  

In  p o s i t i n g  i t s  f e e l i n g s ,  t h e  C o m m i s s i o n  n o t e d  s p e c i f i c  p r o b l e m  
a r e a s  a n d  d e t a i l e d  a n u m b e r  of  f u n c t i o n a l l y  o r i e n t e d  r e c o m m e n d a t i o n s .  
T h e  p r o b l e m  a r e a s  in  w h i c h  d i r e c t i o n s  w e r e  s u g g e s t e d  w e r e  a s  f o l l o w s :  
p o l i c e  d e p a r t m e n t h o u s i n g ;  p r i s o n  f a r m s ;  r e c o r d s ;  c o m m u n i c a t i o n s ;  
m o r a l e ;  s i g n  shop ;  v e h i c l e  c o s t s ;  m a n p o w e r  s h o r t a g e ;  a n d ,  j u v e n i l e  
d e l i n q u e n c y .  E a c h 0 f  t h e s e  s u b j e c t  a r e a s  i s  s u m m a r i z e d  b e l o w .  

P o l i c e  D e p a r t m e n t  H o u s i n g  

T h e  C o m m i s s i o n  o b s e r v e d  t h a t  the  J a c k s o n v i l l e  C i t y  P o l i c e  
D e p a r t m e n t  w a s  in  n e e d  of  a n e w  h e a d q u a r t e r s  b u i l d i n g ;  t h e  S h e r i f f ' s  
D e p a r t m e n t  h o u s e d  in  t he  C o u n t y  C o u r t h o u s e  w a s  e x t r e m e l y  c r a m p e d  f o r  

i 

1] I b i d . ,  p: 10Z. 
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space ;  and ,  tha t  the f a c i l i t i e s  at  the  coun ty  j a i l  w e r e  b e c o m i n g  o v e r -  
c r o w d e d .  C o m m i s s i o n  m e m b e r s  no t ed  that  u p g r a d i n g  and c o n s t r u c t i o n  
of n e w  f a c i l i t i e s  for  e a c h  of t h e s e  s e p a r a t e  un i t s  would  be v e r y  c o s t l y .  
Thus ,  t h e y  r e c o m m e n d e d  tha t  the  c o n s o l i d a t e d  law e n f o r c e m e n t  a g e n c y  
be l o c a t e d  in a s ing le  new  bu i ld ing .  F u r t h e r ,  t h e y  s u g g e s t e d  that  the  coun ty  
j a i l  f a c i l i t i e s  r e m a i n  in  o p e r a t i o n  fo l lowing  c o n s o l i d a t i o n  but tha t  the  
c i t i z e n r y  r e c o g n i z e  the  fact  tha t  a d d i t i o n a l  j a i l  f a c i l i t i e s  would  be n e e d e d  
in f u t u r e  y e a r s .  

P r i s o n  Farms 

As no t ed  above ,  the  o p e r a t i o n s  of the  coun ty  and c i ty  p r i s o n  f a r m s  
w e r e  not a d m i n i s t r a t i v e l y  a s s o c i a t e d  wi th  the  law e n f o r c e m e n t  o p e r a t i o n s  
of the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  or  the  D u r a l  County  S h e r i f f ' s  Off ice .  
In add i t i on ,  n e i t h e r  of the p r e - c o n s o l i d a t i o n  p r i s o n  f a r m s  had r e h a b i l i t a t i v e  
p r o g r a m s .  Thus ,  the  Study C o m m i s s i o n  r e c o m m e n d e d  tha t :  

the  p r i s o n  f a r m s  be p l a c e d  u n d e r  the  j u r i s d i c t i o n  
of the  un i f i ed  po l i ce  d e p a r t m e n t ;  

the coun ty  p r i s o n  f a r m  (an o u t d a t e d  fac i l i ty )  be a b o l i s h e d  
and the  c i t y  p r i s o n  f a r m  be e x p a n d e d  to a c c o m m o d a t e  
the  n e e d s  of the un i f i ed  po l i ce  a g e n c y ;  

f a c i l i t i e s  fo r  a l c o h o l i c  r e h a b i l i t a t i o n  be i n c l u d e d  in 
the c o m b i n e d  p r i s o n  f a r m  o p e r a t i o n ;  and,  

a m o r e  p r o f e s s i o n a l  a p p r o a c h  be d e v e l o p e d  r e g a r d i n g  
p a r o l e  and p r o b a t i o n  for  p r i s o n  f a r m  i n m a t e s  i nc lud ing  
m o r e  e m p h a s i s  on job  p l a c e m e n t .  

R e c o r d s  

R e c o g n i z i n g  tha t  one of the  m o s t  i m p o r t a n t  e l e m e n t s  of e f f i c i e n t  
l aw e n f o r c e m e n t  p r o g r a m m i n g  is a sound  r e c o r d s  s y s t e m ,  the  C o m m i s s i o n  
a n a l y z e d  c o n d i t i o n s  in the  p r e - c o n s o l i d a t i o n  d e p a r t m e n t s .  T h e i r  r e s e a r c h  
found tha t  m a j o r  r e c o r d s  c e n t e r s  e x i s t e d  in the  J a c k s o n v i l l e  P o l i c e  D e p a r t -  
m e n t  and the  S h e r i f f ' s  D e p a r t m e n t ,  wi th  m o r e  l i m i t e d  f a c i l i t i e s  in the  
B e a c h  d e p a r t m e n t s ;  the  r e c o r d s  c e n t e r  in the  S h e r i f f ' s  D e p a r t m e n t ,  p r i -  
m a r i l y  due to p e r s o n n e l  s h o r t a g e s ,  was  open  on ly  s i x t e e n  h o u r s  a day;  and,  
e a c h  of the d e p a r t m e n t s  was  i n t e r e s t e d  in f u r t h e r  m e c h a n i z a t i o n  of r e c o r d s  
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t h r o u g h  the  use  of data  p r o c e s s i n g .  The C o m m i s s i o n  c o n c l u d e d  tha t  
a s ing le  r e c o r d s  c e n t e r ,  open  t w e n t y - f o u r  h o u r s  a day, was n e e d e d .  
F u r t h e r ,  the  C o m m i s s i o n  m a i n t a i n e d  that  a s i n g l e  r e c o r d s  d e p a r t m e n t  
w i th in  a u n i f i e d  po l i ce  o p e r a t i o n  would  p r o v e  e c o n o m i c a l l y  a d v a n t a g e o u s  
v i s - a - v i s  the  u t i l i z a t i o n  of da ta  p r o c e s s i n g  e q u i p m e n t .  

C o m m u n i c a t i o n s  

As is t r a d i t i o n a l l y  the  c a s e  a m o n g  s e p a r a t e  p o l i c e  and o t h e r  
pub l ic  s a f e t y  a g e n c i e s ,  t h e  v a r i o u s  d e p a r t m e n t s  ex tan t  in the Duval  County  
a r e a  r e c e i v e d  one a n o t h e r s  c a l l s .  Thus ,  the  Study C o m m i s s i o n  r e c o m m e n d e d  
the  e s t a b l i s h m e n t  of  a s ing le  c o m m u n i c a t i o n s  c e n t e r  in the p r o p o s e d  po l i ce  
d e p a r t m e n t .  It was  m a i n t a i n e d  that  such  a c e n t e r  would  p r o v i d e  fo r  m o r e  
r a p i d  p o l i c e  r e s p o n s e  t h r o u g h o u t  the  m e t r o p o l i t a n  a r e a  and would  r e q u i r e  
f e w e r  d i s p a t c h  p e r s o n n e l .  

M o r a l e  

The  C o m m i s s i o n  n o t e d  tha t  m o r a l e  p r o b l e m s  w e r e  e x p e r i e n c e d  
! 

f r o m  t i m e  to t i m e  in the  s e p a r a t e  po l i ce  d e p a r t m e n t s .  T h e s e  p r o b l e m s  
w e r e  a t t r i b u t e d  in p a r t  to the  v a r y i n g  s a l a r y  s c h e d u l e s  add d i f f e r i n g  
f r i n g e  b e n e f i t  p r o g r a m s  w h i c h  e x i s t e d .  It was  c o n c l u d e d  tha t  a s i ng l e  
d e p a r t m e n t ,  wi th  u n i f o r m  s a l a r i e s  and  f r i n g e b e n e f i t  p r o g r a m s ,  would  
e l i m i n a t e  p r o b l e m s .  

Sign Shop 

As r e p o r t e d  above ,  the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  o p e r a t e d  
a r e g u l a t o r y  s ign  shop.  A f t e r  c o n s i d e r i n g  the ba s i c  n a t u r e  of the  law 
e n f o r c e m e n t  func t ion ,  the Study C o m m i s s i o n  c o n c l u d e d  tha t  th i s  r e ' s p o n s i b i l i t y  
shou ld  be l o c a t e d  in a n o t h e r  d e p a r t m e n t  in the c o n s o l i d a t e d  g o v e r n m e n t .  
It w a s ,  t h e r e f o r e ,  r e c o m m e n d e d  tha t  the  s ign  shop be r e m o v e d  f r o m  the  po l ice  
d e p a r t m e n t  and a s s i g n e d  to the Highway  D e p a r t m e n t .  

V e h i c l e  Cos t s  

The  C o m m i s s i o n  r e c o g n i z e d  tha t  t r a n s p o r t a t i o n  was  a n e c e s s a r y  
but e x p e n s i v e  i t e m  in the  o p e r a t i o n  of any  po l i ce  agency .  H o w e v e r ,  it was  
a g r e e d  tha t  " . . a un i f i ed  d e p a r t m e n t  shou ld  r e a l i z e  s a v i n g s  in i ts  
m o t o r i z e d  f l e e t  o p e r a t i o n s ,  as f l e e t  s i z e  and m i l e a g e  r i s e ,  a c q u i s i t i o n  c o s t s  
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and o p e r a t i n g  c o s t s  p e r  m i l e  c o m e  down. ,,_1/ It w a s ,  t h e r e f o r e ,  r e c o m m e n d e d  
tha t  the d e p a r t m e n t ' s  f l e e t  be p u r c h a s e d  and m a i n t a i n e d  t h r o u g h  a c i t y -  
wide  c e n t r a l  s e r v i c e s  o p e r a t i o n .  

M a n p o w e r  S h o r t a g e  

The  C o m m i s s i o n  w a s  c o g n i z a n t  of the  f ac t  tha t  whi l e  the  J a c k s o n -  
v i l l e  P o l i c e  D e p a r t m e n t  had a s u f f i c i e n t  n u m b e r  of u n i f o r m e d  p e r s o n n e l ,  
the  S h e r i f f ' s  Off ice  was  u n d e r s t a f f e d .  It was  m a i n t a i n e d ,  h o w e v e r ,  t ha t  a 
un i f i ed  po l i ce  d e p a r t m e n t  would  p r o v i d e  f a r  b e t t e r  u t i l i z a t i o n  of t o t a l  po l i ce  
p e r s o n n e l .  F u r t h e r ,  the  C o m m i s s i o n  a d v i s e d  tha t  a n y  s t a t i s t i c a l  s h o r t a g e s  
t ha t  m i g h t  s t i l l  e x i s t  a f t e r  the  u n i f i c a t i o n  of po l i ce  a g e n c i e s  would  "be  
c o m p e n s a t e d  in  tha t  b e t t e r  w o r k i n g  t o o l s ,  m o r e  p r o m o t i o n a l  o p p o r t u n i t y ,  
b e t t e r  pay  and b e t t e r  w o r k i n ~  c o n d i t i o n s  for  i t s  p e r s o n n e l  " would  
r e s u l t  f r o m  c o n s o l i d a t i o n .  2_./ 

J u v e n i l e  D e l i n q u e n c y  

The  C o m m i s s i o n  no ted  tha t  j u v e n i l e  p r o b l e m s  and the  i s s u e  of 
j u v e n i l e  d e l i n q u e n c y  had  not  b e e n  g i v e n  h igh  p r i o r i t y  by the  d e p a r t m e n t s  
f u n c t i o n i n g  in D u r a l  County .  As r e p o r t e d  above ,  t h i s  f u n c t i o n  was  h a n d l e d  
by  p e r s o n n e l  d e t a i l e d  to the  I n v e s t i g a t i o n s  D i v i s i o n  of the O p e r a t i o n s  B u r e a u  
in  the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  and the  I n v e s t i g a t i o n s  and E n f o r c e -  
m e n t  D e p a r t m e n t  of the  S h e r i f f ' s  D e t e c t i v e  D iv i s ion .  T h i s  r o l e  was  in  
add i t i o n  to the  m o r e  t r a d i t i o n a l  and  r e g u l a r  r e s p o n s i b i l i t i e s  of t h e s e  u n i t s .  
T h u s ,  m a i n t a i n i n g  tha t  po l i ce  s p e c i a l i s t s  in j u v e n i l e  d e l i n q u e n c y  of ten  
r e d u c e  the  p r o b l e m ,  i t  was  r e c o m m e n d e d  tha t  the  un i f i ed  po l i ce  d e p a r t m e n t  
i nc lude  a j u v e n i l e  d i v i s i o n .  

THE F I N A L  P R O P O S A L  FOR THE ORGANIZATION OF C O N S O L I D A T E D  
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LAW ENFORCEMENT 

T h r o u g h  the w o r k i n g s  of the  Duval  L e g i s l a t i v e  D e l e g a t i o n ,  a 
d e s c r i p t i o n  of wh ich  was  p r e s e n t e d  as  p a r t  of C h a p t e r  I, n u m e r o u s  c h a n g e s  
w e r e  m a d e  to the L o c a l  G o v e r n m e n t  S tudy  C o m m i s s i o n ' s  o r i g i n a l  l aw 
e n f o r c e m e n t  r e c o m m e n d a t i o n s .  T h e s e  c h a n g e s  i n c l u d e d  d e c i s i o n s  to m a k e  
the  S h e r i f f  an  e l e c t i v e  p o s i t i o n ;  to g ive  h i s  of f ice  c o m p l e t e  r e s p o n s i b i l i t y  

1/ Ibid. 
~ /  Ibid.  
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f o r  law e n f o r c e m e n t ;  and,  to a s s i g n  g e n e r a l  publ ic  s a f e t y  and o t h e r  
r e g u l a t o r y  a c t i v i t i e s  e l s e w h e r e  in the  new g o v e r n m e n t .  

With s p e c i f i c  r e f e r e n c e  to the  e l e c t i v e  s t a tus  of the  S h e r i f f ,  a 
n u m b e r  of f o r c e s  w e r e  i nvo lved .  T h e s e  i n c l u d e d  the suppo r t  of the  F l o r i d a  
S h e r i f f ' s  B u r e a u  for  an e l e c t e d  Sher i f f ;  the a t t i t ude  e x p r e s s e d  by Duval  
c o u n t i a n s  tha t  such  a change  would  p r o v i d e  a c h e c k  on the  g e n e r a l  g o v e r n -  
m e n t  a d m i n i s t r a t i o n ;  and tha t  it would  e n h a n c e  the  p o w e r  of t h e i r  ba l lo t .  
The  s t r a t e g y  and c o m p r o m i s e  beh ind  the shi f t  f r o m  an a p p o i n t e d  to an 
e l e c t e d  S h e r i f f  was  s u m m a r i z e d  by one m e m b e r  of the  d e l e g a t i o n  as  f o l l o w s : l /  

You can  deba t e  the  logic  as  to w h e t h e r  the  S h e r i f f  
shou ld  be  e l e c t e d  or  appo in t ed .  Tha t  cou ld  have  b e e n  
the  f o c a l  point  ~of d i s c u s s i o n s .  But you d o n ' t  want  to 
ge t  tha t  type  of i s s u e  in to  the  d e b a t e ,  and  r i s k  l o s i n g  
the  e n t i r e  th ing  b e c a u s e  of i t  . We d e t e r m i n e d  
to t ake  any th ing  r e a s o n a b l e  . It was  v e r y  
p r a c t i c a l  p o l i t i c s .  

M o r e o v e r ,  t h e s e  r e v i s i o n s  w e r e  p o l i t i c a l  c o m p r o m i s e s  m a d e  
u n d e r  p r e s s u r e .  It is  d e b a t a b l e  w h e t h e r  the  c h a n g e s  i m p r o v e d  the  s t r u c t u r e  
of t he  new  g o v e r n m e n t .  T h e y  did ,  h o w e v e r ,  i m p r o v e  c o n s o l i d a t i o n ' s  c h a n c e  
fo r  s u c c e s s  at  the  po l l s .  2_/ 

T h u s ,  the  Off ice  of the  She r i f f  b e c a m e  a s e p a r a t e  o p e r a t i o n  f r o m  
the  P u b l i c  Safe ty  D e p a r t m e n t .  In so doing ,  the  d e l e g a t i o n  m a d e  the  
fo l lowing  r e v i s i o n s  : 

the  e n v i s i o n e d  e x p a n s i o n  of the  S h e r i f f ' s  d u t i e s  as 
D i r e c t o r  of Pub l i c  Safe ty  was  cut  b a c k  to m a k e  h i m  
in c h a r g e  s o l e l y  of law e n f o r c e m e n t ;  

the  p o s i t i o n  of She r i f f  was  c h a n g e d  f r o m  a p p o i n t i v e  
to e l e c t i v e ;  

the S h e r i f f ' s  q u a l i f i c a t i o n s ,  p r e v i o u s l y  p r o f e s s i o n a l  in 
n a t u r e ,  r e q u i r e d  on ly  that  he be a q u a l i f i e d  e l e c t o r  
r e s i d i n g  in D u r a l  County;  

1/ 

z/ 

D a m o n  C. M i l l e r ,  The  J a c k s o n v i l l e  C o n s o l i d a t i o n :  The P r o c e s s  of M e t r o -  
po l i t an  R e f o r m ,  a s e n i o r  t h e s i s  to the  D e p a r t m e n t  of P o l i t i c s ,  P r i n c e t o n  
U n i v e r s i t y  ( P r i n c e t o n :  by the  a u t h o r ,  A p r i l  16, 1968}, p. 89. 
R i c h a r d  M a r t i n ,  C o n s o l i d a t i o n :  J a c k s o n v i l l e - D u r a l  County ,  The D y n a m i c s  
of Urban Political Reform (Jacksonville: Crawford Publishing Co., 1968), 
p. I06, 118, 120 and passim. 
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h i s  t e r m  of o f f i ce  was  se t  at  f ou r  y e a r s  i n s t e a d  
of "a t  the  p l e a s u r e "  of the  m a y o r ;  

he  w a s  r e q u i r e d  to devo t e  fu l l  t i m e  to the  o f f ice ;  

h i s  s a l a r y ,  p r e v i o u s l y  not  m e n t i o n e d ,  was  
s p e c i f i e d ;  

t r a f f i c  e n g i n e e r i n g ,  a q u a s i - l a w  e n f o r c e m e n t  
f u n c t i o n ,  w a s  m a d e  the S h e r i f f ' s  r e s p o n s i b i l i t y  
r a t h e r  t h a n  tha t  of the  D i r e c t o r  of P u b l i c  Safe ty ;  
and ,  

the  o r g a n i z a t i o n  of the Off ice  of the  S h e r i f f  w a s  
s p e c i f i e d .  

O T H E R  R E C O M M E N D A T I O N S  OF THE STUDY COMMISSION THAT 
A F F E C T E D  THE O P E R A T I O N  OF THE O F F I C E  OF THE S H E R I F F  1__ / 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

M o t o r  P o o l  

With  r e g a r d  to m o t o r  poo l  o p e r a t i o n s ,  the C o m m i s s i o n  l e a r n e d  
tha t  the  p r e - c o n s o l i d a t i o n  un i t s  o p e r a t e d  o v e r  1 ,600  m o t o r  v e h i c l e s  of 
one t ype  o r  a n o t h e r .  S p e c i f i c a l l y ,  it was  found  tha t  " J a c k s o n v i l l e  
C i ty  g a r a g e  m a i n t a i n e d  1 ,040  v e h i c l e s ;  the  J a c k s o n v i l l e  P o l i c e  g a r a g e  
o p e r a t e d  / 184 v e h i c l e s ;  the  F i r e  D e p a r t m e n t  had  a n o t h e r  t h i r t y  o r  m o r e  
v e h i c l e s  and ,  the  Coun ty  g a r a g e ,  f o r  the o f f i c e s  u n d e r  the  Coun ty  
C o m m i s s i o n  had  266 v e h i c l e s  . . (whi le)  the  S h e r i f f ' s  D e p a r t m e n t ,  
Coun ty  F i r e  D e p a r t m e n t  and the Schoo l  B o a r d  had  t h e i r  own s e p a r a t e  
a r r a n g e m e n t s .  " 2 /  In a d d i t i o n ,  it was  found  tha t  the  l o c a l  g o v e r n m e n t s  
s u b s i d i z e d  a l a r g e  n u m b e r  of e m p l o y e e s  wi th  c a r  a l l o w a n c e s  fo r  u s e  of t h e i r  
p e r s o n a l  v e h i c l e s  w h i l e  on duty .  As a r e s u l t  of t h e s e  f i n d i n g s ,  the 
C o m m i s s i o n  c o n c l u d e d  tha t  " . the  a c t u a l  c o s t  of a l l  th i s  t r a n s p o r t a t i o n  
e x c e e d e d  $ 3 , 0 0 0 , 0 0 0  a n n u a l l y  . the  a c t u a l  i n c l u d i n g  p u r c h a s e  p r i c e s  or  
r e s a l e  d e p r e c i a t i o n  and  the a c t u a l  c o s t  f i g u r e s  fo r  th is  t r a n s p o r t a t i o n  
w e r e  l o d g e d  in  a l m o s t  as  m a n y  p l a c e s  as  t h e r e  w e r e  v e h i c l e s .  " The  
C o m m i s s i o n  f u r t h e r  n o t e d  tha t  " as  d e m a n d s  on the t ax  d o l l a r  
h a v e  b e c o m e  t i g h t e r  and  g o v e r n m e n t  v e h i c l e  u s a g e  h a s  i n c r e a s e d ,  the  
s h o r t c o m i n g s  of ' l o o s e '  p r a c t i c e  h a v e  b e c o m e  m o r e  e v i d e n t .  As of l a t e ,  

1/ A d e t a i l e d  a c c o u n t  of t h e s e  r e c o m m e n d a t i o n s  c a n  be found in the  W o r k i n g  
P a p e r  N u m b e r  III: The  R e c o m m e n d a t i o n s  of the L o c a l  G o v e r n m e n t  S tudy  
C o m m i s s i o n  of D u r a l  Coun ty ,  pp. 28-34 .  

Z/ L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  of D u r a l  Coun ty ,  B l u e p r i n t  f o r  

I m p r o v e m e n t ,  p. 65. 
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s o m e  s e v e r e  c r i t i c i s m  by the  m a s s  m e d i a  and the G r a n d  J u r y  has  b r o u g h t  
about  an i n c r e a s e d  a w a r e n e s s  of the  p r o b l e m  by the  publ ic  and l o c a l  
g o v e r n m e n t  o f f i c i a l s  a l i ke .  "_1] 

Thus ,  to i n s u r e  tha t  the  m o s t  m o d e r n  and s t r i n g e n t  m a n a g e m e n t  
m e t h o d s  would  be e m p l o y e d  and tha t  m a x i m u m  e f f i c i e n c y  and e c o n o m y  in 
v e h i c l e  a c q u i s i t i o n ,  m a i n t e n a n c e ,  and u t i l i z a t i o n  would  r e s u l t ,  the  
C o m m i s s i o n  c a l l e d  for  the  c r e a t i o n  of a coun tywide  m o t o r  pool  o p e r a t i o n .  
A M o t o r  P o o l  D i v i s i o n  was  s u b s e q u e n t l y  i n c o r p o r a t e d  in  the  c o n s o l i d a t i o n  
c h a r t e r .  

Data P r o c e s s i n g  

E l e c t r o n i c  da ta  p r o c e s s i n g  e q u i p m e n t  was  be ing  u s e d  by p r e -  
c o n s o l i d a t i o n  g o v e r n m e n t  a g e n c i e s .  F o r  e x a m p l e ,  the  Study C o m m i s s i o n  
l e a r n e d  tha t  the  coun ty ,  the  City of J a c k s o n v i l l e  and the  School  B o a r d  a l l  
had  m a j o r  c o m p u t e r s  in o p e r a t i o n .  In a d d i t i o n ,  i t  was  found tha t  the  coun ty  
was  c o n s i d e r i n g  a s e c o n d  c o m p u t e r  wh i l e  both  the  S h e r i f f ' s  Off ice  and the  
J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  w e r e  c o n s i d e r i n g  da ta  p r o c e s s i n g  e q u i p -  
m e n t  f o r  t h e i r  r e c o r d  c e n t e r s .  The p r o g n o s i s  was  tha t  e v e n  m o r e  da ta  
p r o c e s s i n g  e q u i p m e n t  would  be u s e d  in  the  fu tu re .  

Weigh ing  t h e s e  f a c t s  and r e c o g n i z i n g  tha t  da ta  p r o c e s s i n g  e q u i p -  
m e n t  was  e x t r e m e l y  e x p e n s i v e ,  the  C o m m i s s i o n  c o n c l u d e d  tha t  new 
e q u i p m e n t  shou ld  not  be p u r c h a s e d  r a n d o m l y .  It was  n o t e d  tha t  q u a l i f i e d  
s y s t e m s  a n a l y s t s  and p r o g r a m m i n g  p e r s o n n e l  w e r e  in s h o r t  supp ly  and  
such  s ta f f  was  n e c e s s a r y  if m a x i m u m  p o t e n t i a l  was  to be r e a l i z e d  f r o m  the  
u se  of da ta  p r o c e s s i n g  e q u i p m e n t .  2/ '  

When the  Study C o m m i s s i o n ' s  r e c o m m e n d a t i o n s  r e a c h e d  the  
v o t e r s  of D u r a l  County  t h e y  w e r e  in tac t .  A Data P r o c e s s i n g  D i v i s i o n  was  
e s t a b l i s h e d  in the  C e n t r a l  S e r v i c e s  D e p a r t m e n t  w h i c h  would  s e r v e t h e  n e e d s  
of a l l  o f f i c e s ,  d e p a r t m e n t s ,  b o a r d s  and a g e n c i e s  of the c o n s o l i d a t e d  
g o v e r n m e n t .  

P u r c h a s i n g  

L o c a l  g o v e r n m e n t  p u r c h a s i n g  p r a c t i c e s  of the  old c i t y  and coun ty  
g o v e r n m e n t s  w e r e  a m o n g  i t e m s  g i v e n  i n t e n s e  s c r u t i n y  by m a s s  m e d i a .  

1/ Ibid., p. 66. 
2/  I b i d . ,  p. 70. 
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In eva lua t ing  p u r c h a s i n g  p r o c e d u r e s ,  the C o m m i s s i o n  found tha t  m a n y  
of f ic ia l s  were  mak ing  g o v e r n m e n t  p u r c h a s e s  and us ing a v a r i e t y  of r u l e s  
and r e g u l a t i o n s .  F o r  examp le ,  it was l e a r n e d  that  a l though the Ci ty  of 
J a c k s o n v i l l e  had a " c e n t r a l "  p u r c h a s i n g  agent ,  va r i ous  d e p a r t m e n t s ,  
boards  and c o m m i s s i o n s  o f t t imes  made  t h e i r  own p u r c h a s e s .  It was a l so  
found tha t  the a u t h o r i t y  of the county  pu rchas ing  agent  was l i m i t e d  to those 
of f ices  under  the County C o m m i s s i o n .  The independen t ly  e l ec t ed  of f ices ,  
boa rd  and a u t h o r i t i e s  in the county  made  t he i r  own p u r c h a s i n g  a r r a n g e m e n t s .  

M o r e o v e r ,  the C o m m i s s i o n  concluded that  " a l l  of the 
o v e r l a p ,  dupl ica t ion  and i n c o n s i s t e n c y  lead  to ~governmental  and public 
confus ion  and to i ne f f i c i ency  and high cos t .  , , 1 /  Consequen t ly ,  the 
C o m m i s s i o n  r e c o m m e n d e d  the e s t a b l i s h m e n t  of a s ing le ,  countywide 
P u r c h a s i n g  Div i s ion  in the C e n t r a l  S e r v i c e s  D e p a r t m e n t  and out l ined po l icy  
gu ide l ines  and r e s p o n s i b i l i t i e s  for  the d iv i s ion .  They  r e a s o n e d  tha t  such 
a d e p a r t m e n t  would s a f e g u a r d  public spending by: p rov id ing  a u n i f o r m  set  
of po l icy  r u l e s ;  i n s u r i n g  the use of p r o f e s s i o n a l l y  t r a i n e d  p u r c h a s i n g  staff ;  
and, p romot ing  i n c r e a s e d  saving th rough  quant i ty  buying.  This  p r o v i s i o n  
was i n c o r p o r a t e d ,  en toto,  in  the f ina l  conso l ida t ion  c h a r t e r .  

1/ Ib id , ,  p. 57. 
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Sec t i on  IV 

A P E R S P E C T I V E  F O R  O T H E R S  

THE HISTORY,  STATUS AND ORGANIZATION OF P O L I C E  
O P E R A T I O N S  P R I O R  TO C ONSOLIDATION 

The  h i s t o r y  of l aw e n f o r c e m e n t  o p e r a t i o n s  in  the  Ci ty  of 
J a c k s o n v i l l e  and D u r a l  Coun ty  d a t e s  b a c k  to the  1800 ' s .  Dur ing  t h i s  
p e r i o d  o r g a n i z a t i o n a l  p a t t e r n s  and  m a n a g e m e n t  s t r a t e g i e s  w e r e  fo rged .  
E m p l o y e e  and c i t i z e n  e x p e c t a t i o n s  in  t e r m s  of a g e n c y  o p e r a t i o n s  a l s o  
d e v e l o p e d .  In s h o r t ,  a l b e i t  un ique ,  e a c h  a g e n c y  m a n i f e s t e d  c h a r a c t e r i s -  
t i c s  c o m m o n  to t h e i r  s i s t e r  a g e n c i e s  t h r o u g h o u t  the  c o u n t r y  p r i o r  to 
c o n s o l i d a t i o n .  

On the one hand ,  the  c i t y  po l i ce  d e p a r t m e n t  was  o r g a n i z e d  and 
a d m i n i s t e r e d  c o n s i s t e n t  wi th  c o n t e m p o r a r y  l o c a l  law e n f o r c e m e n t  t h e o r y .  
The d e p a r t m e n t  had  b e e n  r e o r g a n i z e d  j u s t  p r i o r  to c o n s o l i d a t i o n  to p r o v i d e  
fo r  the  m o s t  e f f i c i e n t ,  e f f e c t i v e  and n o n - p o l i t i c a l  d e l i v e r y  of po l i ce  s e r v i c e s .  
The  a g e n c y  was  a l s o  w e l l  f i n a n c e d  and  s t a f fed .  F i n a l l y ,  the  d e p a r t m e n t  
o p e r a t e d  a s  the  b a s i s  of the  l a w s  and  o r d i n a n c e s  of the  c i ty .  

On the  o t h e r  hand ,  the  c o u n t y  S h e r i f f ' s  Off ice  o p e r a t e d  on a l e s s  
s t r u c t u r e d  f r a m e w o r k ;  h a d  f e w e r  e m p l o y e e s ;  found f i n a n c i n g  to be a 
p r o b l e m  and  o p e r a t e d  on the b a s i s  of s t a t e  s t a t u t e s .  F i n a l l y ,  wh i l e  the  
c i t y  f o r c e  dea l t  t h r o u g h  a m u n i c i p a l  c o u r t  s y s t e m ,  the  coun ty  S h e r i f f  
o p e r a t e d  t h r o u g h  and,  in  f ac t ,  s e r v e d  the s t a t e  c o u r t s .  M o r e o v e r ,  wh i l e  
the  p r o v i s i o n  of po l i ce  s e r v i c e s  was  the r e s p o n s i b i l i t y  of both a g e n c i e s ,  
t h e i r  o r g a n i z a t i o n  and  a p p r o a c h  t o w a r d  p r o v i d i n g  t h e s e  s e r v i c e s  d i f f e r e d .  
F u r t h e r ,  the  t y p e s  of d a y - t o - d a y  o p e r a t i n g  p r o b l e m s  f a c e d  by the two 
d e p a r t m e n t s  a l s o  d i f f e r e d .  T h u s ,  the  f r a m e r s  of c o n s o l i d a t i o n  w e r e  c o n -  
f r o n t e d  wi th  a m u l t i f a c e t e d  p r o b l e m - - a  c h a l l e n g e  of a l e g a l ,  o r g a n i z a t i o n a l ,  
p e r s o n a l  and  f i n a n c i a l  n a t u r e .  T h e s e  d i s s i m i l a r i t i e s  c r e a t e d  p r o b l e m s  when  
the two a g e n c i e s  w e r e  m e r g e d  ( th i s  i s s u e  i s  d e t a i l e d  in the  fo l lowing  c h a p t e r ) .  

P a t e n t l y ,  t h e s e  d i f f i c u l t i e s  did not d a m p e n  the e n t h u s i a s m  of 
J a c k s o n v i l l e ' s  c o n s o l i d a t i o n  a r c h i t e c t s .  O t h e r s  c o n t e m p l a t i n g  the  s u b j e c t  
shou ld ,  h o w e v e r ,  c a r e f u l l y  e v a l u a t e  w h e r e  the po l i ce  a g e n c i e s  to be m e r g e d  
s t and  r e g a r d i n g  t h e s e  m a t t e r s .  In a d d i t i o n ,  o t h e r  t r a d i t i o n a l  i s s u e s  wi th  
r e g a r d  to the  d e l i v e r y  of po l i ce  s e r v i c e s  shou ld  be e v a l u a t e d  p r i o r  to a 
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d e c i s i o n  to c o n s o l i d a t e ;  e . g .  c r i m e  r a t e  by type  of o f f ense  in the  a r e a s  
be ing  e v a l u a t e d  fo r  m e r g e r .  In the  end ,  such  an e v a l u a t i o n  m i g h t  d i s c l o s e  
tha t  c o n s o l i d a t i o n  is  not  the  b e s t  so lu t ion :  d o l l a r s ,  m a n p o w e r  d i f f e r e n t i a l s  
and  o r g a n i z a t i o n a l  a r r a n g e m e n t s  m a y  be i n s u r m o u n t a b l e  v a r i a b l e s .  F u r t h e r ,  
such  an e v a l u a t i o n  m a y  point  to the p r o p r i e t y  of a n o t h e r  t e c h n i q u e ;  i. e. 
m u t u a l  a id  p a c t s ,  i n t e r l o c a l  c o n t r a c t i n g ,  or  the  c o n s o l i d a t i o n  of a s e l e c t e d  
n u m b e r  of v a r i o u s  s e r v i c e  f u n c t i o n s  such  as  c o m m u n i c a t i o n s ,  r e c o r d s  
and  p u r c h a s i n g  to  i m p r o v e  the  d e l i v e r y  of po l i c e  s e r v i c e s  on an a r e a w i d e  
b a s i s .  

THE P R O P O S E D  RESTRUCTURING OF P U B L I C  S A F E T Y  OPERATIONS 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

AND THE IMPACT OF THE P O L I T I C A L  PROCESS 

F o c u s i n g  on e c o n o m y ,  e f f i c i e n c y  and a d m i n i s t r a t i v e  a c c o u n t a b i l i t y ,  
b y - w o r d s  of "good  g o v e r n m e n t "  and  " m o d e r n  a d m i n i s t r a t i v e  o r g a n i z a t i o n " ,  
the  a r c h i t e c t s  of the  J a c k s o n v i l l e  c o n s o l i d a t i o n  p l anned  fo r  a f u l l - s e r v i c e  
pub l ic  s a f e t y  d e p a r t m e n t .  Its h e a d  was  to be  a t r a i n e d  p r o f e s s i o n a l ,  s e r v i n g  
as  a m e m b e r  of a h o m o g e n o u s  m a n a g e m e n t  t e a m  a c c o u n t a b l e  to the M a y o r  of 
the  c o n s o l i d a t e d  g o v e r n m e n t .  / 

\ 
\ 

Though  th i s  p r o p o s a l  had  i n h e r e n t  a d v a n t a g e s ,  it e m b o d i e d  one 
c r i t i c a l  d i s a d v a n t a g e - - i t  was  not  p o l i t i c a l l y  pa l a t ab l e .  The  o r i g i n a l  
r e c o m m e n d a t i o n s  of t he  c o n s o l i d a t i o n  f r a m e r s  w e r e ,  as  a r e s u l t ,  s i g n i f i -  
c a n t l y  a l t e r e d  to the d i s p l e a s u r e  of  s o m e  of t h o s e  i nvo lved .  The p o l i t i c a l  
p r o c e s s  in J a c k s o n v i l l e  m i r r o r e d  the  a t t i t u d e s  and e x p e c t a t i o n s  of lay 
c i t i z e n s ,  l oca l  o f f i c i a l s  and s t a te  l e g i s l a t o r s  a l ike .  A s i m i l a r  e x p e r i e n c e  m i g h t  
be e x p e c t e d  by o t h e r s  c o n t e m p l a t i n g  a w h o l e s a l e  change  in g o v e r n m e n t  
o r g a n i z a t i o n ;  logic  and the  i d e a l s  of good g o v e r n m e n t  a r e  o f t t i m e s  o v e r -  
s h a d o w e d  by " p r a c t i c a l  p o l i t i c s "  as  i l l u s t r a t e d  by the  J a c k s o n v i l l e  
e x p e r i e n c e  and as  s e e n  in v a r i o u s  o the r  r e o r g a n i z a t i o n  a t t e m p t s  wh ich  have  
b e e n  m a d e  t h r o u g h o u t  the Un i t ed  S ta t e s .  
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Chapter III 

T H E  M O N T H S  P R E C E D I N G  C O N S O L I D A T I O N :  

A T I M E  O F  T R A N S I T I O N  
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S e c t i o n  I 

THE GENERAL GOVERNMENT MERGER 

THE LEGAL FRAMEWORK UNDERGIRDING TRANSITION 

The  C h a r t e r  of the  C o n s o l i d a t e d  G o v e r n m e n t  of the  Ci ty  of 
J a c k s o n v i l l e  a u t h o r i z e d  a t r a n s i t i o n  p e r i o d  to s e r v e  as  a f i r s t  s t ep  in the 
p r o c e s s  of a c h i e v i n g  c o n s o l i d a t e d  g o v e r n m e n t ,  l /  The  p r o c e s s  was  i n i t i a t e d  
w i th  a p r i m a r y  e l e c t i o n  he ld  in O c t o b e r ,  1967, f o l l o w e d  by a g e n e r a l  e l e c t i o n  
on D e c e m b e r  5. Of f i c i a l s  to be e l e c t e d  i n c l u d e d  the m a y o r ,  c i t y  c o u n c i l m e n ,  
a t ax  a s s e s s o r ,  a s u p e r v i s o r  of e l e c t i o n s ,  the s h e r i f f ,  a j u d g e  of the m u n i c i -  
pa l  c o u r t ,  and  m e m b e r s  of the  n e w  c i v i l  s e r v i c e  b o a r d .  T h o s e  p e r s o n s  
e l e c t e d  w e r e  to t ake  o f f ice  on M a r c h  l ,  1968, for  p u r p o s e s  of o r g a n i z i n g  
the  c o n s o l i d a t e d  g o v e r n m e n t .  

T o g e t h e r  wi th  a u t h o r i z i n g  the  t r a n s i t i o n  g o v e r n m e n t  to o~zersee and 
p l an  fo r  the  c o n s o l i d a t i o n ,  the  C h a r t e r  p r o v i d e d  specif . ic '  g u i d e l i n e s  
f o r  the  fund ing  of the t r a n s i t i o n  g o v e r n m e n t  and  the  c o - e x i s t e n c e  of the  p r e -  
c o n s o l i d a t i o n  g o v e r n m e n t s  wi th  the t r a n s i t i o n  s t r u c t u r e .  P r o v i s i o n w a s  a l s o  m a d e  
to l i m i t  c o n f u s i o n  and  p o s s i b l e  a c r i m o n y  b e t w e e n  m e m b e r s  of the  g o v e r n m e n t s  
to be m e r g e d .  A s u m m a r y  of t h e s e  t o p i c s  is p r e s e n t e d  be low .  

O r g a n i z a t i o n  of the  C o n s o l i d a t e d  G o v e r n m e n t  

The  r e s p o n s i b i l i t y  fo r  o r g a n i z i n g  the  c o n s o l i d a t e d  g o v e r n m e n t  d u r i n g  
the  t r a n s i t i o n  p e r i o d  was  p l a c e d  on m e m b e r s  of both the  l e g i s l a t i v e  and  
e x e c u t i v e  b r a n c h e s .  S p e c i f i c  p o w e r s  and  d u t i e s  m a n d a t e d  by the C h a r t e r  
w e r e  as  f o l l o w s :  

The  M a y o r  w a s  to appo in t  d e p a r t m e n t  d i r e c t o r s ;  a c h i e f  
a d m i n i s t r a t i v e  o f f i c e r ;  a c i ty  a c c o u n t a n t ;  a t r e a s u r e r ;  
and ,  a c i t y  a t t o r n e y .  F u r t h e r ,  he was  c h a r g e d  wi th  the 
p r e p a r a t i o n  of a budge t  fo r  the  f i r s t  y e a r  of the  c o n s o l i -  
d a t e d  g o v e r n m e n t .  

1/ A d e t a i l e d  a c c o u n t  of c h a r t e r  p r o v i s i o n s  c o n c e r n i n g  th i s  m a t t e r  c a n  
be found  in the W o r k i n g  P a p e r  N u m b e r  V: The  Months  P r e c e d i n g  
C o n s o l i d a t i o n :  A T i m e  of T r a n s i t i o n ,  pp. 1-5.  
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The C o u n c i l  was  g r a n t e d  a u t h o r i t y  to ho ld  o r g a n i z a t i o n a l  
m e e t i n g s ;  to e s t a b l i s h  s t a n d i n g  and  ad hoc c o m m i t t e e s ;  
and ,  to s e l e c t  i ts  o f f i c e r s  and  e m p l o y e e s .  The C o u n c i l  
was  f u r t h e r  e m p o w e r e d  to c o n f i r m  d e p a r t m e n t a l  a p p o i n t -  
m e n t s  m a d e  by the M a y o r ;  fix the s a l a r y  of t h o s e  a p p o i n t e e s ;  
and ,  t ake  a c t i o n ,  by Augus t  1, 1968, on the  M a y o r ' s  budge t .  

The t a x a ~ s e s s o r ,  t ax  c o l l e c t o r ,  s u p e r v i s o r  of e l e c t i o n s ,  
m e m b e r s  of the C iv i l  S e r v i c e  B o a r d ,  and the S h e r i f f  w e r e  
to s u b m i t  b u d g e t  r e c o m m e n d a t i o n s  to the  M a y o r ' s  f i n a n c e  
d i r e c t o r  by J u l y  1, 1968. 

A l though  l i m i t e d ,  the  a r c h i t e c t s  of the  C h a r t e r  f e l t  tha t  the  .e f f ic ient  

e x e c u t i o n  of t h e s e  d u t i e s  w i th in  the  l i m i t e d  ' t r a n s i t i o n  p e r i o d  would  p r o v i d e  
f o r  the  s m o o t h  t r a n s f e r  of f u n c t i o n s  and r e s p o n s i b i l i t i e s  f r o m  the  o ld  s y s t e m  
to the  C o n s o l i d a t e d  G o v e r n m e n t  of the Ci ty  of J a c k s o n v i l l e  on O c t o b e r  1, 1968. 

The  F i n a n c i n g  of the  T r a n s i t i o n  P e r i o d  

C o s t s  a s s o c i a t e d  wi th  o r g a n i z i n g  the  new g o v e r n m e n t  w e r e  a l s o  
p r o v i d e d  fo r  in the  C h a r t e r .  It w a s  r e q u i r e d  tha t  D u r a l  Coun ty  a p p r o p r i a t e  
m o n i e s  to c o v e r  the c o s t  of the  c o n s o l i d a t e d  g o v e r n m e n t  e l e c t i o n  and  the  
c o s t s  of pay ing  the  o f f i c i a l s  of the  new g o v e r n m e n t  f r o m  M a r c h  1 to O c t o b e r  1, 
1968. N o t a b l y ,  the C h a r t e r  did not  p r o v i d e  m o n i e s  to p u r c h a s e  m a t e r i a l s ,  
e q u i p m e n t ,  o r  to e n t e r  in to  c o n t r a c t s  o r  o t h e r  l o n g - t e r m  c o m m i t m e n t s .  
S e e m i n g l y ,  such  e x p e n s e s  w e r e  c o n s i d e r e d  to be p a r t  of the f i r s t  y e a r ' s  
o p e r a t i n g  budge t  w h i c h  was  to b e c o m e  e f f e c t i v e  on O c t o b e r  1. 

The  C o - E x i s t e n c e  of the  Old and  New G o v e r n m e n t s  

The  C h a r t e r  a l s o  i n c l u d e d  p r o v i s i o n s  for  the  c o - e x i s t e n c e  of the 
Ci ty  of J a c k s o n v i l l e ,  D u r a l  Coun ty  and  the  e m b r y o n i c  c o n s o l i d a t e d  g o v e r n -  
m e n t  d u r i n g  the p e r i o d  of t r a n s i t i o n .  In p a r t i c u l a r ,  the  C h a r t e r  p r o v i d e d  
tha t  a l l  o f f i c e s ,  o f f i c i a l s ,  b o a r d s ,  c o m m i s s i o n s  and  a g e n c i e s  of the p r e -  
c o n s o l i d a t i o n  uni t s  wou ld  con t inue  to ex i s t  u n t i l  O c t o b e r  l ,  1968. H o w e v e r ,  
no f u r t h e r  g u i d e l i n e s  w e r e  p r o v i d e d  as  to the s p e c i f i c  f u n c t i o n i n g  of t h o s e  
u n i t s .  As s u c h ,  the  l e g i s l a t o r s  and  a d m i n i s t r a t o r s  w e r e  bound  by the 
g e n e r a l  d i c t a t e s  of s t a t e  l aw in the c a s e  of the c o u n t y  and a c h a r t e r  w h i c h  
p r o v i d e d  fo r  the  o r g a n i z a t i o n  and f u n c t i o n i n g  of the  o ld  Ci ty  of J a c k s o n v i l l e .  
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The M i n i m i z a t i o n  of C o n t r o v e r s y  

F i n a l l y ,  a n u m b e r  of s p e c i a l i z e d  s t i p u l a t i o n s  w e r e  i n c l u d e d  in  the 
C h a r t e r  to m i n i m i z e  c o n t r o v e r s y  and p r o v i d e  m e m b e r s  of the un i t s  to be 
c o n s o l i d a t e d  wi th  a s s u r a n c e  tha t  t h e y  would  not  be " d i s e n f r a n c h i s e d "  by 
c o n s o l i d a t i o n .  1 /  T h e s e  p r o v i s i o n s  i n c l u d e d :  

a m a n d a t e  to a l l  o f f i c e r s ,  o f f i c i a l s ,  e m p l o y e e s ,  d e p a r t -  
m e n t s  and  a g e n c i e s  of the p r e - c o n s o l i d a t i o n  g o v e r n m e n t s  
to c o o p e r a t e  wi th  and a s s i s t  o f f i c i a l s  of  the  c o n s o l i d a t e d  
g o v e r n m e n t  to d e v e l o p  the i n i t i a l  c o n s o l i d a t e d  budge t ,  to 
p lan  f o r  the m e r g e r  of the  v a r i o u s  f u n c t i o n a l  u n i t s ,  and  to 
t r a n s f e r  the v a r i o u s  g o v e r n m e n t a l  f u n c t i o n s  f r o m  the  o ld  
un i t s  to t h o s e  o u t l i n e d  in the c o n s o l i d a t e d  s t r u c t u r e ;  

a n o t i f i c a t i o n  of f o u r t e e n  o f f i c i a l s  and  m e m b e r s  of v a r i o u s  
b o a r d s  and  c o m m i s s i o n s  of the  o ld  c i t y  and c o u n t y  tha t  
w e r e  to c o n t i n u e  to f u n c t i o n  in the c o n s o l i d a t e d  g o v e r n m e n t ;  
and ,  

an a s s u r a n c e  tha t  a l l  e m p l o y e e s  of the  Ci ty  of J a c k s o n v i l l e  
and  D u v a l  Coun ty  wou ld  b e c o m e  e m p l o y e e s  of the  c o n s o l i d a t e d  
g o v e r n m e n t  wi thou t  l o s s  of s t a t u s ,  r a n k ,  job va lue  or  p o s i t i o n .  

THE WORK OF THE TRANSITION GOVERNMENT 

The Council of the Consolidated City of Jacksonville 

The  C h a r t e r  w a s  s p e c i f i c  as  to the  p o w e r s  and d u t i e s  of the  l e g i s l a t i v e  
b r a n c h  of the  c o n s o l i d a t e d  g o v e r n m e n t  d u r i n g  the t r a n s i t i o n  p e r i o d .  Z_/ It d id  
no t ,  h o w e v e r ,  s p e c i f y  a s t r a t e g y  fo r  the e x e c u t i o n  of t h e s e  d u t i e s .  The  n e w  
c o u n c i l m e n ,  t h e r e f o r e ,  d e v e l o p e d  a s t r a t e g y  and took  s t e p s  to f a c i l i t a t e  
the  t r a n s i t i o n  on t h e i r  own vo l i t i on .  B a s e d  on a d e s i r e  to "ge t  a j u m p  on 
the  p r o b l e m " ,  the  c o u n c i l  began  m e e t i n g  in e a r l y  J a n u a r y - - t h r e e  m o n t h s  
p r i o r  to the  da te  a u t h o r i z e d  in the  C h a r t e r .  3 /  In a d d i t i o n ,  t h e  l e g i s l a t o r s  

1/ I n t e r v i e w  wi th  Lex  H e s t e r ,  C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  M a y  18, 1972. 
~ /  A d e t a i l e d  a c c o u n t  of the w o r k  of the t r a n s i t i o n  c o u n c i l  c a n  be found  in the  

working paper entitled The Months Preceding Consolidation: A Time of 

Transition, p. 9-11. 
3/ Comments of Ted Griffith in An Examination of the Consolidated Govern- 

rrient of Jacksonville (Duval County), Florida (Washington: The National 

Association of Counties, 1971), p. 42. 
r 
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o r g a n i z e d  into v a r i o u s  c o m m i t t e e s  to d e a l  wi th  p a r t i c u l a r  a r e a s  of c o n c e r n ;  
e . g .  budge t  and  f i n a n c e ,  publ ic  w o r k s ,  publ ic  a f f a i r s ,  publ ic  s a f e t y  and 
e d u c a t i o n ,  a m o n g  o t h e r s .  M o r e o v e r ,  the f i r s t  n ine  m o n t h s  of 1968 p r o v i d e d  
v a l u a b l e  t i m e  d u r i n g  w h i c h  e a c h  new c o u n c i l m a n  b e c a m e  i n v o l v e d  in a r e a s  
in w h i c h  he was  p a r t i c u l a r l y  c o n c e r n e d ,  l e a r n e d  to w o r k  as  p a r t  of the n e w  
l e g i s l a t i v e  t e a m ,  and g e n e r a l l y  b e c a m e  i n v o l v e d  in the  c o n s o l i d a t e d  g o v e r n -  
m e n t .  As one p a r t i c i p a n t  in tha t  p r o c e s s  s u m m a r i z e d  i t : l /  

P r i o r  to c o n s o l i d a t i o n  we not  on ly  got  o r g a n i z e d ,  we 
got  a budge t  r e a d y  to adop t ,  we got a l l  o t h e r  o r g a n i z a -  
t i o n a l  m e t h o d s  . ( d e t a i l e d ) ,  (put) o r g a n i z a t i o n a l  
o r d i n a n c e s  w h i c h  n e e d e d  (to be) a d o p t e d  in s h a p e  to 
adop t ,  and  r a n  t h e m  t h r o u g h  c o m m i t t e e  s y s t e m s .  On 
O c t o b e r  1, 1968, we had  a s p e c i a l  m e e t i n g  to r a t i f y  
wha t  we had  a l r e a d y  done u n o f f i c i a l l y ,  and r a n  t h r o u g h  
the  a d o p t i o n  of a l l  t h o s e  n e c e s s a r y  i m p l e m e n t i n g  
o r d i n a n c e s  in  one a f t e r n o o n ,  b e c a u s e  we had  a l r e a d y  
done  g r o u n d  w o r k  on t h e m  t h r o u g h  the  p r e c e d i n g  n ine  
m o n t h  s. 

The  M a y o r  and  A d m i n i s t r a t i o n  

D u r i n g  the t r a n s i t i o n  the  m a y o r  and  h i s  a d m i n i s t r a t i o n  w e r e  ab le  
to a c c o m p l i s h  a n u m b e r  of i m p o r t a n t  t a s k s .  ~ /  As n o t e d  a b o v e ,  the  m a y o r ' s  
p o w e r  was  l i m i t e d  p r i o r  to the  a c t u a l  da te  of c o n s o l i d a t i o n .  Yet ,  he was  
ab le  to appo in t  d e p a r t m e n t  h e a d s ;  p r e p a r e  and  s u b m i t  a budge t ;  d e v e l o p  
i n t e r n a l  a d m i n i s t r a t i v e  p r o c e d u r e s ;  and ,  d e v e l o p  and  d i s t r i b u t e  an e m p l o y e e  
n e w s l e t t e r .  

The  a p p o i n t m e n t  of m o r e  t han  t w e n t y  key  d e p a r t m e n t  and d i v i s i o n  
h e a d s  p r o v e d  to be one of the f i r s t  i m p o r t a n t  t a s k s  w h i c h  was  u n d e r t a k e n  
by the  m a y o r .  In an e f f o r t  to i d e n t i f y  the  m o s t  e f f e c t i v e  p o s s i b l e  l e a d e r s h i p  
f o r  the  new g o v e r n m e n t  w h i l e  a v o i d i n g  a c c u s a t i o n s  of a p p o i n t m e n t  d e c i s i o n s  
b a s e d  on p o l i t i c a l  r a t h e r  t han  p r o f e s s i o n a l  c r i t e r i a ,  a n u m b e r  of s t eps  w e r e  
t a k e n .  In p a r t i c u l a r ,  the  m a y o r  r a n  a d v e r t i s e m e n t s  in n u m e r o u s  n a t i o n a l  
t r a d e  j o u r n a l s ;  a p p o i n t e d  a c o m m i t t e e  of s e v e n  c o m m u n i t y  l e a d e r s  to i n t e r -  
v i e w  the  c a n d i d a t e s  and  to r e c o m m e n d  t h r e e  f r o m  w h i c h  he  w o u l d  c h o o s e ;  

I /  The National Association of Counties, An Examination of the Consolidated 
G o v e r n m e n t  of J a c k S o n v i l l e  (Duval  Coun ty ) ,  F l o r i d a  ( W a s h i n g t o n :  The 
N a t i o n a l  A s s o c i a t i o n  of C o u n t i e s ,  1971), p. 233. 

2/  A d e t a i l e d  a c c o u n t  of the  w o r k  of the M a y o r  and  a d m i n i s t r a t i o n  can  be 
found  in the  w o r k i n g  p a p e r  e n t i t l e d :  T h e  Months  P r e c e d i n g  C o n s o l i d a t i o n :  
A T i m e  of T r a n s i t i o n ,  pp. 11-15.  
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and,  o f f e r e d  p o t e n t i a l  c a n d i d a t e s  s a l a r i e s  c o m p e t i t i v e  wi th  i n d u s t r y  
and  o t h e r  g o v e r n m e n t  un i t s  of c o m p a r a b l e  s i ze  and  r e s p o n s i b i l i t y .  It 
shou ld  be n o t e d  tha t  a p p r o x i m a t e l y  t w o - t h i r d s  of the d e p a r t m e n t  h e a d s  
tha t  had  b e e n  in off ice  p r i o r  to c o n s o l i d a t i o n  w e r e  u l t i m a t e l y  r e t a i n e d  by 
the  new g o v e r n m e n t .  

A s e c o n d  key  ac t i on  t a k e n  by the  a d m i n i s t r a t i o n  c o n c e r n e d  the  
d e v e l o p m e n t  of a c o n s o l i d a t e d  budge t .  In e a r l y  A p r i l  the  m a y o r  i s s u e d  
a budge t  c a l e n d a r  wh ich  i n c l u d e d  g u i d e l i n e s  fo r  the  c o d i f i c a t i o n  of budge t  
r e q u e s t s .  The c a l e n d a r  p r o v i d e d  ju s t  o v e r  four  m o n t h s  fo r  the  d e v e l o p -  
m e n t ,  c o n s i d e r a t i o n  and  adop t ion  of the  budget .  The g u i d e l i n e s  i n c l u d e d  a 
budge t  f o r m a t  wh ich  r e q u i r e d  tha t  each  funding  r e q u e s t  be c a r e f u l l y  i d e n t i f i e d  
and  e x p l a i n e d ,  and that  spec i f i c  d e c i s i o n s  be m a d e  as  to p e r s o n n e l ,  e q u i p -  
m e n t ,  s p a c e  and o t h e r  o r g a n i z a t i o n a l  n e e d s .  As a r e s u l t ,  e m p l o y e e s  os the  
p r e - c o n s o l i d a t i o n  g o v e r n m e n t s  saw how t h e y  w e r e  to "f i t  i n to : t he  c o n s o l i d a t e d  
g o v e r n m e n t . "  1/ On Ju ly  31 1968, c o n s i s t e n t  wi th  the  d i c t a t e s  of the C h a r t e r  
the  t r a n s i t i o n  c o u n c i l  a p p r o v e d  the budge t  fo r  the f i r s t  y e a r  of the c o n s o l i d a t e d  
g o r e  r n m e n t .  

Two a d d i t i o n a l  d e c i s i o n s  m a d e  by the m a y o r  d u r i n g  the t r a n s i t i o n  
p e r i o d  w a r r a n t  b r i e f  c o m m e n t .  F i r s t ,  in  an e f fo r t  to avo id  c o n f u s i o n  as to 
h i s  a d m i n i s t r a t i v e  p o l i c i e s ,  the ch ie f  e x e c u t i v e  i s s u e d  a l l  a d m i n i s t r a t i v e  
p r o c e d u r e s  in the  f o r m  of e x e c u t i v e  o r d e r s  wh ich  w e r e  d i s t r i b u t e d  to a l l  
a p p r o p r i a t e  o f f i c i a l s .  Second ,  he d e v e l o p e d  a s p e c i a l  s e r i e s  of n e w s l e t t e r s  
d e s i g n e d  to m i n i m i z e  the  s p r e a d  of i r r e s p o n s i b l e  and o f t t i m e s  d a m a g i n g  
r u m o r s  and to k e e p  the  e m p l o y e e s  of the c i ty  and coun ty  i n f o r m e d  os p r o g r e s s  
be ing  m a d e  in the  f o r m a t i o n  of the new  g o v e r n m e n t .  

P R O B L E M S  F A C E D  BY THE TRANSITION G O V E R N M E N T  Z_ / 

Dur ing  the t r a n s i t i o n  p e r i o d  it was  i n t e n d e d  tha t  n e w l y  e l e c t e d  
and  a p p o i n t e d  c o n s o l i d a t i o n  o f f i c i a l s  would  devo te  a m a j o r  p o r t i o n  of t h e i r  
t i m e  to p r e - p l a n n i n g  fo r  the s m o o t h  i m p l e m e n t a t i o n  to the new g o v e r n m e n t .  
F u r t h e r ,  it  was  i n t e n d e d  tha t  m e m b e r s  of the  City of J a c k s o n v i l l e  and  Dura l  
County  g o v e r n m e n t s  would  con t inue  to k e e p  both  p r e - c o n s o l i d a t i o n  g o v e r n -  
m e n t s  func t ion ing  un t i l  " C o n s o l i d a t i o n  Day" .  Yet ,  as  r e c a l l e d  by one 
p a r t i c i p a n t ,  " . u n d e r  t e s t  tube c o n d i t i o n s  the  t r a n s i t i o n  p e r i o d  would  

1/ The  C h a r t e r :  C i t y - C o u n t y  T e a m  B u l l e t i n ,  p u b l i s h e d  by the  T r a n s i t i o n  
G o v e r n m e n t ,  J a c k s o n v i l l e , F l o r i d a ,  Vol. 1, J u n e ,  1968, p. Z. 

2/  A d e t a i l e d  accoun t  of the  p r o b l e m s  f a c e d  by the  t r a n s i t i o n  g o v e r n m e n t  can  
be found in the  w o r k i n g  p a p e r  en t i t l ed :  The  Moflths P r e c e d i n g  C o n s o l i d a t i o n :  
A T i m e  of T r a n s i t i o n ,  pp. 15-Z6. 
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have  b e e n  no th ing  s h o r t  of h e c t i c ,  but c o u p l e d  wi th  the  a n g u i s h  of the  
l a m e  duck  ' s u r p r i s e s '  w h i c h  a p p e a r e d  wi th  an a l m o s t  m o n o t o n o u s  
r e g u l a r i t y ,  c o n d i t i o n s  w e r e ,  at t i m e s ,  a l m o s t  i m p o s s i b l e .  " l /  T h i s  
s i t u a t i o n  was  f u r t h e r  c o m p l i c a t e d  by the i n i t i a t i o n  of a n u m b e r  of 
s w e e p i n g  l e g a l  a t t a c k s  a g a i n s t  c o n s o l i d a t i o n .  

T h u s ,  t r a n s i t i o n  p r o v e d  to be a t u m u l t u o u s  p e r i o d  d u r i n g  w h i c h  
c o n s o l i d a t i o n  had  to be p l a n n e d ,  s t r u c t u r e d ,  p r o t e c t e d  and d e f e n d e d .  In tha t  
the  n a t u r e  of d i f f i c u l t i e s  g e n e r a t e d  and  the t y p e s  of i s s u e s  tha t  w e r e  r a i s e d  
by " a n t i - c o n s o l i d a t i o n i s t s "  m a y  be c o n s t r u c t i v e  to o t h e r s  c o n s i d e r i n g  g o v e r n -  
m e n t a l  m e r g e r ,  s e v e r a l  of the  i s s u e s  f a c e d  by the  t r a n s i t i o n  g o v e r n m e n t  
a r e  d i s c u s s e d  be low.  

A c t i o n s  of the L a m e  Duck  G o v e r n m e n t s  

The  l e g i s l a t i v e  and  e x e c u t i v e  b r a n c h e s  of Duva l  Coun ty  and  the  
Ci ty  of J a c k s o n v i l l e  took  a c t i o n  in a n u m b e r  of a r e a s  w h i c h  p r o v e d  
p r o b l e m a t i c  to  the t r a n s i t i o n  g o v e r n m e n t .  2./ Some  of the  m o r e  b l a t a n t  
a c t i o n s  t a k e n  by the  " l a m e  d u c k "  g o v e r n m e n t s  a r e  s u m m a r i z e d  be low:  

An a t t e m p t  .was m a d e  by the  o ld  c i t y  to l o w e r  s e r v i c e  
r a t e s  of the  c i t y - o w n e d  u t i l i t y  c o m p a n y  w h i c h  w o u l d  
h a v e  lef t  the c o n s o l i d a t e d  g o v e r n m e n t  w i t h o u t  r e v e n u e s  
to fund f u t u r e  o p e r a t i o n s .  In f a c t ,  th i s  p o l i c y  h a d  b e e n  
a p p r o v e d ,  but  it  was  s u b s e q u e n t l y  r e s c i n d e d  b e c a u s e  
of the  c o n t r o v e r s y  w h i c h  it had  s t i r r e d .  

Ac t ion  was  t a k e n  to a b o l i s h  l o c a l  g o v e r n m e n t  r e g u l a t o r y  
r i g h t s  o v e r  p r i v a t e l y  owned  w a t e r  and s e w e r  f a c i l i t i e s .  
Th i s  not  on ly  gave  p r i v a t e  o p e r a t o r s  a f r e e  hand  at  p r i c e  
s e t t i n g ,  but  c l e a r l y  i n h i b i t e d  f u t u r e  p lans  by the n e w  
g o v e r n m e n t  to e s t a b l i s h  and  e n f o r c e  u n i f o r m  f a c i l i t y  
and o p e r a t i n g  s t a n d a r d s .  

A c a b l e  t e l e v i s i o n  f r a n c h i s e  w h i c h  did not c o v e r  the  Ci ty  
of J a c k s o n v i l l e  and  w h i c h  i n c l u d e d  q u e s t i o n a b l e  publ ic  
s a f e g u a r d s  was  a w a r d e d .  

I /  C o m m e n t s  of M r .  Lex  H e s t e r ,  the  M a y o r ' s  C h i e f  A d m i n i s t r a t i v e  
O f f i c e r ,  as  quo ted  in the T i m e s - U n i o n ,  O c t o b e r  I ,  1968, p. A A - 6 .  

2/  A d e t a i l e d  a c c o u n t  of the  a c t i o n s  of p r e - c o n s o l i d a t i o n  u n i t s  w h i c h  
h a m p e r e d  the s m o o t h  t r a n s i t i o n  to a c o n s o l i d a t e d  g o v e r n m e n t  in 
J a c k s o n v i l l e  can  be found in the  w o r k i n g  p a p e r  entit led.* The Months  
P r e c e d i n g  C o n s o l i d a t i o n :  A T i m e  of T r a n s i t i o n ,  pp. 16-20.  
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A n u m b e r  of zon ing  c h a n g e s  w e r e  a p p r o v e d  w h i c h  had  a 
p o t e n t i a l  d e t r i m e n t a l  e f f ec t  on a new zoning  c o d e  w h i c h  
was  be ing  p r e p a r e d  p u r s u a n t  to a p r o f e s s i o n a l  l o n g - r a n g e  
l and  u s e  s tudy .  

A " s t o p  and  f r i s k "  o r d i n a n c e  was  a p p r o v e d  w h i c h  e m p o w e r e d  
c i t y  p o l i c e  to s e a r c h  p e r s o n s  b e l i e v e d  to be a r m e d  wi th  
d e a d l y  we.apons or  s u s p e c t e d  of be ing  e n g a g e d  in c r i m i n a l  
a c t i v i t i e s .  In l igh t  of the  t h e n  v o l a t i l e  r a c i a l  c o n d i t i o n s  
in the  c i t y ,  the  m a n n e r  in w h i c h  th i s  d e c i s i o n  was  m a d e  
c l e a r l y  l a c k e d  a t h o r o u g h n e s s  in c o n c e p t  and  d e s i g n .  

" In a d d i t i o n ,  c o n s i d e r a b l e  j u g g l i n g  of s a l a r i e s  of publ ic  e m p l o y e e s  
t ook  p l a c e .  Th i s  was  p a r t i c u l a r l y  t r u e  in the  a r e a  of pub l ic  s a f e ty .  F o r  
e x a m p l e ,  the  J a c k s o n v i l l e  Ci ty  C o m m i s s i o n  a p p r o v e d  a pay  r a i s e  fo r  
p o l i c e m e n  and  f i r e m e n  in l a t e  A u g u s t ,  1968. The  C o m m i s s i o n ' s  a c t i o n  
was  a p p a r e n t l y  b a s e d  on a d e s i r e  to e q u a l i z e  c i t y  po l i ce  s a l a r i e s  wi th  t h o s e  
of the  D u r a l  Coun ty  P a t r o l  and  to a f f o r d  c i t y  f i r e m e n  a boos t  c o n s i s t e n t  wi th  
e s c a l a t i n g  l iv ing  c o s t s .  T r a n s i t i o n  g o v e r n m e n t  o f f i c i a l s  po in t ed  out t ha t  t h i s  
a c t i o n  w a s  not  c o n s i s t e n t  wi th  the  c o n s o l i d a t e d  g o v e r n m e n t  budge t  a d o p t e d  in 
Ju ly ;  w o u l d  r e q u i r e  tha t  s e r v i c e  l e a v e s  be cu t  fo l lowing  c o n s o l i d a t i o n  to 
a c c o m m o d a t e  the i n c r e a s e ;  and ,  tha t  t h e i r  a c t i o n  wou ld  not  be r e c o m m e n d e d  
at  the  t i m e  of c o n s o l i d a t i o n  in  tha t  it  was  " c o n t r a r y "  to the i n t en t  of the  
c o n s o l i d a t i o n  C h a r t e r .  l /  It was  f u r t h e r  po in t ed  o u t  by t r a n s i t i o n  o f f i c i a l s  
t ha t  a p lan  had  b e e n  i n c l u d e d  in the c o n s o l i d a t e d  budge t  w h i c h  p r o v i d e d  for  
pay  i n c r e a s e s  fo r  t w o - t h i r d s  of the o ld  c i t y ' s  po l i ce  p e r s o n n e l  at  the  t i m e  
of c o n s o l i d a t i o n ,  wi th  the r e m a i n d e r  to be e q u a l i z e d  wi th  old coun ty  pay  
r a t e s  by m i d - 1 9 6 9 .  N o n e t h e l e s s ,  the J a c k s o n v i l l e  Ci ty  C o m m i s s i o n  did not 
a l t e r  i ts  d e c i s i o n .  

When  the  c o n s o l i d a t e d  g o v e r n m e n t  t ook  of f ice  it d i s r e g a r d e d  the 
p o l i c e  and  f i r e  pay  p lan  as  a d o p t e d  by the  old c i t y  and i m p l e m e n t e d  i ts  
o r i g i n a l  p a y  e q u a l i z a t i o n  s c h e m e  fo r  the p o l i c e .  S u b s e q u e n t l y ,  the  F r a t e r n a l  
O r d e r  of F i r e m e n  i n s t i t u t e d  a su i t  to f o r c e  the  c o n s o l i d a t e d  g o v e r n m e n t  to 
pay  the  f i r e m e n  a t  a r a t e  c o n s i s t e n t  wi th  the  r a i s e  p r o v i d e d  by the old c i ty .  
The  m a t t e r  was  r e s o l v e d  in C i r c u i t  C o u r t  in F e b r u a r y ,  1969, wi th  the 
c o n s o l i d a t e d  g o v e r n m e n t  be ing  d i r e c t e d  to g ive  the  f i r e m e n  pay  i n c r e a s e s  
r e t r o a c t i v e  to the  da te  of c o n s o l i d a t i o n .  It shou ld  be n o t e d  tha t  a l t h o u g h  the 
c o n s o l i d a t e d  c i t y ' s  G e n e r a l  C o u n s e l ' s  Off ice  fe l t  t ha t  t h e r e  w e r e  s u f f i c i e n t  

1/ T i m e s - U n i o n ,  A u g u s t  Z8, 1968, p. B-13.  
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" a r g u a b l e  r e a s o n s "  to a p p e a l  the  l o w e r  c o u r t  d e c i s i o n ,  it was  d e c i d e d  
not to f ight  the  d e c i s i o n  b e c a u s e  it m i g h t  s e r v e  to a g g r a v a t e  " . 
m o r a l e  p r o b l e m s  in the  new g o v e r n m e n t "  and b e c a u s e  such  a q u e s t i o n  
" . . would  n e v e r  o c c u r  a g a i n "  u n d e r  the  c o n s o l i d a t e d  g o v e r n m e n t .  _1/ 

L e g a l  C h a l l e n g e s  to C o n s o l i d a t i o n  

In a d d i t i o n  to the s a l a r y  c o n t r o v e r s y ,  v a r i o u s  o t h e r  l ega l  b a t t l e s  
in o p p o s i t i o n  to c o n s o l i d a t i o n  b e g a n  in e a r l y  1968 and c o n t i n u e d  unt i l  l a te  
1969. 2/ T h e s e  l e g a l  c h a l l e n g e s  c o v e r e d  a v a r i e t y  of s u b j e c t s ,  i nc lud ing  
the  fo l l owing :  

a sui t  c h a l l e n g i n g  the  c o n s t i t u t i o n a l i t y  of m a j o r  
p o r t i o n s  of the  c o n s o l i d a t i o n  C h a r t e r  was  f i l ed  on 
beha l f  of p e r s o n s  who had  qua l i f i ed  to run  fo r  Dura l  
County  o f f i ces  w h i c h  the  a r c h i t e c t s  of c o n s o l i d a t e d  
g o v e r n m e n t  had  a s s u m e d  w e r e  a b o l i s h e d  by t h e  new  
c h a r t e r  ; 

a su i t  was  b rough t  a g a i n s t  the  F l o r i d a  S e c r e t a r y  of 
Sta te  fo r  c e r t i f y i n g  c a n d i d a t e s  to o f f i ces  a b o l i s h e d  by 
the  c o n s o l i d a t i o n  r e f e r e n d u m ;  the  sui t  a l so  c h a r g e d  
tha t  the  t o t a l  c o n s t i t u t i o n a l i t y  of the  c o n s o l i d a t i o n  C h a r t e r  
shou ld  be t e s t e d ;  

l i t i g a t i o n  was  i n i t i a t e d  o v e r  the v e r a c i t y  of i n i t i a t i ve  
p e t i t i o n s  f i l ed  by a n t i - c o n s o l i d a t i o n i s t s  w h i c h  would  have  
r e v o k e d  the  c o n s o l i d a t i o n  C h a r t e r  by d e l e t i n g  e a c h  s e c t i o n ,  
a r t i c l e  by a r t i c l e ,  and r e i n s t a t i n g  a l l  g o v e r n m e n t a l  bod ie s  
w h i c h  e x i s t e d  p r i o r  to c o n s o l i d a t i o n ;  

q u e s t i o n s  w e r e  r a i s e d  as to the l e g a l i t y  of r e c a l l  p e t i t i o n s  
f i l ed  a g a i n s t  c o n s o l i d a t i o n  o f f i c i a l s ,  i nc lud ing  the m a y o r ,  
c i ty  c o u n c i l  p r e s i d e n t ,  and a c i ty  c o u n c i l m a n ;  and,  

a sui t  was  f i l ed  w h i c h  c h a r g e d  tha t  c e r t a i n  r e s i d e n t s  of 
the  c o n s o l i d a t e d  c i ty  w e r e  d e p r i v e d  of t h e i r  c iv i l  and 
p o l i t i c a l  r i g h t s  a s s u r e d  u n d e r  the  o n e - m a n  o n e - v o t e  
p r i n c i p l e  due to the  m a l a p p o r t i o n m e n t  of c o u n c i l  d i s t r i c t s  
u n d e r  the  c o n s o l i d a t e d  C h a r t e r .  

I/ Times-Union, February 17, 1969, p. 17. 
~/ A detailed account of legal challenges that were filed in opposition to 

consolidation can be found in Working Paper Number V: The Months 
Preceding Consolidation: A Time of Transition, pp. 20-26. 
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A v a r i e t y  of i n t e r e s t i n g  o b s e r v a t i o n s  on the e f f e c t  of t h e s e  
l e g a l  a t t a c k s  on the n e w l y  o r g a n i z e d  g o v e r n m e n t  w e r e  o f f e r e d  by s e v e r a l  
c i t y  o f f i c i a l s .  F o r  e x a m p l e ,  the  c o n s o l i d a t i o n  m a y o r ,  on one o c c a s s i o n ,  
p o i g n a n t l y  n o t e d  tha t  he  " . c o u l d  not  h e l p  bu t  w o n d e r  h o w  m u c h  b e t t e r  
off we w o u l d  be  and how m u c h  f u r t h e r  a long  we c o u l d  be if the peop le  who 
a r e  f o r e v e r  t r y i n g  to k e e p  c o n s o l i d a t i o n  f r o m  w o r k i n g  wou ld  s p e n d  ha l f  as  
m u c h  e f f o r t  and  t i m e  t r y i n g  to be c o n s t r u c t i v e  and  m a k e  it w o r k .  " l /  F u r t h e r '  
t he  c i t y ' s  c h i e f  a d m i n i s t r a t i v e  o f f i c e r  po in t ed  out tha t  t h e s e  su i t s  " 
in  m a n y  c a s e s ,  r e s u l t e ' d  in l e g a l  d e f e n s e s  w h i c h  w e r e  e x p e n s i v e  and  t i m e  
c o n s u m i n g  at  a t i m e  when  we b a d l y  n e e d e d  o u r  l e g a l  s taf f  to i r o n  out  p r e s s i n g  
t r a n s i t i o n a l  p r o b l e m s .  ,,2_/ 

E a c h  of t h e s e  c a s e s  was  e v e n t u a l l y  d e n i e d  in f a v o r  of the  c o n s o l i d a t e d  
g o v e r n m e n t ;  one not  be ing  d e c i d e d  un t i l  l a te  1969, n e a r l y  a y e a r  a f t e r  
c o n s o l i d a t i o n .  M o r e o v e r ,  the  l e g a l  c h a l l e n g e s  to the  c o n s o l i d a t e d  g o v e r n m e n t  
w e r e  m a n y  and  v a r i e d ;  t h e y  w e r e  t i m e  c o n s u m i n g ;  and ,  t h e y  s e r v e d  to c a s t  
a s h a d o w  of doubt  o v e r  the  v i a b i l i t y  of the  v o t e r - a p p r o v e d  s t r u c t u r e .  N o n e -  
t h e l e s s ,  the  c o n c e p t  of c o n s o l i d a t i o n ,  as  s t i p u l a t e d  in  the  c o n s o l i d a t i o n  C h a r t e r ,  
w a s  s u p p o r t e d  in the  end.  

I/ Times-Union, February 2, 1969, p. A-2. 
~/ Times-Union, October I, 1968, p. A-6. 
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S e c t i o n  III 

T H E  P O L I C E  S E R V I C E S  M E R G E R  

KEY ISSUES F A C E D  DURING THE TRANSITION P E R I O D  

O r g a n i z a t i o n  of the  S h e r i f f ' s  Off ice  

One of the  m a j o r  i s s u e s  f a c e d  by the  n e w l y  r e - e l e c t e d  S h e r i f f  d u r i n g  
the  t r a n s i t i o n  p e r i o d  d e a l t  wi th  the b a s i c  o r g a n i z a t i o n  of the  c o n s o l i d a t e d  
p o l i c e  d e p a r t m e n t .  O r i g i n a l l y ,  the  C o n s o l i d a t i o n  C h a r t e r  i n c l u d e d  an 
o r g a n i z a t i o n a l  b r e a k d o w n  and  s u g g e s t e d  s t a f f ing  a r r a n g e m e n t  fo r  the  n e w  
d e p a r t m e n t .  This  m a n d a t e  p r o v e d  u n s a t i s f a c t o r y  to the  S h e r i f f  fo r  a v a r i e t y  
of r e a s o n s . "  S teps  w e r e ,  t h e r e f o r e ,  t a k e n  p r i o r  to O c t o b e r  1, 1968, to 
ou t l i ne  an o r g a n i z a t i o n  w h i c h  p e r m i t t e d  the S h e r i f f  to m o r e  d i r e c t l y  m a n a g e  
and  c o n t r o l  the  c o n s o l i d a t e d  c i t y ' s  l aw e n f o r c e m e n t  r e s o u r c e s .  In o r d e r  
to p r o v i d e  a c l e a r  p i c t u r e  of th i s  p r o c e s s ,  the o r g a n i z a t i o n a l  s t r u c t u r e  
p r e s e n t e d  in the  C o n s o l i d a t i o n  C h a r t e r  is  r e v i e w e d  be low .  P r o b l e m s  
i n h e r e n t  in the  a p p r o v e d  s t r u c t u r e  and  the  s t e p s  tha t  w e r e  t a k e n  to a d j u s t  
the  o r g a n i z a t i o n  in t e r m s  of p e r c e i v e d  d e p a r t m e n t a l  n e e d s  a r e  a l s o  d i s c u s s e d .  

The  C h a r t e r :  O r g a n i z a t i o n  of the  S h e r i f f ' s  D e p a r t m e n t .  1 /  The  
a p p r o v e d  C h a r t e r  o u t l i n e d  a n u m b e r  of o r g a n i z a t i o n  a s p e c t s  of the  S h e r i f f ' s  
o f f i ce .  T h e s e  i n c l u d e d  the :  

- d u t i e s  and  r e s p o n s i b i l i t i e s  of the  S h e r i f f ;  

q u a l i f i c a t i o n s  fo r  the  S h e r i f f ,  e l e c t i o n  t h e r e t o ,  
t e r m  of o f f i ce ,  and  c o m p e n s a t i o n ;  

- S h e r i f f ' s  s ta f f  and  budge t ;  

- f o r m a t i o n  of the  Off ice  of the U n d e r s h e r i f f ;  

d e s i g n a t i o n  of the  d i v i s i o n s  of the  Off ice  of the  
She r i f f ;  and ,  

the  m a k e - u p  of the  t h r e e  l e g a l l y  m a n d a t e d  d i v i s i o n s ;  
e . g .  p o l i c e  d i v i s i o n ,  p r i s o n  f a r m  and  j a i l  d i v i s i o n  
and c i v i l  p r o c e s s  d i v i s i o n .  

I /  The fo l lowing  d i s c u s s i o n  d r a w s  f r o m  the  C h a r t e r  of the  C o n s o l i d a t e d  
G o v e r n m e n t  of the  Ci ty  of J a c k s o n v i l l e ,  A r t i c l e  8: S e c t i o n  8 .01  t h r o u g h  8 .07 .  
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No m a j o r  i s s u e s  w e r e  r a i s e d  r e l a t i v e  to the f i r s t  four  of t h e s e  C h a r t e r  
d i r e c t i v e s .  The  p r o v i s i o n s  c o n c e r n i n g  d e p a r t m e n t a l  o r g a n i z a t i o n  and  the 
m a k e - u p  of the  t h r e e  l ine  un i t s ,  h o w e v e r ,  p r o v e d  p r o b l e m a t i c .  

Along wi th  the t h r e e  m a n d a t e d  d i v i s i o n s ,  the  a r c h i t e c t s  of the 
C h a r t e r  p r o v i d e d  fo r  the  a p p o i n t m e n t  p r o c e s s  of e a c h  d i v i s i o n  ch ie f ;  
a d u m b r a t e d  the  r e s p o n s i b i l i t i e s  of the d i v i s i o n s ;  and,  t a c i t l y  n a m e d  p e r s o n s  
to f i l l  c e r t a i n  of t h e s e  p o s i t i o n s .  M o r e  s p e c i f i c a l l y ,  the  C h a r t e r  r e q u i r e d  
tha t  p e r s o n s  s e l e c t e d  by the  She r i f f  to f i l l  " c h i e f "  p o s i t i o n s  had  to be 
c o n f i r m e d  by the Ci ty  Counci l .  F u r t h e r ,  the  f o r m e r  J a c k s o n v i l l e  Ch ie f  of 
P o l i c e  was  to head  the  c o n s o l i d a t e d  po l i ce  d i v i s i o n  and Dura l  Coun ty ' s  
C iv i l  P r o c e s s  D i r e c t o r  was  to c o n t i n u e  in h i s  p r e - c o n s o l i d a t i o n  c a p a c i t y  
as  h e a d  of c iv i l  p r o c e s s  o p e r a t i o n s .  F i r s t ,  t h r e e  m a j o r  c o n s t r a i n t s  w e r e  
i d e n t i f i e d  r e l a t i v e  to the  S h e r i f f ' s  a d m i n i s t r a t i v e  p r e r o g a t i v e s .  Thus ,  on ly  
t h r e e  appo in t ive  c o m m a n d  p o s i t i o n s  beyond  the  She r i f f  and U n d e r s h e r i f f  
w e r e  c a l l e d  fo r  in the  C h a r t e r .  Second ,  the  She r i f f  was  c o n s t r a i n e d  in 
t e r m s  of the  s e l e c t i o n  and a p p o i n t m e n t  p r o c e s s .  And,  t h i r d :  the  d e g r e e  to 
wh ich  the  new  d e p a r t m e n t  cou ld  be o r g a n i z e d  to r e s p o n d  to a d m i n i s t r a t i v e  
p r e f e r e n c e s  and  the  n e e d s  of the  c o n s o l i d a t e d  c o m m u n i t y  w e r e  l i m i t e d  by the  
C h a r t e r  v e r b a g e  tha t  o u t l i n e d  t h e _ r e s p o n s i b i l i t i e s  of the  t h r e e  o p e r a t i n g  
d i v i s i o n s .  

S t ipu la t ion  of the  m a k e - u p  and r e s p o n s i b i l i t i e s  of the t h r e e  l ine  
d i v i s i o n s  was  b a s e d  on a c o n s c i o u s  d e c i s i o n  of the  L o c a l  G o v e r n m e n t  Study 
C o m m i s s i o n .  In p a r t i c u l a r ,  in la te  1964, the I n t e r n a t i o n a l  A s s o c i a t i o n  of 
Ch ie f s  of P o l i c e ,  Inc. (IACP) c o m p l e t e d  a c o m p r e h e n s i v e  a n a l y s i s  of the  
J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t .  1 ]  The IACP r e p o r t  c a l l e d  for  a m a n a g e -  
m e n t  and o r g a n i z a t i o n a l  a r r a n g e m e n t  ( that  i n c l u d e d  d e s i g n a t i o n  of the  t h r e e  
l ine  d i v i s i o n s )  wh ich  the  Study C o m m i s s i o n  c o n s i d e r e d  a " c u r r e n t  and  
p r o f e s s i o n a l l y  sound"  a p p r o a c h  t o . p o l i c e  a d m i n i s t r a t i o n .  In tha t  the  new  
d e p a r t m e n t  was  v i e w e d  as an " u r b a n  po l i ce  d e p a r t m e n t " ,  the Study 
C o m m i s s i o n  i n c o r p o r a t e d  in the  C h a r t e r  m o s t  of the I A C P ' s  r e c o m m e n d a -  
t i ons  wi th  l i t t l e  or  no c h a n g e .  S p e c i f i c a l l y ,  the C h a r t e r  c a l l e d  for:Z_/ 
the  P o l i c e  D i v i s i o n  of the  C o n s o l i d a t e d  D e p a r t m e n t  to be s t r u c t u r e d  to 
i n c lu de  a l l  the func t i ons  p e r f o r m e d  by the old  J a c k s o n v i l l e  P o l i c e  D e p a r t -  
m e n t ; _  3/ the  P r i s o n  F a r m  and J a i l  D i v i s i o n  to have  the  o v e r a l l  a u t h o r i t y  

1/ See C h a p t e r  II of th i s  r e p o r t  fo r  a m o r e  t h o r o u g h  d i s c u s s i o n  of the  
n a t u r e ,  con t en t  and a p p r o a c h  of the  I. A. C . P .  r e p o r t .  

2] I n t e r v i e w  wi th  Mr .  Lex  H e s t e r ,  Ch ie f  A d m i n i s t r a t i v e  O f f i c e r ,  C o n s o l i d a t e d  
Ci ty  of J a c k s o n v i l l e ,  May  18, 1972. 

3] A c o m p l e t e  d i s c u s s i o n  of the  o r g a n i z a t i o n  and o p e r a t i o n s  of the 
J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  is i n c l u d e d  in Work ing  P a p e r : N u m b e r  IV: 
B r i e f  H i s t o r y ,  O r g a n i z a t i o n  and M a n p o w e r  of the J a c k s o n v i l l e  P o l i c e  
D e p a r t m e n t  and the Dura l  County  S h e r i f f ' s  Off ice ,  pp. 18-25.  
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and r e s p o n s i b i l i t y  fo r  the r e t e n t i o n  and  r e h a b i l i t a t i o n  of o f f e n d e r s ;  1 /  
and,  the C iv i l  P r o c e s s  D i v i s i o n  was  to s u b s t i t u t e  for  the  C i v i l  and 
A d m i n i s t r a t i v e  D i v i s i o n  wh ich  had  e x i s t e d  u n d e r  the old c o u n t y  s t r u c t u r e .  2 /  

The  fo l lowing  c h a r t  g r a p h i c a l l y  d e p i c t s  the  s t r u c t u r e  of the  
c o n s o l i d a t e d  law e n f o r c e m e n t  o p e r a t i o n  as  it  was  p r e s e n t e d  in  the  o r i g i n a l  
C h a r t e r .  

C h a r t  3 .1  

O R G A N I Z A T I O N  P L A N  OF THE CONSOLIDATION S H E R I F F ' S  
O F F I C E  AS P R E S E N T E D  IN THE C H A R T E R  a_ / 

S h e r i f f  I 

I U n d e r s h e r i f f  I 

I i 

I CivilDivisi~ i I P~ Divisi~ i 
I 

Jails and Prisons 

I Division 

a /  The  c h a r t  was  d e v e l o p e d  f r o m  the fo l lowing  s o u r c e s :  An A n a l y s i s  of 
the  C h a r t e r  of the  C o n s o l i d a t e d  G o v e r n m e n t  of the  C i t y  of J a c k s o n v i l l e ,  
A r t i c l e  8, S e c t i o n  8 .01  t h r o u g h  8 . 0 7 ;  and,  i n t e r v i e w s  wi th  Depu ty  D i r e c t o r  
J . L .  H a m l i n  and C a p t a i n  J . W .  W i n g a t e ,  Off ice  of the  She r i f f ,  C o n s o l i -  
d a t e d  C i t y  of J a c k s o n v i l l e ,  M a r c h  22, 1972. 

The  R e v i s e d  O r g a n i z a t i o n  C h a r t .  A lbe i t  t h e o r e t i c a l l y  sound ,  the  
o r g a n i z a t i o n a l  a p p r o a c h  s p e l l e d  out in  the C h a r t e r  was  n o t  c o n s i d e r e d  a p p r o -  
p r i a t e  o r  w o r k a b l e  by the S h e r i f f  o r  h i s  a d v i s o r s .  In p a r t i c u l a r ,  i t  was  
b e l i e v e d  tha t :  3/  

1/ The r e s p o n s i b i l i t y  for  t h e s e  f u n c t i o n s  p r i o r  to c o n s o l i d a t i o n  had  been  d iv ided  
b e t w e e n  the  law e n f o r c e m e n t  o p e r a t i o n s  of the two j u r i s d i c t i o n s  and  o f f i c i a l s  
r e p r e s e n t i n g  the F i n a n c e  C o m m i s s i o n e r  in  J a c k s o n v i l l e  and the  County  
C o m m i s s i o n .  A c o m p l e t e  d i s c u s s i o n o  f t h i s  r e l a t i o n s h i p  is  p r o v i d e d  in 
W o r k i n g  P a p e r  N u m b e r  IV: B r i e f  H i s t o r y ,  ' O r g a n i z a t i o n  and M a n p o w e r  of 
the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  and the D u r a l  Coun ty  S h e r i f f ' s  Off ice ,  
pp. 30-33 .  

I 
I 
I 

z/ 
3/ 

I b i d . ,  pp. 25-30. 
I n t e r v i e w  wi th  Depu ty  D i r e c t o r  J.  L. H a m l i n ,  I n v e s t i g a t i o n  D i v i s i o n ,  
Of f ice  of the  She r i f f ,  C o n s o l i d a t e d  C i ty  of J a c k s o n v i l l e ,  M a r c h  22, 197Z. 
D i r e c t o r  H a m l i n  w o r k e d  c l o s e l y  wi th  the  S h e r i f f  du r ing  the t r a n s i t i o n  
p e r i o d  r e l a t i v e  to d e p a r t m e n t a l  o r g a n i z a t i o n .  
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t h e r e  w e r e  m o r e  c o m m a n d  l e v e l  p e r s o n n e l  in the two 
d e p a r t m e n t s  t h a n  could  be a c c o m m o d a t e d  in the  p r o p o s e d  
o r g a n i z a t i o n ;  

the  p r o p o s e d  o r g a n i z a t i o n  did not  p r o v i d e  the  S h e r i f f  wi th  
s u f f i c i e n t  a p p o i n t m e n t  l a t i t ude  (two of t h r e e  c h i e f s  p o s i t i o n s  
w e r e  s p e c i f i e d  in the C h a r t e r ) ;  and,  

the  p r o p o s e d  s t r u c t u r e  did not p r o v i d e  for  the  a p p o i n t -  
m e n t  of a d d i t i o n a l  p o l i c y  l e v e l  people  to a s s i s t  in the 
m a n a g e m e n t  of the d e p a r t m e n t .  

The  i s s u e  c o n c e r n i n g  the  i n a d e q u a t e  n u m b e r  of c o m m a n d  p o s i t i o n s  
in  the  i n i t i a l  s t r u c t u r e  i s  m a d e  c l e a r  when  the o r g a n i z a t i o n  of the  old coun ty  
and old c i t y  d e p a r t m e n t s  a r e  s tud ied .  B r i e f l y ,  the  c o u n t y  d e p a r t m e n t  was  
m a n a g e d  by  four  t o p - l e v e l  c o m m a n d e r s  in a d d i t i o n  to the  S h e r i f f ;  e . g .  the  
C h i e f  of the  J a i l  D i v i s i o n ;  Chie f  of the C iv i l  and A d m i n i s t r a t i v e  D i v i s i o n ;  
Ch ie f  of the  T r a f f i c  D i v i s i o n  (Road P a t r o l ) ;  and,  Chie f  of the  D e t e c t i v e  
D i v i s i o n .  The p r e - c o n s o l i d a t i o n  J a c k s o n v i l l e  d e p a r t m e n t  was  r u n  by tw e lv e  
c o m m a n d e r s  in a d d i t i o n  to the  ch i e f :_ l /  e . g .  two a s s i s t a n t  c h i e f s ;  and,  the  
h e a d s  of the  p l a n n i n g ,  a d m i n i s t r a t i v e  s e r v i c e s ,  p a t r o l ,  t r a f f i c ,  i n v e s t i g a t i o n ,  
v i ce  c o n t r o l ,  r e o o r d s  and c o m m u n i c a t i o n s ,  c e n t r a l  s e r v i c e s ,  p e r s o n n e l  
and  t r a i n i n g ,  and i n s p e c t i o n  d i v i s i o n s .  T h u s ,  whi le  s i x t e e n  p e r s o n s  in  
add i t i o n  to the S h e r i f f  and Chie f  of P o l i c e  he ld  h i g h  l e v e l  c o m m a n d  p o s i t i o n s  
in  p r e - c o n s o l i d a t i o n  a g e n c i e s ,  the C h a r t e r  p r o v i d e d  on ly  f ive  such  p o s i t i o n s  
in the  new d e p a r t m e n t .  M o r e o v e r ,  e l e v e n  c o m m a n d  p e r s o n n e l  w e r e  
s e e m i n g l y  l e f t  wi thou t  a ro l e  in the  new o r g a n i z a t i o n  c o m m e n s u r a t e  wi th  t h e i r  
p r e - c o n s o l i d a t i o n  p o s i t i o n s .  

T h i s  s i t u a t i o n  was  c o m p o u n d e d  by two a d d i t i o n a l  f a c t o r s .  F i r s t ,  
the  S h e r i f f  f e l t  tha t  m o r a l e  p r o b l e m s  would s u r f a c e  if o f f i c e r s  w e r e  not 
p l a c e d  in  p o s i t i o n s  r e l a t i v e l y  c o m p a r a b l e  wi th  those  t ha t  t h e y  had  he ld  p r i o r  
to c o n s o l i d a t i o n ; Z /  and,  s e c o n d ,  the  C h a r t e r  p r o v i d e d  tha t  " e v e r y  
e m p l o y e e  (of p r e - c o n s o l i d a t i o n  g o v e r n m e n t s )  s h a l l ,  as  soon  as  p r a c t i c a l ,  

1/  C i ty  of J a c k s o n v i l l e ,  1966 Annua l  R e p o r t :  P o l i c e  D e p a r t m e n t ,  J a c k s o n -  
v i l l e ,  F l o r i d a ,  a r e p o r t  p r e p a r e d  by  the P o l i c e  D e p a r t m e n t  ( J a c k s o n v i l l e :  
D e c e m b e r  31, 1966), and i n t e r v i e w  wi th  C a p t a i n  J . W .  Winga t e ,  Off ice  
of the  S h e r i f f ,  M a r c h  22, 1972. 

Z] I n t e r v i e w  wi th  S h e r i f f  Dale  C a r s o n ,  Off ice  of the  S h e r i f f ,  C o n s o l i d a t e d  
C i ty  of J a c k s o n v i l l e ,  A p r i l  17, 1973. 
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a c q u i r e  and  r e t a i n  the  s a m e  s t a t u s ,  r a n k ,  job  v a l u e  or  p o s i t i o n ,  
e q u a l  c l a s s  tha t  he h e l d  in the  f o r m e r  g o v e r n m e n t  . " 1 /  

or 

T h u s ,  an  o r g a n i z a t i o n  s t r u c t u r e  was  d e v e l o p e d  d u r i n g  the  t r a n s i t i o n  
p e r i o d  w h i c h  p r o v i d e d  for  s i x t e e n  t o p - l e v e l  c o m m a n d  p e r s o n n e l  in a d d i t i o n  
to the  U n d e r s h e r i f f  and She r i f f .  The  o r g a n i z a t i o n a l  f r a m e w o r k  fo r  the 
r e v i s e d  s t r u c t u r e  is  p r e s e n t e d  on the fo l l owing  page .  C u r s o r y  r e v i e w  
i n d i c a t e s  tha t  the o r g a n i z a t i o n  d e v e l o p e d  by the  S h e r i f f  p r o v i d e d  fo r  a p p o i n t -  
m e n t  of two d i r e c t o r s ,  fou r  d e p u t y  d i r e c t o r s ,  e igh t  c h i e f s ,  and p e r s o n s  to 
h e a d  an  a d m i n i s t r a t i v e  s e r v i c e s  un i t  and a p l ann ing  and r e s e a r c h  uni t .  Th i s  
b r o a d e n i n g  of the  t o p - l e v e l  m a n a g e m e n t  s t r u c t u r e  t e n d e d  to l e s s e n  e a c h  
c o m m a n d  p e r s o n s '  span  of c o n t r o l  and  t h e r e b y  p e r m i t t e d  t h e s e  o f f i c i a l s  m o r e  
t i m e  to s u p e r v i s e  m a n a g e a b l e  u n i t s  w i t h i n  the  c o n s o l i d a t e d  d e p a r t m e n t .  As 
r e f e r e n c e d  by one of the  o r g a n i z a t i o n ' s  a r c h i t e c t s  " the  o r g a n i z a t i o n  
d e v e l o p e d  d u r i n g  the  t r a n s i t i o n  p e r i o d  was  a ' p e o p l e '  o r i e n t e d  s t r u c t u r e  and 
the  c h a r t  w h i c h  was  u s e d  to d e p i c t  the c o n s o l i d a t e d  f o r c e  was  a ' p e o p l e  
chart'. " 2/ 

In s h o r t ,  the  r e v i s e d  o r g a n i z a t i o n  t ook  into  a c c o u n t  n u m e r o u s  
f a c t o r s ,  not  the  l e a s t  of w h i c h  was  the  p l a c e m e n t  of i n d i v i d u a l s  in p o s i t i o n s  
r e l a t i v e l y  c o m p a t i b l e  wi th  t h o s e  w h i c h  t h e y  h a d  h e l d  p r i o r  to the m e r g e r  
of the  two d e p a r t m e n t s .  Th i s  o r g a n i z a t i o n a l  a r r a n g e m e n t  was  a p p r o v e d  by 
the  C o n s o l i d a t e d  C o u n c i l  on O c t o b e r  1, 1 9 6 8 - - C o n s o l i d a t i o n  Day.  B_/ 

The  S u b j e c t  of T o p - L e v e l  C o m m a n d  P e r s o n n e l .  As was  n o t e d  
e a r l i e r ,  it  w a s  fe l t  tha t  the  o r g a n i z a t i o n  o u t l i n e d  in the C h a r t e r  d id  not  
p r o v i d e  the  S h e r i f f  w i th  a suf f ic ien t  d e g r e e  of c h o i c e  in the a p p o i n t m e n t  of 
h i s  k e y  a s s i s t a n t s .  In f a c t ,  the  p o s i t i o n  t i t l e s  of m e m b e r s  of the  p r e -  
c o n s o l i d a t i o n  un i t s  w e r e  s p e c i f i e d  fo r  two of the  t h r e e  c h i e f s  o p e n i n g s  
in the  C h a r t e r .  S p e c i f i c a l l y ,  the Ch ie f  of P o l i c e  of the Ci ty  of J a c k s o n v i l l e  
w a s  to h e a d  the  n e w  P o l i c e  D i v i s i o n  and  the  D i r e c t o r  of the  Coun ty  C iv i l  
P r o c e s s  and  A d m i n i s t r a t i v e  o p e r a t i o n  was  to b e c o m e  C h i e f  of the  r e o r g a n i z e d  
C iv i l  P r o c e s s  D i v i s i o n .  F u r t h e r ,  t h o s e  p e r s o n s  tha t  the  S h e r i f f  w i s h e d  to 
appo in t  had  to be c o n f i r m e d  by the C o n s o l i d a t e d  C o u n c i l .  F i n a l l y ,  no 
p r o v i s i o n  w a s  m a d e  f o r  the  S h e r i f f  to appo in t  a c a d r e  of r e s p o n s i b l e  and 
a c c o u n t a b l e  s e c o n d - l e v e l  c o m m a n d e r s  to a d m i n i s t e r  the  d e p a r t m e n t .  

1/ Ibid.  A l s o ,  C h a r t e r  of the  C o n s o l i d a t e d  G o v e r n m e n t  of the  Ci ty  of 
J a c k s o n v i l l e ,  A r t i c l e  22: S e c t i o n  22 .08 .  

2-] I n t e r v i e w  wi th  Depu ty  D i r e c t o r  J .  L. H a m l i n ,  Off ice  of the  S h e r i f f ,  
C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  M a r c h  2.2, 1972-. 

3] C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  O r d i n a n c e  68-31-2-0,  d e c l a r e d  an 
e m e r g e n c y  m e a s u r e  and  p a s s e d  by the  C o n s o l i d a t e d  C o u n c i l ,  O c t o b e r  1, 

1968. 
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C h a r t  3.2 

ORGANIZATION PLAN OF THE SHERIFF'S OFFICE 

~ S h e r f f f  I 

�9 A d m i n i s t r a t i v e  Se rv i ce s  
Unit 

U n d e r s h e r f f f  P l ann ing  and R e s e a r c h  
Unit  

iospoctioo I i i  toroal 
Unit Inves t iga t ion  

Unit  

~D D e p a r t m e n t  of Tra f f i c  
and P a t r o l - - D i r e c t o r  

D e p a r t m e n t  of P o l i c e  
Se rv i ce  s - -  D i r e c t o r  

Deputy I I Deputy O~o~ I I ~176 ~o~u~ ~roctor I I O~o~o~ D i r e c t o r  

P e r s o n n e l  and 
T r a in ing  Unit  

P a t r o l  
Div i s ion  

Chief  

Tra f f i c  
Div is ion  

Chief  

Inves t iga t ion  1 
Divis ion  

Chief(Z) 

S e r v i c e s  | D iv i s ion  of D iv i s ion  of 
Div is ion  I C iv i l  P r o c e s s  J a i l s  

Chief  Chief  Chief  

D iv i s i on  of 
P r i s o n s  

Chie f  

a /  G e n e r a l  O r d e r  N u m b e r  68-3 ,  Rules  and Regula t ions  for  the Organ i za t i on  and D e v e l o p m e n t  
of the Office of the Sher i f f ,  Office of the Sher i f f ,  N o v e m b e r  l ,  1968. 
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T h e s e  f a c t o r s  l i m i t e d  the S h e r i f f ' s  m a n a g e m e n t  f l e x i b i l i t y  in 
two w a y s .  F i r s t ,  h i s  m a n a g e m e n t  p r e r o g a t i v e s  w e r e  m i n i m i z e d  wi th  
r e g a r d  to the  a p p o i n t m e n t  p r o c e s s .  S e c o n d ,  as  an  e x p e r i e n c e d  p o l i c e  
a d m i n i s t r a t o r  he  s aw  the n e e d  fo r  a s t r o n g  m a n a g e m e n t  t e a m ,  d i r e c t l y  
a c c o u n t a b l e  to h i m ,  w h o s e  m e m b e r s  w e r e  c o m f o r t a b l e  in an e n v i r o n m e n t  
w h e r e  i n n o v a t i o n  was  r e c o g n i z e d  as  a n e c e s s a r y  i n g r e d i e n t  to the s u c c e s s  
of the  c o n s o l i d a t e d  p o l i c e  a g e n c y .  H o w e v e r ,  the  C h a r t e r  p r o v i d e d  fo r  an  
o r g a n i z a t i o n  w h e r e i n  the  d a y - t o - d a y  o p e r a t i o n s  of the  d e p a r t m e n t  w o u l d  
be c o n t r o l l e d  by p o l i c e  o f f i c e r s  who w e r e  to be p a r t  of a s t r i c t  and  
t r a d i t i o n a l  c i v i l  s e r v i c e  s y s t e m .  1 ]  

T h u s ,  a c t i o n  was  t a k e n  to r e v i s e  t h e s e  c h a r t e r  r e q u i r e m e n t s .  
S p e c i f i c a l l y ,  the S h e r i f f  w o r k e d  wi th  the P u b l i c  Sa fe ty  C o m m i t t e e  of the  
C o n s o l i d a t e d  C o u n c i l  to  d e v e l o p  an o r d i n a n c e  w h i c h  e m b o d i e d  the  o r g a n i z a -  
t i on  s t r u c t u r e  o u t l i n e d  above  and  w h i c h  p r o v i d e d  the f o l l o w i n g : ~ ]  

S u b j e c t  to the c i v i l  s e r v i c e  l a w s ,  the S h e r i f f  Was 
d e s i g n a t e d  as  the  so l e  appo in t i ng  a u t h o r i t y  fo r  
m e m b e r s  of the  S h e r i f f ' s  Of f ice .  

The  U n d e r s h e r i f f ,  D i r e c t o r s ,  Depu ty  D i r e c t o r s  and  
Ch ie f s  of D i v i s i o n s  w e r e  to be in the  u n c l a s s i f i e d  
s e r v i c e ;  t h u s ,  t h e y  w e r e  not s u b j e c t  to the  c i v i l  
s e r v i c e  l aws  a f f ec t i ng  the c i ty .  F u r t h e r ,  e a c h  s u c h  
p o s i t i o n  r e q u i r e d  a c o l l e g e  d e g r e e  o r  at l e a s t  f ive  (5) 
y e a r s  of t r a i n i n g  and  e x p e r i e n c e .  

In c a s e  a D i r e c t o r ,  Depu ty  D i r e c t o r ,  o r  Ch ie f  w h o h a d  
b e e n  a p p o i n t e d  f r o m  w i t h i n  the  a g e n c y  shou ld  be r e m o v e d  
by the  S h e r i f f ,  the  o r d i n a n c e  p r o v i d e d  tha t  s u c h  p e r s o n s  
w o u l d  be r e s t o r e d  to the  s a m e  p o s i t i o n  in  the  c l a s s i f i e d  
s e r v i c e  as  he o c c u p i e d  at  the t i m e  of h i s  d e s i g n a t i o n  or  
to such  h i g h e r  p o s i t i o n  tha t  he  m a y  h a v e  b e c o m e  e l i g i b l e  
f o r  as  a r e s u l t  of p r o m o t i o n a l  e x a m i n a t i o n s  t a k e n  wh i l e  
s e r v i n g  in a m a n a g e m e n t  c a p a c i t y .  

1/ C h a r t e r  of the  C o n s o l i d a t e d  G o v e r n m e n t  of the  Ci ty  of J a c k s o n v i l l e ,  

z/ 

A r t i c l e  8: S e c t i o n  8 . 0 4  t h r o u g h  8 . 0 7 ,  p. 24. A l so  i n t e r v i e w  wi th  
C a p t a i n  J . W .  W i n g a t e ,  Off ice  of the  S h e r i f f ,  C o n s o l i d a t e d  Ci ty  of 
J a c k s o n v i l l e ,  M a r c h  ZZ, 197Z. 
C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  O r d i n a n c e  6 8 - 3 1 - 2 0 ,  d e c l a r e d  an  
e m e r g e n c y  m e a s u r e  and  p a s s e d  by  the  C o n s o l i d a t e d  C o u n c i l ,  
O c t o b e r  l ,  1968. 
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In summary, the original verbiage contained in the Charter had 
significantly limited the power and authority of the city's "popularly 
elected chief law enforcement officer". Not only had the organization 
been defined, but the Sheriff was at the mercy of the council in terms 
of the final approval of those he appointed. The revised organization 
structure, specification of additional unclassified positions, and the 
provision of appointment power to the Sheriff, however, corrected this 
situation and satisfied'three objectives. First, the interest of members 
of former departments was protected. Second, the Sheriff was placed 
in a position to recruit and appoint those persons he desired as his key 
assistants. And, third, the Sheriff was granted complete control over the 
administrative structure of the combined police operation in that top- 
l e v e l  a d m i n i s t r a t o r s  w e r e  not  p r o t e c t e d  by the c i v i l  s e r v i c e  s y s t e m  and 
cou ld  be r e m o v e d  at the  p l e a s u r e  of the  She r i f f .  

The  P a y  Is sue  

P r i o r  to c o n s o l i d a t i o n  the  pay  s c a l e  of the  Ci ty  of J a c k s o n v i l l e  
p o l i c e  f o r c e  w a s  s o m e w h a t  l o w e r  t han  tha t  of the  Coun ty  S h e r i f f ' s  Off ice .  
B e c a u s e  of t h i s  c o n d i t i o n ,  the n e w l y  e l e c t e d  c o n s o l i d a t i o n  M a y o r  d e v e l o p e d  
a pay  p lan  to e q u a l i z e  p o l i c e  s a l a r i e s  o v e r  a p e r i o d  of t i m e .  Th i s  p lan  
was  i n c o r p o r a t e d  in the  budge t  w h i c h  was  d e l i b e r a t e d  by the C o n s o l i d a t e d  
C o u n c i l  in m i d - 1 9 6 8 .  As d e s c r i b e d  by  the  M a y o r ,  the  p lan  w o u l d  a f f o r d  
" . t w o - t h i r d s  of the  p o l i c e m e n  . . . .  t h e i r  l a r g e s t  r a i s e  e v e r  
( f r o m  $ 6 , 0 0 0  to $7 ,056  a y e a r )  in the budge t  t ak ing  e f f ec t  O c t o b e r  l ,  1 9 6 8 . "  
In a d d i t i o n ,  the p lan  p r o v i d e d  fo r  the  fu l l  e q u a l i z a t i o n  of pay  by O c t o b e r ,  
1969. 1/ 

Aware of the effect that "phased" pay equalization might have on 
personnel, the Sheriff took steps during the transition period to alter the plan. 
Specifically, prior to the adoption of the consolidated budget, the Sheriff 
made numerous appearances before the Consolidated Council's Finance 
Committee. On each occassion he discussed the lack of parity inherent in 
the Mayor's proposed plan with specific reference to the fact that many of 
the city officers were not to be equalized at the time of consolidation. Using 
the base pay for a patrolman after two years' service in each of the pre- 
consolidation departments the Sheriff argued that under the proposed plan 
it was conceivable thattwo men riding in the same car, facing the same 
dangers, could have a $i, 000 difference in pay. He further pointed out that 

1/ T i m e s - U n i o n ,  Augus t  Z8, 1968, p. B - 1 .  
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the  s i t u a t i o n  would  e x i s t  fo r  an e n t i r e  y e a r  fo l lowing  the  m e r g e r  of the  
d e p a r t m e n t s  and  tha t  " we f ace  enough  p r o b l e m s  in c o n s o l i d a t i o n  
wi thou t  the  a d d e d  p r o b l e m  of u n e q u a l  s a l a r i e s .  " He,  t h e r e b y ,  e m p h a s i z e d  
the  f ac t  tha t  " of a l l  the  (budget)  r e q u e s t s ,  the  m a t t e r  of u t m o s t  
n e e d  . is  tha t  of $300 ,000  n e c e s s a r y  to e q u a l i z e  s a l a r i e s  on 
O c t o b e r  1. " 1/ 

E v e n  though  the m o n i e s  n e e d e d  to a c c o m p l i s h  e q u a l i z a t i o n  w e r e  not  

a v a i l a b l e ,  the M a y o r ' s  o r i g i n a l  p r o p o s a l  was  a l t e r e d  and  " a s i z e a b l e  
i n c r e a s e  in the  S h e r i f f ' s  budge t  was  m a d e  by  the  new g o v e r n m e n t ' s  f i n a n c e  
c o m m i t t e e  to m a k e  e q u a l i z a t i o n  of s a l a r i e s  p o s s i b l e  by . A p r i l  (1969),  
s ix  m o n t h s  e a r l i e r  t han  the  M a y o r  had  p r o p o s e d .  ,,2_/ R e f l e c t i n g  on th i s  
top ic  s o m e  y e a r s  a f t e r  c o n s o l i d a t i o n ,  the S h e r i f f  r e g r e t f u l l y  po in t ed  out 
t ha t  " e q u a l i z a t i o n  of s a l a r i e s  was  a big th ing  f o r  the  c i t y  m e n .  
T h e y  l i k e d  it ,  t h e y  got  a s u b s t a n t i a l  r a i s e .  The  c o u n t y  m e n  d i d n ' t  l ike  it 
a bit  b e c a u s e  t h e y  d i d n ' t  ge t  a r a i s e  a l t h o u g h  t h e y  got a lot  of f r i n g e  b e n e f i t s  
(when  c o n s o l i d a t i o n  took  e f f ec t ) .  " 3 /  T h u s ,  e v e n  though  a l t e r a t i o n s  w e r e  
m a d e  to the  m a y o r '  s o r i g i n a l  pay  p lan ,  q u e s t i o n s  of e q u i t a b i l i t y  s t i l l  
r e m a i n e d  as  to why  s o m e  o f f i c e r s  r e c e i v e d  r a i s e s  a t  c o n s o l i d a t i o n  w h i l e  

o t h e r s  d id  not .  

The  I s s u e  of P r o m o t i o n s  

A n o t h e r  q u e s t i o n  f a c e d  by the  S h e r i f f  d u r i n g  t r a n s i t i o n  c o n c e r n e d  
p r o m o t i o n s .  In p a r t i c u l a r ,  no p r o v i s i o n  had  b e e n  m a d e  by the a r c h i t e c t s  
of c o n s o l i d a t i o n  to f r e e z e  or  l i m i t  p r o m o t i o n s  d u r i n g  the  t r a n s i t i o n  p e r i o d .  
T h u s ,  o f f i c e r s  in the  p r e - c o n s o l i d a t i o n  a g e n c i e s  w e r e  f r e e  to c o m p e t e  fo r  
" o p e n "  p o s i t i o n s .  

T h e r e  w e r e  t h r e e  i m p o r t a n t  i m p l i c a t i o n s  to th i s  s i t u a t i o n .  F i r s t ,  
open  p o s i t i o n s  c o u l d  be f i l l e d  by p e r s o n n e l  who s u c c e s s f u l l y  p a s s e d  
c o m p e t i t i v e  e x a m i n a t i o n s ,  but  who did  not  "fi t  in"  wi th  the m a n a g e m e n t  
t e a m  be ing  put t o g e t h e r  by the  S h e r i f f .  S e c o n d ,  a f r e e - w h e e l i n g  p r o m o t i o n  
p r o g r a m ,  b e c a u s e  of the  s a l a r y  i n c r e a s e s  w h i c h  the  h i g h e r  p o s i t i o n s  
c o m m a n d e d ,  cou ld  have  a d v e r s e l y  a f f e c t e d  the b a l a n c e  of the a p p r o v e d  
c o n s o l i d a t e d  budge t .  T h i r d ,  if p r o m o t i o n s  w e r e  a f f e c t e d  in e a c h  of the  p r e -  

I /  I n t e r v i e w  wi th  S h e r i f f  Dale  C a r s o n ,  Off ice  of the S h e r i f f ,  C o n s o l i d a t e d  
-- C i ty  of J a c k s o n v i l l e ,  A p r i l  17, 1973. See  a l s o ,  T i m e s - U n i o n ,  

J u l y  l l ,  1968, p. A-7  and  J u l y  24, 1968, p. A - l l .  
2/  T i m e s - U n i o n ,  Augus t  7, 1968, p. B-3 .  
"3/ The  N a t i o n a l  A s s o c i a t i o n  of C o u n t i e s ,  An E x a m i n a t i o n  of the C o n s o l i d a t e d  
-- G o v e r n m e n t  of J a c k s o n v i l l e  ( D u r a l  Coun ty ) ,  F l o r i d a ,  t r a n s c r i p t  f r o m  a 

m e e t i n g  h e l d  on F e b r u a r y  305, 1971, pp. 71 -72 .  
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c o n s o l i d a t i o n  d e p a r t m e n t s  p r i o r  to the m e r g e r ,  the  n u m b e r  of p e r s o n s  
a v a i l a b l e  to c o m p e t e  for  e a c h  p o s i t i o n  wou ld  have  b e e n  f e w e r  t han  a f t e r  
c o n s o l i d a t i o n  thus  l i m i t i n g  the S h e r i f f ' s  p o t e n t i a l  to d r a w  f r o m  the  h i g h l y  
c o m p e t e n t  m a n p o w e r  pool .  

In r e s p o n s e  to t h e s e  p r o b l e m s ,  the S h e r i f f  w o r k e d  wi th  the c i t y  
and  c o u n t y  c i v i l  s e r v i c e  b o a r d s  and  " f r o z e "  a l l  p r o m o t i o n s .  T h u s ,  at  
c o n s o l i d a t i o n  a l l  o f f i c e r s  had  an o p p o r t u n i t y  to c o m p e t e  fo r  the  30 s e r g e a n t  
v a c a n c i e s ,  11 l i e u t e n a n t  v a c a n c i e s  and  6 c a p t a i n  v a c a n c i e s  w h i c h  e x i s t e d .  
F u r t h e r ,  the  S h e r i f f  was  a s s u r e d  t ha t  t h e s e  v a c a n c i e s  w o u l d  be f i l l e d  by 

l /  the  m o s t  q u a l i f i e d  m e m b e r s  of the n e w l y  c o n s o l i d a t e d  f o r c e .  _ 

T H E  R O L E  OF P L A N N I N G  C O M M I T T E E S  IN E F F E C T I N G  P O L I C E  
S E R V I C E S  CONSOLIDATION 

Dale  C a r s o n ' s  r o l e  as  D u r a l  C o u n t y  S h e r i f f  fo r  s e v e r a l  y e a r s  
p r e c e d i n g  c o n s o l i d a t i o n  m a d e  h i m  c l e a r l y  a w a r e  of the  m y r i a d  p r o b l e m s  
w h i c h  wou ld  be f a c e d  in  m e r g i n g  the  two d e p a r t m e n t s .  A n u m b e r  of  the  
k e y  i s s u e s  t ha t  w e r e  d e a l t  wi th  by the S h e r i f f  and  h is  i m m e d i a t e  s ta f f  
w e r e  d i s c u s s e d  above .  The  p u r p o s e  of th i s  s u b s e c t i o n  is to d e t a i l  one of 
the  t e c h n i q u e s  u t i l i z e d  d u r i n g  t r a n s i t i o n  to i nvo lve  r e p r e s e n t a t i v e s  of the 
J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  and  the  Coun ty  S h e r i f f ' s  Off ice  in p l a n n i n g  
the  m e r g e r  on O c t o b e r  1, 1968. 

P l a n n i n g  C o m m i t t e e s  and  P o l i c e  S e r v i c e s  T r a n s i t i o n  

R e c o g n i z i n g  tha t  p l ann ing  is  at  the h e a r t  of a d m i n i s t r a t i o n  and  
tha t  no f o r m a l  a c c o m m o d a t i o n s  w e r e  m a d e  in the C o n s o l i d a t i o n  C h a r t e r  to 
c o n s i d e r  p r o b l e m s  i n h e r e n t  in the  m e r g e r  of the  two p o l i c e  a g e n c i e s ,  the 
S h e r i f f  m o u n t e d  an i n t e r n a l  p l ann ing  s t r a t e g y .  In a d d i t i o n ,  r e c o g n i z i n g  tha t  
m e m b e r s  of the  m e r g i n g  a g e n c i e s  i d e n t i f i e d  p e r s o n a l l y  wi th  t h e i r  r e s p e c t i v e  
o r g a n i z a t i o n s ,  he p r o v i d e d  fo r  r e g u l a r  a g e n c y  i n t e r a c t i o n  in the p r o c e s s .  

Fo l lQwing  h is  e l e c t i o n  to the c o n s o l i d a t e d  g o v e r n m e n t  in l a t e  1967, 
the  S h e r i f f  m e t  wi th  the  J a c k s o n v i l l e  Chie f  of P o l i c e  to a d d r e s s  the 
o r g a n i z a t i o n  of the  n e w  d e p a r t m e n t .  As he r e c a l l e d  d u r i n g  a l a t e r  d i s -  
c u s s i o n  on the  s u b j e c t ,  " we had  to do an awfu l  lot  of w o r k  in a 
h u r r y  so we got  i t  go ing  r i g h t  a w a y .  " 2 /  S p e c i f i c a l l y ,  it  was  d e c i d e d  to 

1 /  It is  i n t e r e s t i n g  to no te  tha t  u p w a r d s  of f o r t y  o f f i c e r s  le f t  p r e - c o n s o l i d a t i o n  
a g e n c i e s  j u s t  p r i o r  to the m e r g e r .  A lbe i t  a v a r i e t y o f  r e a s o n s  no doubt  
a c c o u n t e d  fo r  t h i s  p e r s o n n e l  t u r n o v e r ,  the  f r e e z i n g  of p r o m o t i o n s  w a s  
v i e w e d  as an i m p o r t a n t  p r e c i p i t a t i n g  f a c t o r  by v a r i o u s  o f f i c i a l s  of the 
Off ice  of the  She r i f f .  

2/  An E x a m i n a t i o n  of the C o n s o l i d a t e d  G o v e r n m e n t  of J a c k s o n v i l l e  ( D u r a l  
Coun ty ) ,  F l o r i d a ,  The N a t i o n a l  A s s o c i a t i o n  of C o u n t i e s ,  
a m e e t i n g  h e l d  oh F e b r u a r y  3-5;  1971, p. 70. 
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u t i l i z e  m e m b e r s  f r o m  e a c h  of the  p o l i c e  a g e n c i e s  to s e r v e  on a n u m b e r  
of t r a n s i t i o n  p l a n n i n g  c o m m i t t e e s .  The  c o m m i t t e e s  w e r e  v i e w e d  as  t a s k  
f o r c e s  to d e a l  wi th  the m e r g e r  of v a r i o u s  f u n c t i o n a l  a s p e c t s  of the  
S h e r i f f ' s  o p e r a t i o n .  Th i s  t e c h n i q u e  was  f e l t  to p r o v i d e  a n u m b e r  of 
a d v a n t a g e s  i n c l u d i n g :  r e s o u r c e s  to d e v e l o p  i d e a s  and  p r o g r a m  s t r a t e g i e s  
f o r  m e r g i n g  v a r i o u s  e l e m e n t s  of p o l i c e  o p e r a t i o n s ;  p r a g m a t i c  a p p r o a c h e s  
to the  m e r g e r  t h r o u g h  the e y e s  of p e r s o n s  who wou ld  be  d i r e c t l y  a f f e c t e d ;  
and ,  a v e h i c l e  t h r o u g h . w h i c h  r e p r e s e n t a t i v e s  of the  two o r g a n i z a t i o n s  c o u l d  
c o m e  t o g e t h e r  and  w o r k  on p r o b l e m s  of m u t u a l  i n t e r e s t  and ,  t h e r e b y ,  f o s t e r  
c o o p e r a t i o n  n e c e s s a r y  to a s u c c e s s f u l  m e r g e r .  _1/ 

As a r e s u l t ,  the  S h e r i f f  in h i s  dua l  c a p a c i t y  as  the  c h i e f  l aw e n f o r c e -  
m e n t  o f f i c e r  of D u r a l  Coun ty  and  as  an  o f f i c e r  i n t h e  n e w  g o v e r n m e n t ,  
i s s u e d  d i r e c t i v e s  in e a r l y  1968. The  d i r e c t i v e s  p r o v i d e d  fo r  the  f o r m a t i o n  
of jo in t  p l ann ing  c o m m i t t e e s ;  n a m e d  the  p a r t i c i p a n t s ;  and ,  o f f e r e d  g u i d e l i n e s  
on the  s u b j e c t s  to be c o n s i d e r e d .  In a d d i t i o n ,  the d i r e c t i v e s  n o t e d  tha t :  2 /  

Al l  m e m b e r s  of both d e p a r t m e n t s  a r e  u r g e d  to 
s u b m i t  t h e i r  t h o u g h t  and s u g g e s t i o n s  to the 
c o m m i t t e e s  f o r  c o n s i d e r a t i o n .  Th i s  is an  
o p p o r t u n i t y  f o r  e v e r y o n e  to p a r t i c i p a t e  in t h e  
f o r m a t i o n  of o u r  n e w  d e p a r t m e n t .  

The  P l a n n i n g  C o m m i t t e e s  and  The i r  M e m b e r s h i p .  The  r e f e r e n c e d  
d i r e c t i v e s  i d e n t i f i e d  s u b j e c t s  fo r  c o m m i t t e e  c o n s i d e r a t i o n  and a l s o  n a m e d  
c o m m i t t e e  m e m b e r s  f r o m  e a c h  d e p a r t m e n t .  The  t a b l e  on the  fo l l owing  page  
p r e s e n t s  the  n a m e s  of the  c o m m i t t e e s  and  t h e i r  r e p r e s e n t a t i v e  m e m b e r s h i p .  

F o u r t e e n  s e p a r a t e  c o m m i t t e e s  w e r e  o r g a n i z e d .  With r e g a r d  to 
c o m m i t t e e  m e m b e r s h i p ,  though  it  wou ld  a p p e a r  f r o m  the  t a b l e  t ha t  m o r e  
t h a n  s i x t y  o f f i c e r s  p a r t i c i p a t e d ,  m a n y  of the  c o m m i t t e e s  h a d  o v e r l a p p i n g  
m e m b e r s h i p .  Th i s  a p p r o a c h  was  a d o p t e d  to i n s u r e  tha t  k e y  c o m m a n d  
p e r s o n n e l  cou ld  p a r t i c i p a t e  in the  p l ann ing  p r o c e s s .  Along wi th  the  S h e r i f f  
and  the  J a c k s o n v i l l e  Ch ie f  of P o l i c e ,  3 c h i e f s ,  Z i n s p e c t o r s ,  16 c a p t a i n s ,  
13 l i e u t e n a n t s ,  5 s e r g e a n t s ,  and  5 n o n - r a n k i n g  o f f i c e r s  w e r e  n a m e d  to the 
c o m m i t t e e s .  Of th i s  n u m b e r ,  18 r e p r e s e n t e d  the S h e r i f f ' s  Of f ice ,  
the  S h e r i f f ,  3 c h i e f s ,  8 c a p t a i n s ,  5 l i e u t e n a n t s  and a p a t r o l m a n .  

I /  I n t e r v i e w  wi th  D i r e c t o r  J o h n  R i l e y  S m i t h ,  Off ice  of the S h e r i f f ,  
C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  M a y  3, 1972. 

2 /  M e m o r a n d a  f r o m  Da le  C a r s o n ,  S h e r i f f  of D u r a l  County  and  R. C. 
-- B l a n t o n ,  J r .  , Ch ie f  of P o l i c e ,  Ci ty  of J a c k s o n v i l l e ,  J a n u a r y  12, 1968. 
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Table 3.3 

T R A N S I T I O N  P L A N N I N G  F U N C T I O N S  AND P A R T I C I P A N T S  a /  

N a m e  of  C o m m i t t e e  

B u d g e t  

C o m m u n i c a t i o n s  

Da ta  P r o c e s s i n g  

D e t e c t i v e  D i v i s i o n  

J a i l  F a c i l i t i e s  a n d  P e r s o n n e l  

O r g a n i z . a t i o n  C h a r t  

P a t r o l  a n d  B e a t  S t r u c t u r e  

P e r s o n n e l  and  T r a i n i n g  

R e c o r d s  and  I d e n t i f i c a t i o n  

S c h o o l b o y  P a t r o l  

T r a f f i c  D i v i s i o n  

T r a n s p o r t a t i o n  a n d  M o t o r  
P o o l  

U n i f o r m  s 

V ice  

N u m b e r  of 
C o u n t y  

R e p r  e s e n t  a t i v e  s 

3 

2 

3 

Z 

3 

0 

3 

2 

3 

1 

2 

2 

1 

1 

N u m b e r  of 
C i t y  

Re p r e  s e n t a t i v e  s 

2 

3 

4. 

2 

3 

I 

5 

2 

4 

2 

Z 

a/ Memorandum from Dale Carson, 
January 12, 1968. 
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S h e r i f f ,  D u v a l  C o u n t y ,  

Total 

5 

5 

6 

4 

6 

1 

8 

4 

7 

3 

4 

5 

4 

2 
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p a t r o l m a n .  T w e n t y - e i g h t  p e r s o n s  w e r e  m e m b e r s  of the  J a c k s o n v i l l e  
P o l i c e  D e p a r t m e n t ;  the  ch i e f ,  2 i n s p e c t o r s ,  8 c a p t a i n s ,  8 l i e u t e n a n t s ,  
5 s e r g e a n t s ,  3 p a t r o l m e n ,  and  one c i v i l i a n  e m p l o y e e .  

The  O r g a n i z a t i o n  and  F u n c t i o n s  of the P l a n n i n g  C o m m i t t e e s .  To 
i n s u r e  tha t  c o m m i t t e e  inputs  cou ld  be i n c o r p o r a t e d  in the  c o n s o l i d a t e d  
d e p a r t m e n t  budge t ,  e a c h  c o m m i t t e e  was  d i r e c t e d  to m e e t  and p r e p a r e  p r e -  
l i m i n a r y  r e p o r t s  by F ~ b r u a r y  l ,  1968. The She r i f f  d e c i d e d  on th i s  
a c c e l e r a t e d  t i m e  s c h e d u l e  in hopes  of s u b m i t t i n g  a c o m p o s i t e  budge t  to 
the  C o n s o l i d a t e d  Counc i l  and the  M a y o r  by la te  M a r c h .  To f a c i l i t a t e  th i s  
s c h e d u l e ,  e a c h  c o m m i t t e e  was  f u r n i s h e d  p lann ing  and s tudy  gu ides  to a s s i s t  
in the  d e v e l o p m e n t  of u n i f o r m  r e p o r t s .  T h e s e  i n c l u d e d  an e x c e r p t  f r o m  
M u n i c i p a l  P o l i c e  A d m i n i s t r a t i o n ,  a p u b l i c a t i o n  of the  I n t e r n a t i o n a l  Ci ty  
M a n a g e m e n t  A s s o c i a t i o n ,  e n t i t l e d  " P l a n n i n g " ;  s taff  s tudy,  a Uni t ed  S ta te s  
A r m y  f o r m  d e t a i l i n g  the  s t eps  n e c e s s a r y  for  c o m p l e t i n g  a s taf f  s tudy;  and,  
an e x a m p l e  of a c o m p l e t e d  r e p o r t .  

The committees thus began the task of planning for the merger 
of the two departments in January, 1968. Committee work proceeded 
slowly, however. Factors which hampered committee progress included: 
the  v a r i e t y  and  c o m p l e x i t y  of s u b j e c t s  u n d e r  c o n s i d e r a t i o n ;  the  fac t  tha t  
the  p lann ing  e f f o r t  had  to be c o n d u c t e d  s i m u l t a n e o u s l y  wi th  e a c h  p a r t i c i p a n t ' s  
d a y - t o - d a y  r e s p o n s i b i l i t i e s ;  and,  the  fac t  tha t  c o m m i t t e e  m e e t i n g s  had  to 
be s c h e d u l e d  a r o u n d  shif t  a s s i g n m e n t s  and  v a c a t i o n  l e ave .  N o n e t h e l e s s ,  
wi th  the  e x c e p t i o n  of the  T r a f f i c  D i v i s i o n  C o m m i t t e e  wh ich  was  c o n s t r a i n e d  
by hav ing  no l e g a l  e x p e r t i s e  a v a i l a b l e  to d e v e l o p  a r e v i s e d  t r a f f i c  o r d i n a n c e ,  
e a c h  c o m m i t t e e  d e v e l o p e d  m e r g e r  r e c o m m e n d a t i o n s ,  l /  

M o r e o v e r ,  the  p lann ing  c o m m i t t e e  p r o c e s s  r e s u l t e d  in the  
d e v e l o p m e n t  of r e c o m m e n d a t i o n s  fo r  c o n s i d e r a t i o n  by top m a n a g e m e n t  at 
no a d d i t i o n a l  c o s t  to the  t r a n s i t i o n  g o v e r n m e n t .  F u r t h e r ,  the  p r o c e s s  
a l l o w e d  for  i n t e r a c t i o n  b e t w e e n  r e p r e s e n t a t i v e s  of the  two a g e n c i e s .  F i n a l l y ,  
t he  c o m m i t t e e  p r o c e s s  p r o v i d e d  an e x t e n d e d  p e r i o d  w h e r e i n  i m p o r t a n t  
t o p i c s  w e r e  d e b a t e d  by p e r s o n s  w h o s e  s e l f - i n t e r e s t s  w e r e  at s t ake .  

The  P l a n n i n g  C o m m i t t e e  T e c h n i q u e  in P e r s p e c t i v e  

In an effort to identify problems, potentials and the value of the 
p lann ing  c o m m i t t e e  t e c h n i q u e ,  p a r t i c i p a n t s  in the  J a c k s o n v i l l e  p r o c e s s  w e r e  

II For a more detailed description of the type and nature of recommendations 
developed by the various committees see Working Paper Number V: The 
Months Preceding Consolidation: A Time ofTransition, pp. 58-59. 
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s u r v e y e d .  In i t i a l l y ,  at  l e a s t  one m e m b e r  f r o m  e a c h  p lann ing  c o m m i t t e e  
was  i n t e r v i e w e d .  Second ,  q u e s t i o n n a i r e s  w e r e  d i s t r i b u t e d  to m e m b e r s  
of the  p r e - c o n s o l i d a t i o n  d e p a r t m e n t s  for  p u r p o s e s  of q u e r y i n g  t h e m  on 
the  c o n s o l i d a t i o n  and the  e f f e c t i v e n e s s  of t e c h n i q u e s  u s e d  in the  m e r g e r .  
F i n a l l y ,  m e m b e r s  of the  S h e r i f f ' s  t o p - l e v e l  m a n a g e m e n t  t e a m  w e r e  p o l l e d  
r e g a r d i n g  th is  top ic .  

The  At t i t udes  of T r a n s i t i o n  C o m m i t t e e  P a r t i c i p a n t s .  F i v e  s p e c i f i c  
t o p i c s  w e r e  r e v i e w e d  wi th  c o m m i t t e e  m e m b e r s .  T h e y  dea l t  wi th  c o m m i t t e e  
s t r u c t u r e ;  m e e t i n g  s c h e d u l e s ;  c o m m i t t e e  a c t i v i t i e s ;  p r o b l e m s  i n h e r e n t  in 
the  p r o c e s s ;  and ,  r e c o m m e n d a t i o n s  fo r  o t h e r s  fac ing  c o n s o l i d a t i o n .  T h e s e  
questions provided findings as to the use of the process in Jacksonville, 
improvements that might have been made, and adjustments to the process 
which might be considered by others that choose to employ the planning 
committee technique. 

The  g e n e r a l  a t t i t ude  of f o r m e r  c o m m i t t e e  m e m b e r s  can  be b e s t  
s u m m a r i z e d  in t e r m s  of p e r s p e c t i v e s  o f f e r e d  by the m a j o r i t y  of t h o s e  
i n t e r v i e w e d .  F i r s t ,  it was  r e p o r t e d  tha t  the  c o m m i t t e e  p r o c e s s  and  i t s  
u se  was  "good" .  Second ,  it was  n o t e d  tha t  the  k n o w l e d g e  tha t  such  
c o m m i t t e e s  w e r e  func t ion ing  " r e l i e v e d  a p p r e h e n s i o n s "  a m o n g  the  m e n  
r e g a r d i n g  t h e i r  be ing  " f o r g o t t e n "  in  the  c o n s o l i d a t i o n  p r o c e s s .  T h i r d ,  
the  c o m m i t t e e  p lann ing  p r o c e s s  p r o v i d e d  a f o r u m  wh ich  f a c i l i t a t e d  and 
" f o r c e d "  r e p r e s e n t a t i v e s  of e a c h  d e p a r t m e n t  to ge t  t o g e t h e r  p r i o r  to the  
formal merger. 
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Participants also offered opinions as to improvements that might 
have been made to the process and that should be considered by others that 
choose to employ the planning committee technique. These opinions are 
summarized in Table 3.4. Review of the table indicates that eight factors 
might have been given more careful consideration in Jacksonville. They are 

the need to balance committee representation in terms of rank structure, 
departmental membership and so on; limit the size of committees to workable 
numbers; permit committees to develop a general working relationship with 
the official responsible for implementation of the committee's decisions; 
afford participants adequate time away from normal responsibilities to 
deal with committee activities; provide the committees with detailed guidance 
as to their role, responsibilities, and methods of operation; assign member- 
ship in terms of staff expertise in each functional area; carefully consider 
the specific subjects to be dealt with by committees; and, provide committee 
members with feedback as to the reasons for acceptance or rejection of 
specific recommendations. 
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T a b l e  3 . 4  

C O M M I T T E E  U T I L I Z A T I O N  C H E C K L I S T  a /  

O 

I t e m s  T o  B e  C o n s i d e r e d  In  P r o c e s s  R e a s o n s  f o r  C o n s i d e r a t i o n  

B a l a n c e d  R e p r e s e n t a t i o n  on  
C o m m i t t e e  s 

If c a r e f u l l y  b a l a n c e d  r e p r e s e n t a t i o n  i s  p r o v i d e d  ( r e  
r a n k  s t r u c t u r e ,  n u m b e r  o f  p e r s o n s  r e p r e s e n t i n g  e a c h  
a g e n c y  a n d  t h e  e x p e r i e n c e  o f  m e m b e r s ) ,  i t  i s  m o r e  l i k e l y  
t h a t  t h e  c o m m i t t e e s  w i l l  f u n c t i o n  e f f e c t i v e l y .  T h e  
J a c k s o n v i l l e  e x p e r i e n c e  i l l u s t r a t e d  t h a t  w h i l e  a t t e m p t s  
w e r e  m a d e  t o  a s s i g n  p e r s o n s  to  c o m m i t t e e s  o n  t h i s  b a s i s ,  
s o m e  o v e r l a p p i n g  of  c o m m i t t e e  m e m b e r s h i p  o c c u r r e d .  
A l s o ,  i n  a f e w  i n s t a n c e s ,  p e r s o n s  w h o  w e r e  n o t  p a r t i c u l a r l y  
k n o w l e d g e a b l e  a s  t o  a f u n c t i o n a l  a r e a  s e r v e d  on  a 
c o m m i t t e e  d e a l i n g  w i t h  t h a t  a r e a .  

L i m i t i n g  t h e  S i z e  o f  C o m m i t t e e s  W h i l e  c o m m i t t e e s  a r e  u s e d  to  i n v o l v e  a s  m a n y  p e r s o n s  
a s  p o s s i b l e  in  a p l a n n i n g  p r o c e s s ,  c a r e  s h o u l d  b e  t a k e n  
to  l i m i t  t h e  s i z e  o f  c o m m i t t e e s  to  a w o r k a b l e  n u m b e r .  
A s  n o t e d  in  T a b l e  3 . 3 , t h e  l a r g e s t  t r a n s i t i o n  c o m m i t t e e  
c o n t a i n e d  8 p e r s o n s .  T h e  e x p e r i e n c e  o f  t h i s  c o m m i t t e e  a n d  
t h a t  o f  a n u m b e r o f  o t h e r s  s u g g e s t e d  t h a t  " p r a c t i c a l l y "  
o n l y a  f e w  of  t h o s e  r e p r e s e n t e d  p a r t i c i p a t e d  i n  d e l i b e r a -  
t i o n s  d u e  to  p r o b l e m s  of  s c h e d u l i n g  m e e t i n g s  w h e n  e v e r y -  
one  c o u l d  a t t e n d ;  d i f f i c u l t i e s  i n h e r e n t  in  c o m m i t t e e  
m e m b e r s '  t i m e  to  g e t  i n v o l v e d  in  t h e  p r o c e s s ;  a n d ,  c l e a r  
u n d e r s t a n d i n g  of  w h a t  e a c h  w a s  t o  do .  

a_/ T h i s  t a b l e  w a s  d e v e l o p e d  a s  a r e s u l t  o f  p e r s o n a l  i n t e r v i e w s  c o n d u c t e d  w i t h  m e m b e r s  of  e a c h  
o f  t h e  t r a n s i t i o n  p l a n n i n g  c o m m i t t e e s  d u r i n g  1972 .  
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Table 3.4 
(Continued) 

C O M M I T T E E  U T I L I Z A T I O N  C H E C K L I S T  

0 

I t e m s  T o  B e  C o n s i d e r e d  In  P r o c e s s  

P r o v i d i n g  C o m m i t t e e  A c c e s s  to  
F u n c t i o n a l  P o l i c y  H e a d  

P r o v i d i n g  C o m m i t t e e  M e m b e r s  w i t h  
A d e q u a t e  T i m e  t o  F u l f i l l  C o m m i t t e e  
R e s p o n s i b i l i t i e s  

R e a s o n s  f o r  C o n s i d e r a t i o n  

If p o s s i b l e ,  t h e  p e r s o n  w h o  w i l l  u l t i m a t e l y  be  r e s p o n s i b l e  
f o r  a p a r t i c u l a r  f u n c t i o n  s h o u l d  b e  i n v o l v e d  in  t h e  p l a n n i n g  
p r o c e s s .  In J a c k s o n v i l l e ' s  c a s e ,  t o p - l e v e l  s u p e r v i s o r y  
p e r s o n n e l  h a d  n o t  b e e n  n a m e d  w h e n  c o m m i t t e e  d e l i b e r a -  
t i o n s  b e g a n .  As  a r e s u l t ,  s o m e  o f  t h e  r e c o m m e n d a t i o n s  
t h a t  w e r e  d e v e l o p e d  w e r e  d i s c a r d e d  d u e  t o  m i s u n d e r s t a n d i n g  
on  t he  p a r t  o f  a s u p e r v i s o r ;  o r ,  a l a c k  o f  u n d e r s t a n d i n g  
o n  t h e  c o m m i t t e e ' s  p a r t  a s  t o  t h e  p r a c t i c a l i t i e s  o f  i m p l e -  
m e n t i n g  p a r t i c u l a r  i d e a s  v i s - a - v i s  f u n d i n g  a n d / o r  v a r i o u s  
b r o a d - b a s e d  p o l i c i e s .  T h i s  s i t u a t i o n  s u b s e q u e n t l y  
c a u s e d  c o n f u s i o n  a m o n g  c e r t a i n  c o m m i t t e e  m e m b e r s  
a s  to  t h e  a c t u a l  v a l u e  o f  a n d  r e a s o n  f o r  t h e  t i m e  d e v o t e d  
to  c o m m i t t e e  w o r k .  

If t h e  c o m m i t t e e  p r o c e s s  i s  u s e d ,  t h o u g h t  s h o u l d  be  g i v e n  
to  a l l o w i n g  i n v o l v e d  p e r s o n s  t i m e  a w a y  f r o m  t h e i r  n o r m a l  
j o b  t a s k s  t o  p e r f o r m  c o m m i t t e e  w o r k .  In J a c k s o n v i l l e ,  
c o m m i t t e e  r e s p o n s i b i l i t i e s  w e r e  a d d e d  to  d a y - t o - d a y  
t a s k s .  T h u s ,  a n u m b e r  o f  t h o s e  i n v o l v e d  i n d i c a t e d  
t h a t  t h e y  w e r e  u n a b l e  t o  d e v o t e  t h e  a m o u n t  of  t i m e  t o  
c o m m i t t e e  a c t i v i t i e s  t h a t  w a s  e s s e n t i a l  w h i l e  s a t i s f a c t o r i l y  
p e r f o r m i n g  r e g u l a r  r e s p o n s i b i l i t i e s .  



Table 3.4 
(Continued) 

C O M M I T T E E  U T I L I Z A T I O N  C H E C K L I S T  

O 

I t e m s  To Be C o n s i d e r e d  In P r o c e s s  

P r o v i d i n g  the C o m m i t t e e s  w i th  D e t a i l e d  
G u i d e l i n e  s 

A s S ign ing  C o m m i t t e e  M e m b e r  ship.  in 
R e l a t i o n  to a P e r s o . n ' s  P r o v e n  E x p e r t i s e  in 
a G i v e n  F u n c t i o n a l  A r e a  

R e a s o n s  f o r  C o n s i d e r a t i o n  

As n o t e d  in the  t e x t ,  g e n e r a l i z e d  g u i d e l i n e s  w e r e  p r o v i d e d  
to e a c h  c o m m i t t e e  r e g a r d i n g  r e p o r t  p r e p a r a t i o n  a n d  the  
p l ann ing  p r o c e s s .  No g u i d e l i n e s  w e r e  p r o v i d e d  c o n c e r n i n g  
the  s p e c i f i c  r e s p o n s i b i l i t i e s  of the  c o m m i t t e e s  o r  h o w  
t h e y  s h o u l d  o r g a n i z e  in t e r m s  of s e l e c t i n g  a c h a i r m a n  a n d  
c o m p l e t i n g  s p e c i f i e d  w o r k .  As a r e s u l t ,  a n u m b e r  of 
c o m m i t t e e s  f l o u n d e r e d .  T h e y  d e l i b e r a t e d  t o p i c s  w h i c h  w e r e  
b e y o n d  t h e i r  s c o p e  {e .g .  w a g e s )  and  g e n e r a l l y  w a s t e d  t i m e  
b e c a u s e  of a l a c k  of s p e c i f i c  d i r e c t i o n .  Due to t h i s  p r o b l e m  
a n u m b e r  of c o m m i t t e e  p a r t i c i p a n t s  b e c a m e  a l i e n a t e d  
f r o m  t h e  p r o c e s s  and  d i s e n c h a n t e d  w i t h  the  b a s i c  i d e a  of 
c o n s o l i d a t i o n .  

The m o s t  e f f e c t i v e  c o m m i t t e e s  t ha t  f u n c t i o n e d  in J a c k s o n -  
v i l l e  w e r e  m a n n e d  by p e r s o n s  who had  a u n i q u e  k n o w l e d g e  
of the  s u b j e c t  b e i n g  c o n s i d e r e d ;  i . e .  d a t a  p r o c e s s i n g  and  
c o m m u n i c a t i o n s  w e r e  c o n s i d e r e d  by p e r s o n s  who  h a d  
m a r k e d  k n o w l e d g e  of h a r d w a r e ,  o p e r a t i n g  t e c h n i q u e s  and  
. o p e r a t i n g  p r o c e d u r e s .  I n t h o s e  i n s t a n c e s  w h e r e  c o m m i t t e e  
a c t i o n s  b r o k e  down ,  it o f t e n  w a s  a t t r i b u t e d  to the  f a c t  t h a t  
peop l e  w e r e  o f f e r i n g  o p i n i o n s  on s u b j e c t s  w i th  w h i c h  t h e y  h a d  
i n a d e q u a t e  k n o w l e d g e  and  e x p e r i e n c e .  
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T a b l e  3 . 4  
(Con t inued)  

C O M M I T T E E  U T I L I Z A T I O N  C H E C K L I S T  

I t e m s  To Be C o n s i d e r e d  In P r o c e s s  

C o n s i d e r i n g  S u b j e c t s  fo r  C o m m i t t e e  
A s s i g n m e n t  

R e a s o n s  f o r  C o n s i d e r a t i o n  

Two c r i t e r i a  m i g h t  be u s e d  in  this .  c o n t e x t .  F i r s t ,  t he  
d e g r e e  to w h i c h  t e c h n i c a l  e x p e r t i s e  is n e c e s s a r y  r e g a r d i n g  
the d e v e l o p m e n t  of m e a n i n g f u l  r e c o m m e n d a t i o n s  on a 
p a r t i c u l a r  s u b j e c t  m i g h t  be c o n s i d e r e d .  T h i s  f a c t o r  
shou ld ,  in  t u r n ,  be r e l a t e d  to the  n u m b e r ,  r a n k  and  
e x p e r i e n c e  of p e r s o n n e l  who a r e  m e m b e r s  of the  a g e n c i e s  
to be m e r g e d .  In the  i n s t a n c e  t h a t  d i f f i c u l t y  e x i s t s  in 
r e l a t i o n  to m e m b e r s h i p  b a l a n c e  as  d e s c r i b e d  e a r l i e r ,  t he  
s u b j e c t  m i g h t  be  e l i m i n a t e d  f r o m  c o m m i t t e e  c o n s i d e r a t i o n .  
In the  J a c k s o n v i l l e  e x p e r i e n c e  the  B e a t  and  P a t r o l  
C o m m i t t e e  h a d  d i f f i c u l t y  d e a l i n g  wi th  t h e i r  c o m p l i c a t e d  
top ic  and  the  B u d g e t  C o m m i t t e e  w a s  not  a d e q u a t e l y  
e q u i p p e d  to p r e p a r e  a b u d g e t .  S e c o n d ,  t o p i c s  w h i c h  t e n d  
to r e l a t e  to s u b j e c t i v e  v e r s u s  t e c h n i c a l l y  o r i e n t e d  d e c i s i o n  
p r o c e s s e s  s h o u l d  be c a r e f u l l y  w e i g h t e d  p r i o r  to b e i n g  
a s s i g n e d  to c o m m i t t e e s .  F o r  e x a m p l e ,  a l t h o u g h  the  
U n i f o r m  C o m m i t t e e  in the  J a c k s o n v i l l e  e x p e r i e n c e  s o u g h t  
to a f f o r d  e v e r y o n e  an o p p o r t u n i t y  to e x p r e s s  o p i n i o n s  on the  
t ype ,  s t y l e ,  c o l o r ,  e tc .  of the  c o n s o l i d a t i o n  u n i f o r m ,  
badge ,  and  h a r d w a r e ,  no c o n c e n s u s  w a s  r e a c h e d - -  
e v e r y o n e ' s  p e r s o n a l  t a s t e  w a s  d i f f e r e n t .  T h u s ,  c o n t r o -  
v e r s y  w a s  r a i s e d  o v e r  an  i s s u e  w h i c h ,  w h e n  d e c i d e d ,  
c o u l d  not  p o s s i b l y  be c o n s i s t e n t  w i th  m y r i a d  p e r s o n a l  
p r e f e r e n c e s .  
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T a b l e  3 . 4  

C O M M I T T E E  U T I L I Z A T I O N  C H E C K L I S T  

I t e m s  T o  B e  C o n s i d e r e d  In  P r o c e s s  R e a s o n s  f o r  C o n s i d e r a t i o n  

P r o v i d i n g  C o m m i t t e e s  w i t h  
D e c i s i o n  F e e d b a c k  

A f t e r  t h e  c o m m i t t e e s  p r e s e n t e d  t h e i r  r e c o m m e n d a t i o n s  
t o  t o p - m a n a g e m e n t ,  t h e i r  k n o w l e d g e  a n d  u n d e r s t a n d i n g  
of  t h e  p l a n n i n g - d e c i s i o n  p r o c e s s  e n d e d .  T h a t  i s ,  f o l l o w i n g  
s u b m i t t a l ,  p o l i c y - l e v e l  o f f i c i a l s  t o o k  w h a t  t h e  c o m m i t t e e s  
h a d  p r e s e n t e d ,  c o n s i d e r e d  e a c h  r e c o m m e n d a t i o n  in  t e r m s  
of  i t s  m e r i t s  a n d  i n  r e l a t i o n  to  o v e r a l l  p o l i c y  n e e d s  a n d  
r e s o u r c e s ,  a n d  s e l e c t e d ,  o r  r e j e c t e d ,  c e r t a i n  of  t h e  
r e c o m m e n d a t i o n s  f o r  i m p l e m e n t a t i o n .  F o r  a v a r i e t y  o f  
r e a s o n s  i n c l u d i n g  t i m e ,  t h e  n e e d  to  d e a l  w i t h  o t h e r  p r i o r i t y  
i t e m s  a n d  a d m i n i s t r a t i v e  s t y l e ,  c o m m i t t e e s  w e r e  n o t  
a d v i s e d  o f  t h e  r e a s o n s  b e h i n d  t h e  v a r i o u s  m a n a g e m e n t  
d e c i s i o n s .  As  s u c h ,  v a r i o u s  c o m m i t t e e  p a r t i c i p a n t s  
f e l t  t h a t  t h e i r  " h a r d  w o r k "  h a d  b e e n  f u t i l e  i n  t h a t  
r e c o m m e n d a t i o n s  w e r e  s e e m i n g l y  r e j e c t e d  " o u t  o f  h a n d " .  
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M o r e o v e r ,  wh i l e  the  J a c k s o n v i l l e  t r a n s i t i o n  c o m m i t t e e  p r o c e s s  
p e r m i t t e d  a l i m i t e d  n u m b e r  of p e r s o n s  f r o m  p r e - c o n s o l i d a t i o n  d e p a r t m e n t s  
to b e c o m e  i n v o l v e d  wi th  the  m e r g e r ,  a n u m b e r  of w e a k n e s s e s  w e r e  e v i d e n c e d .  
N o n e t h e l e s s ,  the i d e a  of i nvo lv ing  l ine  o f f i c e r s ,  p a t r o l m e n ,  and  c i v i l i a n  
p e r s o n n e l  in the  m e r g e r  p r o v i d e d  t h e m  the  o p p o r t u n i t y  to l e a r n  m o r e  about  one 
a n o t h e r ,  the  i n t e r n a l  o p e r a t i o n s  of the  r e s p e c t i v e  a g e n c i e s ;  and ,  the p r o b l e m s  
faced by the top management of the Office of the Sheriff in consolidating the 
two forces. Thus, the committee process was seen as a valuable tool that 
aided in bringing the agencies together. 

E m p l o y e e  A t t i t u d e s  R e g a r d i n g  the C o m m i t t e e  P r o c e s s .  1 /  P e r s o n s  
tha t  s e r v e d  in p r e - c o n s o l i d a t i o n  d e p a r t m e n t s  w e r e  r a n d o m l y  s a m p l e d  by 
q u e s t i o n n a i r e s  as  to t h e i r  op in ions  c o n c e r n i n g  the r o l e  and va lue  of the  p l ann ing  

1/ The fo l l owing  s t e p s  w e r e  t a k e n  in d e v e l o p i n g  and t e s t i n g  the  r e s e a r c h  
q u e s t i o n n a i r e  for  v a l i d i t y  and  r e l i a b i l i t y .  B r i e f l y ,  to i n s u r e  tha t  the  q u e s -  
t i o n n a i r e  m e a s u r e d  wha t  it c l a i m e d  to ,  and was  thus  v a l i d ,  and  tha t  i t  was  
s t r u c t u r e d  in a m a n n e r  w h i c h  p r o v i d e d  c o n s i s t e n t  r e s u l t s  and  w a s ,  t h e r e -  
f o r e  r e l i a b l e ,  the  fo l l owing  a c t i o n s  w e r e  t a k e n .  F i r s t ,  a v a r i e t y  of q u e s t i o n s  
w e r e  s t r u c t u r e d  by the  r e s e a r c h  t e a m .  T h e s e  q u e s t i o n s  w e r e  s u b s e q u e n t l y  
r e v i e w e d  wi th  o f f i c i a l s  of the  R e s e a r c h  and P l a n n i n g  Uni t ,  Off ice  of the  
S h e r i f f .  As a r e s u l t  of th i s  r e v i e w ,  l a n g u a g e  m o d i f i c a t i o n s  w e r e  m a d e  to 
the  p r e l i m i n a r y  s t a t e m e n t s ,  new q u e s t i o n s  w e r e  a d d e d ,  and  a n u m b e r  of 
the  o r i g i n a l  i t e m s  w e r e  d e l e t e d .  F o l l o w i n g  t h i s  s t ep ,  t he  q u e s t i o n n a i r e  
was  p r e - t e s t e d  by v a r i o u s  m e m b e r s  of the  P l a n n i n g  and R e s e a r c h  Unit .  
The  p r e - t e s t i n g ,  c o m b i n e d  wi th  k n o w l e d g e  d e v e l o p e d  f r o m  i n t e r v i e w s  wi th  
a v a r i e t y  of p e r s o n s  who had  p a r t i c i p a t e d  in  the  c o n s o l i d a t i o n  p r o c e s s ,  
r e s u l t e d  in  a f i n a l  r e v i s i o n  of the  q u e s t i o n n a i r e .  F u r t h e r ,  it  was  d e c i d e d  
to u t i l i z e  an u n s i g n e d  m a i l - b a c k  i n s t r u m e n t  to p r o m o t e  r e s p o n s e s  and 
i n s u r e  a n o n i m i t y .  

The  s c h e d u l e  e n t i t l e d  Off ice  of the S h e r i f f - - P e r s o n n e l  F i l e :  S e n i o r i t y  by 
R a n k  d a t e d  F e b r u a r y  8, 1973, was  u t i l i z e d  to d r a w  the f i n a l  s u r v e y  s a m p l e .  
S p e c i f i c a l l y ,  t h i s  s c h e d u l e  l i s t e d  the n a m e s  of a l l  m e m b e r s  of the d e p a r t -  
m e n t  by  r a n k  and  da t e  of e n t r y .  F i r s t ,  the  r e s e a r c h  t e a m ,  w o r k i n g  wi th  
s t a f f  of the  R e s e a r c h  and P l a n n i n g  Uni t ,  s e l e c t e d  S e p t e m b e r  30, 1969, as  
the  cut  off da te  fo r  p e r s o n s  of a c i v i l  s e r v i c e  r a n k  to be i n c l u d e d  in the  
s a m p l e .  Second ,  in an e f f o r t  to d r a w  a l a r g e  enough  s a m p l e ,  o n e - t h i r d  of 
t h o s e  e l i g i b l e  w e r e  i n c l u d e d  ( p e r s o n s  who had  s e r v e d  on t r a n s i t i o n  c o m m i t t e e s  
and  had b e e n  i n t e r v i e w e d  w e r e  not  c o n s i d e r e d  e l i g i b l e ) .  As a r e s u l t ,  the  n a m e  
of e v e r y  t h i r d  p e r s o n  on the s c h e d u l e  tha t  m e t  the  above  c r i t e r i a  w a s  d r a w n .  
The  t o t a l  s a m p l e  e q u a l l e d  235. P e r s o n a l i z e d  e n v e l o p e s  w e r e  s u b s e q u e n t l y  
a d d r e s s e d  w h i c h  i n c l u d e d  the q u e s t i o n n a i r e ,  a s t a m p e d  a d d r e s s e d  e n v e l o p e  
f o r  i ts  d i r e c t  m a i l i n g  to K o e p s e l l - G i r a r d  and  A s s o c i a t e s  and an e x p l a n a t i o n  
( C on t inued  on next  page .  ) 
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c o m m i t t e e  t e c h n i q u e .  Q u e s t i o n s  r e g a r d i n g  the i m p o r t a n c e ,  e f f e c t i v e n e s s  
and  the  p r o p r i e t y  of o t h e r s  u s ing  the p l ann ing  c o m m i t t e e  p r o c e s s  w e r e  
i n c l u d e d  in the  s u r v e y  s c h e d u l e .  When  a s k e d  w h e t h e r  the  c o m m i t t e e s  p l a y e d  
an i m p o r t a n t  r o l e  in the m e r g e r ,  85 p e r c e n t  of t h o s e  r e s p o n d i n g  a n s w e r e d  
the  q u e s t i o n  p o s i t i v e l y .  On ly  20 out of the  133 r e s p o n d i n g  to the q u e s t i o n  
did f e e l  tha t  the  c o m m i t t e e s  w e r e  u n i m p o r t a n t .  The  fo l l owing  r e a s o n s  w e r e  
c i t e d  as  to the i n e f f e c t i v e n e s s  of the  p l a n n i n g  c o m m i t t e e s :  not  enough  t i m e  
w a s  p r o v i d e d  fo r  c o m m i t t e e  d e l i b e r a t i o n s ;  c o m m i t t e e s  w e r e  u n o r g a n i z e d  
in t h e i r  a p p r o a c h ;  c o m m i t t e e  m e m b e r s  d id  not u n d e r s t a n d  wha t  t h e y  w e r e  to 
do; m o r e  k n o w l e d g e a b l e  p e r s o n s  s h o u l d  have  b e e n  p l a c e d  on c o m m i t t e e s ;  
and ,  the  p r o c e s s  d id  not  i nvo lve  a l a r g e  enough  n u m b e r  of l o w e r - l e v e l  
p e r s o n n e l .  

The  r e s p o n d e n t s  w e r e  a l s o  a s k e d  w h e t h e r  o t h e r  d e p a r t m e n t s  f ac ing  
c o n s o l i d a t i o n  shou ld  u s e  p l ann ing  c o m m i t t e e s .  A g a i n ,  the v a s t  m a j o r i t y - - 9 8  
p e r c e n t - - r e s p o n d e d  p o s i t i v e l y .  In a d d i t i o n ,  a n u m b e r  c o m m e n t e d  on how 
the  c o m m i t t e e s  m i g h t  be m a d e  m o r e  e f f e c t i v e .  The m a j o r i t y  6f the  c o m m e n t s  
c l o s e l y  p a r a l l e l e d  the  po in ts  no t ed  above .  Two a d d i t i o n a l  g u i d e l i n e s  w e r e ,  
h o w e v e r ,  o f f e r e d .  F i r s t ,  it was  s u g g e s t e d  tha t  c o m m i t t e e s  s h o u l d  m a i n t a i n  
" o p e n  l i n e s  of c o m m u n i c a t i o n "  wi th  the  peop le  tha t  t h e i r  d e l i b e r a t i o n s  a f f e c t e d - -  
the  l ine  p o l i c e  o f f i c e r s .  Second ,  m a n y  fe l t  tha t  p e r s o n s  a p p o i n t e d  to 
c o m m i t t e e s  s h o u l d  have  a p o s i t i v e  a t t i t u d e  abou t  the o v e r a l l  m e r g e r  p r o c e s s  
and  s h o u l d  c o m m u n i c a t e  t h i s  a t t i t u d e  to t h e i r  p e e r s  wh i l e  e x p l a i n i n g  c o m m i t t e e  
d e l i b e r a t i o n s - - " n o t h i n g  s e l l s  a p a t r o l m a n  l ike  a n o t h e r  p a t r o l m a n  t e l l i n g  h i m  
f a c t s  on the  m e r g e r .  " 

Top  M a n a g e m e n t ' s  P e r s p e c t i v e s  R e g a r d i n g  the T r a n s i t i o n  
C o m m i t t e e  P r o c e s s .  When q u e s t i o n e d  abou t  the  use  of p l ann ing  c o m m i t t e e s ,  
the Off ice  of the  S h e r i f f ' s  t o p - l e v e l  a d m i n i s t r a t o r s  d e t a i l e d  s o m e  of the  c o s t s  
and  b e n e f i t s  of u s i n g  s u c h  a m e t h o d .  A m o n g  t h e m  w e r e  the f o l l o w i n g :  

The  a p p r o a c h  b r o u g h t  m e m b e r s  of the  p r e - c o n s o l i d a t i o n  
d e p a r t m e n t s  t o g e t h e r  w h i c h  p r o v i d e d  t h e m  an o p p o r t u n i t y  
to l e a r n  m o r e  about  one a n o t h e r .  T h u s ,  the  c o m m i t t e e s  
h e l p e d  b r e a k d o w n  p e r s o n a l  b a r r i e r s  and  p r e j u d i c e s  p r i o r  
to the  d e p a r t m e n t s  be ing  m e r g e d .  

1/ ( C o n t i n u e d  f r o m  p r e c e d i n g  page .  ) of the  o v e r a l l  s t udy  and the  p u r p o s e  of 
the  q u e s t i o n n a i r e .  T h e s e  p a c k a g e s  w e r e  d e l i v e r e d  t h r o u g h  i n t e r d e p a r t -  
m e n t a l  m a i l .  Of the  t o t a l  d i s t r i b u t e d ,  s e v e n  w e r e  r e t u r n e d  for  such  r e a s o n s  
a s  " o f f i c e r  on m e d i c a l  l e a v e " ,  " o f f i c e r  on v a c a t i o n " ,  e t c .  T h u s ,  228 
w e r e  u l t i m a t e l y  i n c l u d e d  in t h o s e  s a m p l e d .  O f  th i s  a m o u n t ,  142 o r  
62 p e r c e n t  r e t u r n e d  c o m p l e t e d  q u e s t i o n n a i r e s .  
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The  c o m m i t t e e  p r o c e s s  p e r m i t t e d  l ine  p o l i c e  o f f i c e r s  
the  o p p o r t u n i t y  to d e a l  wi th  i s s u e s  of a p o l i c y - l e v e l  
n a t u r e .  As a r e s u l t ,  s u c h  p e r s o n s  g a i n e d  a b e t t e r  
u n d e r s t a n d i n g  of the p r o b l e m s  and  r e s p o n s i b i l i t i e s  of 
m a n a g e m e n t .  

A c o s t  a s s o c i a t e d  wi th  the  p r o c e s s  c o n c e r n e d  the t i m e  
r e q u i r e d  to m a k e  the t e c h n i q u e  e f f e c t i v e .  Of f i c i a l s  
no t ed  tha t  " t h e r e  was  so m u c h  to do and so l i t t l e  
t i m e "  it was  d i f f i cu l t  to d e a l  wi th  the  c o m m i t t e e  p r o -  
c e s s  in a comprehensive manner. 

I l l - w i l l  and m i s u n d e r s t a n d i n g s  w e r e  g e n e r a t e d  t h r o u g h  
the  c o m m i t t e e  p r o c e s s  as a r e s u l t  of t op i c s  be ing  
d e l i b e r a t e d  tha t  shou ld  not  h a v e  b e e n  d e a l t  wi th  by 
c o m m i t t e e s .  F o r  e x a m p l e ,  the s e l e c t i o n  of a u n i f o r m ,  
b a d g e  and  i n s i g n i a ,  w h i l e  i m p o r t a n t  i t e m s  to a p o l i c e  
a g e n c y ,  r e l a t e  to p e r s o n a l  t a s t e ,  c o s t s  and p r a c t i c a l i t y .  
The  r e c o m m e n d a t i o n s  of the  t r a n s i t i o n  c o m m i t t e e  on 
t h e s e  s u b j e c t s  had  to be r e v i s e d  in r e l a t i o n  to a l l  t h e s e  
f a c t o r s ;  a c o n d i t i o n  w h i c h  s o m e  d id  not  u n d e r s t a n d .  

One additional perspective offered by Jacksonville's law enforcement 
managers concerned the need to "carefully point out" the intended use of 
committee recommendations. It should have been stressed that committee 
recommendations would be "considered" in making final decisions rather than 
serve as final answers. In other words, it should be clearly stated that 
committees are "idea generators" and that the recommendations developed 
by such groups are simply inputs to the overall decisionmaking process. 

FACTORS AFFECTING THE ORGANIZATION AND OPERATION OF A 
POLICE AGENCY AND THEIR IMPORTANCE IN THE TRANSITION 

PROCESS 

I 
I 
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C e r t a i n  f a c t o r s  w h i c h  r e l a t e  to the d e l i v e r y  of po l i c e  s e r v i c e s  
and  to the  a b i l i t y  of p o l i c e  o f f i c e r s  to i d e n t i f y  and be i d e n t i f i e d  wi th  t h e i r  
o r g a n i z a t i o n  w e r e  found  to h a v e  a p a r t i c u l a r  e f f ec t  on c o n s o l i d a t i o n .  A m o n g  
t h e s e  i t e m s  a r e  po l i ce  d e p a r t m e n t  h o u s i n g ;  l aws  and o r d i n a n c e s ;  r e c o r d s ;  
c o m m u n i c a t i o n s ;  and ,  u n i f o r m s ,  a m o n g  o t h e r s .  The  fo l l owing  d i s c u s s i o n  
p r o v i d e s  o t h e r s  wi th  an o v e r v i e w  of the  r o l e  t h e s e  f a c t o r s  p l a y e d  in the  
J a c k s o n v i l l e  p r o c e s s .  
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P o l i c e  U n i f o r m s ,  Ec~uipment and F a c i l i t i e s  

The  d e p a r t m e n t s  to be m e r g e d  in J a c k s o n v i l l e  h a d  d i f f e r e n t  u n i f o r m s  
and  e q u i p m e n t .  Not  on ly  w e r e  c o l o r s  d i s s i m i l a r ,  but  m a t e r i a l  t y p e s ,  ha t  
s t y l e s ,  l e a t h e r  and  h a r d w a r e  a l s o  v a r i e d .  S i m i l a r l y ,  e a c h  a g e n c y ' s  p a t r o l  
c a r s  c a r r i e d  un ique  m a r k i n g s  and  w e r e  of a d i f f e r e n t  c o l o r .  The  a d e q u a c y ,  
l o c a t i o n  and  c o n d i t i o n s  of the  b u i l d i n g s  in w h i c h  the  po l i ce  a g e n c i e s  w e r e  
h o u s e d  a l s o  v a r i e d .  E a c h  of t h e s e  i t e m s  s e r v e  the  i n d i v i d u a l  p o l i c e  o f f i c e r  
as  t o o l s  of h i s  t r a d e  and a f f o r d  h i m  s y m b o l s  w i th  w h i c h  to i den t i fy .  R e c o g -  
n i z i n g  t h e i r  i m p o r t a n c e ,  o f f i c i a l s  r e p r e s e n t i n g  the  Off ice  of the  S h e r i f f  
t ook  s t eps  to r e s o l v e  d i f f e r e n c e s  and  p r o b l e m s  a s s o c i a t e d  wi th  t h e s e  i t e m s .  

One m e a s u r e  t a k e n  to s m o o t h  the  t r a n s i t i o n  i n v o l v e d  the  r e p a i n t i n g  
of a l l  p a t r o l  c a r s .  S i m i l a r l y ,  the  m a r k i n g s  of a l l  c a r s  w e r e  s t a n d a r d i z e d  
to s i g n i f y  tha t  t h e y  b e l o n g e d  to the n e w  Off ice  of the  She r i f f .  Th i s  t a s k  
was  r e l a t i v e l y  s t r a i g h t  f o r w a r d  and  was  a c c o m p l i s h e d  soon  a f t e r  c o n s o l i d a t i o n .  

The  s t a n d a r d i z a t i o n  of u n i f o r m s  and  e q u i p m e n t  was  a m o r e  c o m p l i -  
c a t e d  p r o b l e m .  As n o t e d  a b o v e ,  a t r a n s i t i o n  p l ann ing  c o m m i t t e e  w a s  
o r g a n i z e d  to d e c i d e  on a n e w  u n i f o r m .  A lbe i t  t h i s  g r o u p  a t t e m p t e d  to r e a c h  
a c o n c e n s u s ,  in the  end  the S h e r i f f  and  h is  c h i e f  a d v i s o r s  m a d e  the f i n a l  
d e c i s i o n .  The  c o m m i t t e e  d e l i b e r a t i o n s ,  h o w e v e r ,  took  a g r e a t  d e a l  of t i m e  
w h i c h  p r e c l u d e d  the  o r d e r i n g  of u n i f o r m s  p r i o r  to c o n s o l i d a t i o n .  F u r t h e r ,  
d u r i n g  the  t r a n s i t i o n  p e r i o d  c o n s o l i d a t i o n  o f f i c i a l s  w e r e  not  l e g a l l y  e m p o w e r e d  
to p u r c h a s e  m a t e r i a l s  and s u p p l i e s  in the  n a m e  of t h e  c o n s o l i d a t e d  g o v e r n m e n t .  
T h u s ,  w h e n  the  f o r c e s  w e r e  m e r g e d ,  o f f i c e r s  d r e s s e d  as  t h e y  had  p r i o r  to 
the  i n t e g r a t i o n  of the  two d e p a r t m e n t s .  Th i s  s i t u a t i o n  c o n f u s e d  c i t i z e n s ,  
c r e a t e d  p r o b l e m s  fo r  s u p e r v i s o r s  in t e r m s  of dea l ing  wi th  one h o m o g e n o u s  
uni t ;  and ,  m a d e  it d i f f i cu l t  f o r  the  m e n  to i d e n t i f y  wi th  a s i ng l e  c o n s o l i d a t e d  
a g e n c y .  C o n d i t i o n s  did not  c h a n g e  un t i l  e a r l y  1 9 6 9 - - n e a r l y  s e v e n  m o n t h s  
f o l l o w i n g  c o n s o l i d a t i o n - - w h e n  new u n i f o r m s  w e r e  r e c e i v e d .  

S i m i l a r l y ,  the  f a c i l i t i e s  tha t  w e r e  u s e d  by the  c o n s o l i d a t e d  f o r c e  
e x i s t e d  as  r e m i n d e r s  of p r e - c o n s o l i d a t i o n  d a y s .  A lbe i t  a n e w  p o l i c e  bu i ld ing  
w a s  n e e d e d  to b r i n g  o p e r a t i o n s  u n d e r  one r o o f ,  on ly  m i n o r  a l t e r a t i o n s  w e r e  
m a d e  to the  f o r m e r  J a c k s o n v i l l e  P o l i c e  S ta t ion  and  the  D u r a l  Coun ty  C o u r t -  
h o u s e  f o l l o w i n g  the  m e r g e r .  M e m b e r s  of the  c o n s o l i d a t e d  f o r c e  w e r e  h o u s e d  
in t e r m s  of t h e i r  p a r t i c u l a r  f u n c t i o n - - p a t r o l  and t r a f f i c  was  l o c a t e d  in the  
f o r m e r  wi th  the  m a j o r i t y  of the  r e m a i n i n g  f u n c t i o n s  in the l a t t e r .  When 
r e v i e w i n g  th is  s i t u a t i o n  wi th  r e p r e s e n t a t i v e s  of the  S h e r i f f ' s  Of f i ce ,  it was  
p o i n t e d  out tha t  the  h o u s i n g  p r o b l e m  c o m p l i c a t e d  the m e r g e r  and m a d e  
c o o r d i n a t i n g  the  d a y - t o - d a y  o p e r a t i o n s  of the  a g e n c y  d i f f i cu l t .  
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Interestingly, these items were ranked highly when members of 

the Office of the Sheriff were polled as to their importance in the merger 
process. In fact, police uniforms and housing were most frequently 

selected as keys to the effective transition to consolidation. Patrol cars 

were viewed as the third most important factor to be dealt with in the 

consolidation of police agencies. 

The  G e n e r a l  O r d e r s  M a n u a l  

T r a d i t i o n a l l y ,  p o l i c e  o r g a n i z a t i o n s  h a v e  e m p l o y e d  g e n e r a l  o r d e r s  
m a n u a l s  to ou t l i ne  p o l i c i e s ,  p r o g r a m s  and p r o c e d u r e s  of b r o a d  a p p l i c a t i o n .  
F u r t h e r ,  such  m a n u a l s  have  n o r m a l l y  b e e n  v i e w e d  as  gu id ing  d o c u m e n t s  
to be m a i n t a i n e d  and  u p d a t e d  o v e r  t i m e .  T h e r e f o r e ,  the  g e n e r a l  o r d e r s  
m a n u a l  p r o v i d e s  p o l i c e  p e r s o n n e l  wi th  g u i d e l i n e s  w h i c h  p e r m i t  t h e m  to 
r e s p o n d  in a c o n s i s t e n t  and p l a n n e d  m a n n e r  in d e l i v e r i n g  v a r i o u s  p o l i c e  
s e r v i c e s .  

A c t i o n  n e c e s s a r y  to u p d a t e ,  r e v i s e  and ,  in f a c t ,  m e r g e  the  o p e r a t i n g  
m a n u a l s  of the  p r e - c o n s o l i d a t i o n  un i t s  in J a c k s o n v i l l e  was  c o n s i d e r e d  by  t h o s e  
who a s s i s t e d  the  S h e r i f f  d u r i n g  the  t r a n s i t i o n  p r o c e s s .  The  b a s i c  p h i l o s o p h y  
of t o p - l e v e l  a d m i n i s t r a t o r s  was  to r e v i e w  e x i s t i n g  p r o c e d u r e s  and  s e l e c t  
the  m o s t  a p p r o p r i a t e  f r o m  e a c h  a g e n c y .  H o w e v e r ,  e f f o r t s  to e m p l o y  th i s  
s t r a t e g y  m e t  wi th  d i f f i c u l t y  fo r  a v a r i e t y  of r e a s o n s .  On the  one h a n d ,  the  
v a r i o u s  d i v i s i o n s  of the  County  S h e r i f f ' s  D e p a r t m e n t  m a i n t a i n e d  s e p a r a t e  
o p e r a t i n g  p r o c e d u r e s  and  g e n e r a l  o r d e r s ;  i . e .  the  d e t e c t i v e  d i v i s i o n  and  r o a d  
p a t r o l  h a d  s e p a r a t e  m a n u a l s  and u s e d  s l i g h t l y  d i f f e r i n g  p r o c e d u r e s .  On the  
o t h e r  h a n d ,  the  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t  e m p l o y e d  one d e t a i l e d  g e n e r a l  
o r d e r s  m a n u a l .  T h u s ,  w i t h i n  th i s  s o m e w h a t  c o n f u s i n g  e n v i r o n m e n t  and due 
to s u c h  f a c t o r s  as  l i m i t e d  m a n p o w e r  to p e r f o r m  a t h o r o u g h  a n a l y s i s ,  the  
c o s t  of such  an  e x e r c i s e  and the  t i m e  c o n s t r a i n t s  f a c e d  by the t r a n s i t i o n  
o f f i c i a l s - - t h e  d e c i s i o n  was  m a d e  not  to ac t  on a r e v i s e d  m a n u a l  p r i o r  to 
c o n s o l i d a t i o n .  R a t h e r ,  the  J a c k s o n v i l l e  G e n e r a l  O r d e r s  M a n u a l  was  to be 
u p d a t e d  and  r e v i s e d  to r e f l e c t  v a r i o u s  m a t t e r s  c o n c e r n i n g  c o n s o l i d a t i o n  and 
u s e d  at the  t i m e  of the  m e r g e r .  U n f o r t u n a t e l y ,  due  to p r i n t i n g  b a c k l o g s  
and  d i s t r i b u t i o n  p r o b l e m s  th i s  c o u l d  not  be a c c o m p l i s h e d .  T h u s ,  on 
O c t o b e r  l ,  1968, a d i r e c t i v e  was  i s s u e d  to the e f f ec t  t ha t  the g e n e r a l  o r d e r s  
in e f f ec t  in e a c h  a g e n c y  p r i o r  to c o n s o l i d a t i o n  wou ld  c o n t i n u e  to be u s e d .  
In November, 1968, a composite manual was issued. 

In s u r v e y i n g  p e r s o n s  i n v o l v e d  in the  p r o c e s s ,  a n u m b e r  of f i n d i n g s  
i n s t r u c t i v e  to o t h e r s  w e r e  d o c u m e n t e d .  F o r  e x a m p l e ,  i t  was  i n d i c a t e d  tha t  
the  e x i s t e n c e  of a c o m p r e h e n s i v e  g e n e r a l  o r d e r s  m a n u a l  a t  the  t i m e  of 
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c o n s o l i d a t i o n  i s  a n  i m p o r t a n t  i t e m  to  be  c o n s i d e r e d  in  t e r m s  of  c r e a t i n g  
a n  e n v i r o n m e n t  f o r  a s m o o t h  m e r g e r .  In  f a c t ,  n e a r l y 6 0  p e r c e n t  o f  t h e  
p o l i c e  p e r s o n n e l  p o l l e d  i n d i c a t e d  t h a t  a n u m b e r  o f  p r o b l e m s  o c c u r r e d  a t  
t h e  t i m e  of  c o n s o l i d a t i o n  b e c a u s e  o n e  g e n e r a l  o r d e r s  m a n u a l  w a s  n o t  i n  
u s e .  T h i s  a t t i t u d e  w a s  e x p l a i n e d  in  t e r m s  of  t h e  f o l l o w i n g :  

w i t h o u t  s t a n d a r d  g u i d e l i n e s ,  t h e  o v e r a l l  d e l i v e r y  of  
p o l i c e  s e r v i c e s  w a s  c o n f u s i n g ;  

w h i l e  t h e r e  w a s  one  d e p a r t m e n t ,  t w o  s e t s  o f  r u l e s  
w e r e  i n  e f f e c t ;  

men working side by side were using different 

rules ; and, 

n o  o n e  w a s  s u r e  w h i c h  o r d e r s  t o o k  p r e c e d e n c e  
i n  a p a r t i c u l a r  s i t u a t i o n .  

In s h o r t ,  a s  o n e  i n t e r v i e w e e  r e p o r t e d ,  " t h e  d i f f e r e n c e s  in  
procedures caused confusion, disagreements, lowering of morale, and 
a lack of uniformity in police services." Moreover, the Jacksonville 
experience indicates that, if at all possible, the general orders manual 

should be ready prior to a merger. 

The Condition of Laws and Ordinances 

In t h e  a d m i n i s t r a t i o n  o f  j u s t i c e  in  t h e  U n i t e d  S t a t e s ,  s e v e r a l  
d i s t i n c t  s t e p s  t a k e  p l a c e .  A p a r t i c u l a r  a c t  i s  d e f i n e d  b y  s t a t u t e  o r  o r d i n a n c e  
a s  a c r i m i n a l  a c t i o n .  A p o l i c e  a g e n c y  t h e n  i s  e x p e c t e d  to  e n f o r c e  t h e  s t a t u t e .  
F i n a l l y ,  a c o u r t  a s c e r t a i n s  t h a t  d u e  p r o c e s s  w a s  f o l l o w e d  in  t h e  d e s i g n  a n d  
e n f o r c e m e n t  o f  t h e  l a w .  T h u s ,  t h e  m e r e  e x i s t e n c e  o f  l a w s  a n d  o r d i n a n c e s  
f o r  p o l i c e  o f f i c e r s  t o  e n f o r c e  i s  c o m p l i c a t e d  b y  t h e  f a c t  t h a t  t h e  l a w s  t h e m -  
s e l v e s  o r  t h e  p r o c e s s  u s e d  in  e n f o r c e m e n t  m i g h t  be  j u d g e d  l a c k i n g  b y  
a c o u r t  s y s t e m .  T h i s  c i r c u m s t a n c e ,  c o m b i n e d  w i t h  t h e  e x i s t e n c e  o f  s t a t e  
s t a t u t e s ,  c i t y  c o d e s ,  a s  w e l l  a s  a s t a t e ,  c o u n t y  a n d  m u n i c i p a l  c o u r t  s t r u c t u r e  
p r o v e d  e x t r e m e l y  p r o b l e m a t i c  f o l l o w i n g  t h e  J a c k s o n v i l l e  c o n s o l i d a t i o n ,  l_/ 

I/ Although the new City Council passed an emergency ordinance extending 
old city ordinances into the old county on the first day of consolidation, 
police officers nonetheless had to contend with enforcing the laws within 
an established legal system which did not change as a result of consolidation. 

118  



i 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 

I 
I 
I 
I 
I 
I 
I 

When a s k e d  w h e t h e r  the  f a c t - - t h a t  the  l aws  and  o r d i n a n c e s  of 
the  f o r m e r  Ci ty  of J a c k s o n v i l l e  and  D u r a l  Coun ty  had  not  b e e n  r e c o d i f i e d  to 
p r o v i d e  one se t  of s t a n d a r d s  for  the  e n t i r e  a r e a  p r i o r  to c o n s o l i d a t i o n - -  
c r e a t e d  p r o b l e m s  fo r  l aw e n f o r c e m e n t  o f f i c i a l s ,  75 p e r c e n t  of t h o s e  r e s p o n d i n g  
a n s w e r e d  a f f i r m a t i v e l y .  N u m e r o u s  e x p l a n a t i o n s  w e r e  o f f e r e d .  H o w e v e r ,  
the  fo l l owing  i l l u s t r a t e  the n a t u r e  of the  m o s t  p r e v a l e n t :  wha t  l aws  to e n f o r c e ;  
w h e n  to -enforce  t h e m ;  who had  the a u t h o r i t y  to e n f o r c e  t h e m ;  wha t  was  the  
r o l e  of the  e x i s t i n g  c o u r t s  s y s t e m s .  

In summary, the situation proved to be extremely "confusing" for 

all concerned: police officers, representatives of the judiciary and citizens 
alike. While former city officers were expert in administering city 
ordinances, members of the consolidated force that had been with the county 
were not. Similarly, former city officers had a limited knowledge of the 
county and state statutes and, in fact, were not authorized to function in 
the pre-consolidation county area because they were not sworn state deputies. I/ 
Thus, a number of uncertainties concerning the enforcement of laws and 
ordinances existed at the time of consolidation. Albeit, many of these 
u n c e r t a i n t i e s  w e r e  c l e a r e d  by the  e n a c t m e n t  of a g e n e r a l  o r d i n a n c e  in M a y ,  
1971, m u c h  of the  c o n f u s i o n  and c o n t r o v e r s y  w h i c h  f o l l o w e d  the po l i ce  s e r v i c e s  
m e r g e r  m i g h t  h a v e  b e e n  a v o i d e d  if s t e p s  h a d  b e e n  t a k e n  fo l l owing  the  vo te  
on c o n s o l i d a t i o n  to r e c o d i f y  l aws  and  o r d i n a n c e s .  

C o m m u n i c a t i o n s  O p e r a t i o n  Z/  

The Sheriff was confronted by a number of problems concerning 
communications during the transition period. Among these were the question 
of system compatibility, the location of the consolidated communications 
center, and organization for purposes of dispatching and receiving calls. 
Briefly, prior to consolidation the county department operated on both UHF 
and VHF frequencies while the city department utilized only a VHF mode. 

i/ In that laws existed regarding the liability of the Sheriff for all actions 
of his deputies, a sizeable bond had been taken by pre-consolidation 
county administrators to protect the interests of the county and the 
Sheriff against arbitrary and capricious acts of deputies. At consolida- 
tion, there was uncertainty as to the Sheriff's continuing legal liability 
for his deputies. Further, it was felt that to extend the bond to the 
expanded force would be extremely costly. Thus, no action was taken 

to deputize former city officers. 
2/ See Working Paper Number V: The Months Preceding Consolidation: 

Time of Transition, pp. 45-47 for more detail on this subject. 
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The  c i t y  m a i n t a i n e d  a c o m m u n i c a t i o n s  c e n t e r  p r i o r  to c o n s o l i d a t i o n  as 
d id  the  c o u n t y .  And,  the c o u n t y  u t i l i z e d  s e p a r a t e  d i s p a t c h i n g  and r e c e i v i n g  
s t a t i o n s  w h i l e  the  c i t y  p r o c e s s e d  a l l  c o m m u n i c a t i o n s  t h r o u g h  a s i n g l e  s t a t i on .  

W o r k i n g  wi th  h i s  k e y  a d v i s o r s ,  the S h e r i f f  m a d e  the fo l lowing  
d e c i s i o n s  d u r i n g  the  m o n t h s  p r e c e d i n g  c o n s o l i d a t i o n ,  l /  F i r s t ,  the d e c i s i o n  
w a s  m a d e  to u t i l i z e  UHF as o p p o s e d  to VHF as  the  c o m m o n  f r e q u e n c y  b a s e  
in t h a t  m o s t  e x i s t i n g  c o m m u n i c a t i o n s  h a r d w a r e  was  e q u i p p e d  fo r  t h i s  m o d e .  
S e c o n d ,  b e c a u s e  the  d e c i s i o n  had  b e e n  m a d e  to l o c a t e  t h e  c o n s o l i d a t e d  
c o m m u n i c a t i o n s  c e n t e r  in c l o s e  p r o x i m i t y  to the r e c o r d s  c e n t e r ,  it  was  
d e c i d e d  to h o u s e  the  c e n t r a l  c o m m u n i c a t i o n s  o p e r a t i o n  in the f o r m e r  c o u n t y  
h e a d q u a r t e r s .  H o w e v e r ,  b e c a u s e  no m o n i e s  w e r e  a v a i l a b l e  to r e n o v a t e  the  
c o u n t y  q u a r t e r s  to a c c o m m o d a t e  the i n c r e a s e d  n u m b e r  of p e r s o n n e l  w h i c h  
w o u l d  r e s u l t  f r o m  c o m b i n i n g  the  u n i t s ,  no a c t i o n  w a s  t a k e n  to e f f e c t  t h i s  
d e c i s i o n  at  the  t i m e  of c o n s o l i d a t i o n .  F i n a l l y ,  it  was  a g r e e d  tha t  two 
s e p a r a t e  d i s p a t c h i n g  and  r e c e i v i n g  o p e r a t i o n s  wou ld  be m a i n t a i n e d  t e m p o r a r i l y .  2 /  

T h e  S h e r i f f  r e v i e w e d  t h e s e  d e c i s i o n s  wi th  the  P u b l i c  Sa fe ty  C o m m i t t e e  
of the  C o n s o l i d a t e d  C o u n c i l  p r e c e d i n g  the  m e r g e r .  As a r e s u l t  of t h e s e  
m e e t i n g s  and  in an e f f o r t  to i n s u r e  tha t  f i n a l  d e c i s i o n s  w e r e  b a s e d  on t h e  b e s t  
available professional advice, the Public Safety Committee directed the 
Sheriff to see that existing communications centers were maintained, that two 
emergency phone numbers be instituted to expedite the receipt of police calls, 
and that an outside consulting firm be selected to conduct an in-depth 
communications study. When the departments were merged the existing 
communications system was maintained. In addition, in late 1968, a 
consulting firm was retained to perform a detailed study of the consolidated 

communications function. 

i/ 

z/ 

It should be noted that a special transition committee on communications 
was named in early January, 1968. The work of that committee resulted 

in the actions presented in this discussion. 
One of the problems inherent in the dispatching of calls when the consoli- 
dated government began operation related to past experience of dispatchers 
and the similarity of street names. Due to their past experience as city 
or county men, no individual receiving and/or dispatching agency was 
familiar with all the street locations inthe consolidated area. Further, 
some six-hundred streets had common names; either phonetically or 
by spelling. .As a result, when calls were received ofttimes the persons 
receiving the communications did not know where the street was; in which 
zone it was located; or which patrol beat should be notified. Further, no 
official maps were available; receivers used commercial maps for beat 
definition. This situation was later corrected when the communications 

section was brought together during the first year of consolidation and a 

street beat locator was devised. 
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C o n s o l i d a t i o n  of P o l i c e  R e c o r d s  1 /  

P r i o r  to c o n s o l i d a t i o n  the  two l aw e n f o r c e m e n t  a g e n c i e s  u t i l i z e d  
d i f f e r e n t m e t h o d s  and  t e c h n i q u e s  to f i l e  and  s t o r e  p o l i c e  r e c o r d s .  D u r i n g  
the  t r a n s i t i o n  p e r i o d ,  s t eps  w e r e  t a k e n  r e g a r d i n g  the  m e t h o d s  to be u s e d  
at  c o n s o l i d a t i o n ;  the  m a n n i n g  of the  c o n s o l i d a t e d  r e c o r d s  c e n t e r ;  and ,  the  
p h y s i c a l  l o c a t i o n  of the  c e n t e r .  

B r i e f l y ,  the  d e c i s i o n  ,was m a d e  to adopt  the t h e n  ex tan t  c i t y  s y s t e m - -  
the  F B I  s a n c t i o n e d  p r o c e d u r e  fo r  the  s t o r a g e  of r e c o r d s .  It was  p l a n n e d  tha t  
at  the  t i m e  of c o n s o l i d a t i o n  a l l  r e c o r d s  w o u l d  be m e r g e d  into one i n f o r m a t i o n  
b a n k  by u s i n g  s t a n d a r d  c a t e g o r i e s  and i n d i c e s  fo r  o r g a n i z i n g  and i d e n t i f y i n g  
the  n a t u r e ,  type  and v a r i e t y  of c r i m e s  and  o f f e n d e r s .  S e c o n d ,  the  S h e r i f f  
i n s u r e d  t ha t  the  r e c o r d s  c e n t e r  wou ld  r e m a i n  open  a r o u n d  the c l o c k  w h e n  
the  d e p a r t m e n t s  w e r e  c o n s o l i d a t e d .  P r i o r  to c o n s o l i d a t i o n  the  r e c o r d s  c e n t e r  
in the  c o u n t y  S h e r i f f ' s  d e p a r t m e n t  had  r e m a i n e d  open  on ly  s i x t e e n  h o u r s  a 
d a y  due to p e r s o n n e l  s h o r t a g e s .  L a s t l y ,  the  d e c i s i o n  was  m a d e  to l o c a t e  the  
c o n s o l i d a t e d  r e c o r d s  c e n t e r  as  c l o s e  as  p o s s i b l e  to the  c o n s o l i d a t e d  c o m m u n i c a -  
t i ons  c e n t e r .  

THE IMPACT OF CONSOLIDATION ON PERSONNEL OF THE OFFICE 

I 
i 
I 
I 
i 
I 
I 
I 
I 

O F  T H E  S H E R I F F  

In an e f f o r t  to m o r e  c l e a r l y  d e t e r m i n e  the  i m p a c t  the  J a c k s o n v i l l e  
m e r g e r  h a d  on p o l i c e  p e r s o n n e l ,  a s p e c i a l  s e r i e s  of q u e s t i o n s  was  i n c l u d e d  
in  the  r e f e r e n c e d  s u r v e y  i n s t r u m e n t .  R e s p o n s e s  to t h e s e  q u e s t i o n s  w e r e  
as  f o l l ows  :: 

60 p e r c e n t  of t h o s e  r e s p o n d i n g  i n d i c a t e d  tha t  " the  
pend ing  m e r g e r  l o w e r e d  m o r a l e " ;  

7Z p e r c e n t  a t t r i b u t e d  the  m o r a l e  p r o b l e m  to a l a c k  of 
c e r t a i n t y  as  to how the  m e r g e r  wou ld  a~fect  t h e m  
p e r s o n a l l y  (e. g. r a n k  s t a t u s ,  pay ,  w o r k i n g  c o n d i t i o n s ,  
e t c .  }; 

93 p e r c e n t  i n d i c a t e d  tha t  s p e c u l a t i o n  and r u m o r s  e x i s t e d  
p r i o r  to c o n s o l i d a t i o n  wi th  r e g a r d  to "how t h i n g s  wou ld  
r e a l l y  w o r k  a f t e r  the  d e p a r t m e n t s  w e r e  m e r g e d " ;  and ,  

1/ See  W o r k i n g  P a p e r  N u m b e r  V: The  Mon ths  P r e c e d i n g  C o n s o l i d a t i o n :  A 
-- T i m e  of T r a n s i t i o n ,  pp. 43-45  for  m o r e  d e t a i l e d  i n f o r m a t i o n  on th i s  s u b j e c t .  
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80 p e r c e n t  of the r e s p o n d e n t s  f e l t  tha t  t h e r e  was  not 
enough  e m p h a s i s  p l a c e d  on a d v i s i n g  m e m b e r s  of e a c h  
d e p a r t m e n t  about  c o n s o l i d a t i o n  p r i o r  to the  f ina l  m e r g e r .  

With r e g a r d  to c h a n g e s  wh ich  m i g h t  have  b e e n  m a d e  i n t h e  p r o c e s s  
to i m p r o v e  m o r a l e ,  t he  fo l lowing  r e c o m m e n d a t i o n s  w e r e  m a d e .  F i r s t ,  
n e a r l y  t w o - t h i r d s  of t h o s e  r e s p o n d i n g  i n d i c a t e d  tha t  c o n d i t i o n s  at  c o n s o l i d a -  
t i on  would  h a v e  b e e n  l e s s  t e n s e ,  c o n f u s i n g  and c o m p l i c a t e d  if e v e r y o n e  had  
h a d  the  s a m e  u n i f o r m .  Second ,  85 p e r c e n t  n o t e d  tha t  m o r a l e  would  have  
b e e n  h i g h e r  if a -p lan  had  b e e n  i m p l e m e n t e d  p r i o r  to c o n s o l i d a t i o n  to t r a i n  
e a c h  o f f i c e r  c o n c e r n i n g  the  o p e r a t i o n s  of the  new d e p a r t m e n t .  F i n a l l y ,  
75 p e r c e n t  a g r e e d  tha t  f e e l i n g s  in the  d e p a r t m e n t s  would  h a v e  b e e n  m o r e  
p o s i t i v e  if t o p - l e v e l  c o m m a n d  and s u p e r v i s o r y  p e r s o n n e l  had  b e e n  i d e n t i f i e d  
p r i o r  to c o n s o l i d a t i o n .  

M o r e o v e r ,  a l t hough  the  She r i f f  and h i s  c h i e f  a d v i s o r s  sought  to 
i n s u r e  the  m e n  tha t  c o n s o l i d a t i o n  wou ld  not be a d e t r i m e n t a l  f o r c e ,  m a n y  
fe l t  t ha t  a d d i t i o n a l  s t eps  cou ld  h a v e  b e e n  t a k e n  p r i o r  to c o n s o l i d a t i o n  to 
m a k e  the  m e r g e r  e a s i e r .  C l e a r l y ,  the  o v e r a l l  s i t u a t i o n  f a c e d  by the  t o p -  
l e v e l  a d m i n i s t r a t o r s  m a d e  s o m e  of t h e s e  s t e p s  d i f f i cu l t  as  e x p l a i n e d  e l s e -  
w h e r e  in t h i s  c h a p t e r .  N o n e t h e l e s s ,  the e x p e r i e n c e s  a n d  a t t i t udes  r e p o r t e d  
above  i n d i c a t e  tha t  v a r i o u s  c h a n g e s  m i g h t  have  m a d e  the  o v e r a l l  p r o c e s s  
l e s s  d i f f i cu l t .  
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Sec t i on  III 

A P E R S P E C T I V E  FOR OTHERS 

THE GENERAL GOVERNMENT MERGER 

The Value of a Formal Transition Period 

The use of a transition period was judged extremely valuable in 
Jacksonville. It afforded the newly elected City Council an opportunity to 
"gear up" for the political process which was required under consolidation. 
It also allowed the Council to organize and to become familiar with its new 
responsibilities. Transition further permitted the new administration to 
plan for the merger within a framework that did not call for the concurrent 
delivery of municipal services. 

Moreover, the transition period provided Jacksonville's newly 
elected and appointed officials an opportunity to ready themselves and the 
consolidated government structure�9 It offered a defined time frame and an 
environment which allowed the consolidated officials to detach themselves 
from the typical and ongoing problems of local government. As such, a 
consolidation budget was prepared, department heads were selected and 
organizational and operating strategies were detailed prior to consolidation. 

The  Na tu re  of L e g i s l a t i o n  A u t h o r i z i n g  T r a n s i t i o n  

Jacksonville's charter addressed such subjects as the organizational 
and fiscal responsibilities of the executive and legislative branches of the 
new government. In addition, the charter defined the powers and duties of 
officials who were to function during the transition process; directed outgoing 
governmental officials to assist in transition; documented the continuation 
of the pre-consolidation governments during the period; made accommodation 
for the identification and protection of employees who were to staff the 
consolidated government, and provided for the financing of the transition period. 

The powers and duties of transition government officials as 
presented in the charter were general in nature and focused on the develop- 
ment of a budget for the consolidated government--the framework 0,% which 
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the  n e w  o r g a n i z a t i o n  was  to o p e r a t e .  Th i s  p o w e r ,  a l t h o u g h  l i m i t e d ,  
o f f e r e d  c o n s o l i d a t i o n  o f f i c i a l s  the  " r i g h t "  and the  budge t  p r o v i d e d  k e y  
" r e a s o n s "  to w o r k  at  c o n s o l i d a t i o n  b e f o r e  i t  w a s  i n s t i t u t i o n a l i z e d .  The  
p o w e r s  and d u t i e s  of o f f i c i a l s  of p r e - c o n s o l i d a t i o n  g o v e r n m e n t  d u r i n g  the 
t r a n s i t i o n  p e r i o d  w e r e  a l so  g e n e r a l l y  d i s c u s s e d  in the  c h a r t e r .  The  l a c k  
of s p e c i f i c i t y ,  h o w e v e r ,  p r o v e d  p r o b l e m a t i c  to the  t r a n s i t i o n  g o v e r n m e n t .  
As n o t e d  by  the  n e w l y  e l e c t e d  M a y o r , "  . . . the  d e l i n e a t i o n  of r e s p o n s i -  
b i l i t y  w a s  not s p e l l e d  out  and the  ou tgo ing  o f f i c i a l s  w e r e  c o n d u c t i n g  b u s i n e s s  
as  u s u a l  . . . (and) t h e y  took  t h e i r  i r e  out  on the  ones  t ha t  w e r e  to r e p l a c e  
t h e m  to p r o t e c t  t h e m s e l v e s  p o l i t i c a l l y .  " 1/ As a r e s u l t ,  n u m e r o u s  p r o b l e m s  
w e r e  c r e a t e d  wh ich  m a d e  it d i f f i cu l t  f o r  the  c o n s o l i d a t e d  g o v e r n m e n t  in i ts  
e a r l y  d a y s .  

In s u m m a r y ,  the  J a c k s o n v i l l e  e x p e r i e n c e  m a d e  it  c l e a r  tha t  
t r a n s i t i o n  l e g i s l a t i o n  shou ld ,  on the  one h a n d ,  a c c o u n t  f o r  the  p e r s o n n e l ,  
o r g a n i z a t i o n a l  and  f i n a n c i a l  n e e d s  of an i n t e r i m  g o v e r n m e n t  and i n s u r e  tha t  
e m p l o y e e s  of the  v a r i o u s  g o v e r n m e n t s  to be m e r g e d  w i l l  no t  be d i s e n f r a n -  
c h i s e d .  On the  o t h e r  h a n d ,  h o w e v e r ,  l e g i s l a t i o n  shou ld  d e t a i l  the  r o l e ,  
r e s p o n s i b i l i t i e s  and l i m i t a t i o n s  of the  o f f i c i a l s  of g o v e r n m e n t s  t ha t  a r e  
to be c o n s o l i d a t e d .  

The  D u r a t i o n  of a T r a n s i t i o n  P e r i o d  

"The p e r i o d  b e t w e e n  v o t e r  a p p r o v a l  of c o n s o l i d a t i o n  and  the  m e r g e r  
of g o v e r n m e n t s  in  J a c k s o n v i l l e  w a s  m o r e  t h a n  f o u r t e e n  m o n t h s .  The  f o r m a l  
t r a n s i t i o n  p e r i o d  a u t h o r i z e d  in the c h a r t e r  s p a n n e d  s e v e n  m o n t h s .  As one 
o f f i c i a l  of the c o n s o l i d a t e d  g o v e r n m e n t  n o t e d  " . it  was  a p e r i o d  of 
e n d u r a n c e .  " 2 /  Yet ,  it  was  a l s o  a p e r i o d  of a c c o m p l i s h m e n t ;  the  c o n s o l i d a t e d  
c o u n c i l  w a s  o r g a n i z e d  and the  e x e c u t i v e  b r a n c h  r e a d i e d  i t s e l f  f o r  the  p r e s s  
ofope r a t i o n s .  

N o n e t h e l e s s ,  a l l  of the  t i m e  fo l lowing  v o t e r  a p p r o v a l  was  not u s e d  
to p l an  for  c o n s o l i d a t i o n .  A l though  the  c o n s o l i d a t e d  c o u n c i l  b e g a n  w o r k  p r i o r  
to the  b e g i n n i n g  of the  f o r m a l  s e v e n  m o n t h  t r a n s i t i o n ,  i t s  d e l i b e r a t i o n s  
l a s t e d  f o r  o n l y  n ine  m o n t h s .  It was  a l s o  d u r i n g  the  e x t e n d e d  f o u r t e e n  m o n t h  
p e r i o d  tha t  the  o ld  g o v e r n m e n t s  " . . . knew t h e y  w e r e  go ing  to be  a b o l i s h e d  
(and,  thus)  got  s t r o n g e r  in  t h e i r  e f f o r t s  to m a k e  i t  . . m o r e  d i f f i cu l t  fo r  
the  c o n s o l i d a t e d  g o v e r n m e n t  to w o r k  by c h a n g i n g  l a w s ,  p r o v i d i n g  p r o m o t i o n s  
and  p a s s i n g  s p e c i a l i z e d  l o c a l  l e g i s l a t i o n .  , , 3 /  

I /  T i m e s - U n i o n ,  F e b r u a r y  18, 1969, p. B - I .  
~ /  Ibid.  , c o m m e n t  of Ci ty  A t t o r n e y  W i l l i a m  D u r d e n .  
3] Ibid. 
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In s u m m a r y ,  a l though  it was  s t r o n g l y  fe l t  the  t r a n s i t i o n  p e r i o d  
was  va luab le  in J a c k s o n v i l l e ,  the  t i m e  a l l o t t e d  fo r  t r a n s i t i o n ,  when  one 
c o n s i d e r s  the l ack  of s p e c i f i c i t y  as to the  r o l e  and a c t i v i t i e s  of t he  ou t -  
going g o v e r n m e n t s ,  was  too long.  A g e n e r a l  gu ide  fo r  o t h e r s  m a y  be 
tha t  a t r a n s i t i o n  p e r i o d  be p r o v i d e d  but be kep t  to a m i n i m u m - - p e r h a p s  
four  to s ix  m o n t h s - - o r  the  t i m e  n e c e s s a r y  to d e v e l o p ,  c o n s i d e r  and adopt  
a sound  budge t  to guide  the  o p e r a t i o n s  of a c o n s o l i d a t e d  g o v e r n m e n t .  

P r o b l e m s  That  May A r i s e  Dur ing  a T r a n s i t i o n  P e r i o d  

The  J a c k s o n v i l l e  e x p e r i e n c e  i l l u s t r a t e d  two types  of p r o b l e m s  tha t  
m a y  o c c u r  d u r i n g  the  t r a n s i t i o n  phase  of a g o v e r n m e n t  c o n s o l i d a t i o n .  F i r s t ,  
u n l e s s  s p e c i f i c a l l y  f o r b i d d e n ,  l o c a l  b i l l s  m a y  be p a s s e d  wh ich  d i r e c t l y  and  
a d v e r s e l y  i m p a c t  the  budge t  or  o p e r a t i n g  e f f i c i e n c y  of the  c o n s o l i d a t e d  uni t .  
E x a m p l e s  in J a c k s o n v i l l e ' s  c a s e  i n c l u d e d  the  p a s s a g e  of  s a l a r y  i n c r e a s e s  fo r  
p o l i c e  and f i r e m e n ,  the  i s s u a n c e  of f r a n c h i s e s  and p e r m i t s  fo r  l o c a l  c ab l e  
c o m m u n i c a t i o n s  s y s t e m s ,  and the  e s t a b l i s h m e n t  of m o d i f i e d  r a t e  s t r u c t u r e s  
fo r  p r i v a t e  t r a s h  and u t i l i t y  o p e r a t o r s - - e a c h  of w h i c h  took  p lace  a f t e r  the 
c o n s o l i d a t e d  budge t  was  a p p r o v e d .  Second ,  J a c k s o n v i l l e ' s  t r a n s i t i o n  p r o -  
v ided  a l e n g t h y  p e r i o d  du r ing  wh ich  c o n s o l i d a t i o n  opponen t s  l o o s e d  a s e r i e s  
of p a r t i n g  sho t s .  T h e s e  i n c l u d e d  l e g a l  su i t s  w h i c h  c h a l l e n g e d  the  m e r g e r ' s  
c o n s t i t u t i o n a l i t y ,  the m e c h a n i c s  of the  r e f e r e n d u m  p r o c e s s ,  and the  c i v i l  
and  p o l i t i c a l  r i g h t s  of g roups  in the  a r e a  tha t  o p p o s e d  c o n s o l i d a t i o n .  

To p r o t e c t  a g a i n s t  such  p r o b l e m s ,  o t h e r s  c o n t e m p l a t i n g  c o n s o l i d a -  
t ion  m i g h t  c o n s i d e r  the  fo l lowing .  F i r s t ,  the  e f fo r t s  of the  c o n s o l i d a t e d  
g o v e r n m e n t  shou ld  be b u f f e r e d  du r ing  the  t r a n s i t i o n  p e r i o d .  This  m a y  be 
done  by d e t a i l i n g  or  l i m i t i n g  the p o w e r  of the  ou tgoing  o f f i c e r s  o r  by p l ac ing  
a m o r a t o r i u m  on a c t i o n s  o t h e r  than  t h o s e  e s s e n t i a l  fo r  the  c o n t i n u e d  
d e l i v e r y  of s e r v i c e s  at the  l e v e l  b u d g e t e d  by t h o s e  g o v e r n m e n t s .  S i m i l a r l y ,  
the  c h a r t e r  m i g h t  be s t r u c t u r e d  to a l low c o n s o l i d a t i o n  o f f i c i a l s  to r e s c i n d  
or veto certain actions of pre-consolidation units if they deviate from pro- 
grams and plans adopted subsequent to the approval of consolidation, or 
if they clearly and adversely affect the new government. Second, provision 
should be made for the eventuality of legal battles following consolidation. 
Monies might be earmarked or placed in a contingency fund to provide for 
legal defenses which may be necessary. Moreover, plans should be made 
to deal with contingencies brought on by consolidation and steps should be 
taken to insure that outgoing officials do not legislate the incoming 
consolidated government into a difficult position. 
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One of the  m a j o r  i s s u e s  f a c e d  by the She r i f f  in J a c k s o n v i l l e  p r e -  
c e d i n g  c o n s o l i d a t i o n  dea l t  with the ba s i c  o r g a n i z a t i o n  and  d e v e l o p m e n t  of 
a m a n a g e m e n t  t e a m  to i n s u r e  tha t  the new po l i ce  a g e n c y  f u n c t i o n e d  in a 
s y s t e m a t i c  m a n n e r .  A l though  the  m a n d a t e s  p r e s e n t e d  in the  c h a r t e r  w e r e  
t h e o r e t i c a l l y  sound,  t hey  p r o v e d  u n w o r k a b l e  in r e a l i t y  fo r  the  fo l l owing  
r e a s o n s :  (1) t h e r e  w e r e  m o r e  c o m m a n d  l e v e l  p e r s o n n e l  in the  two d e p a r t -  
m e n t s  t han  cou ld  be a c c o m m o d a t e d  in the  o r g a n i z a t i o n  d e f i n e d  in the  o r i g i n a l  
c h a r t e r ;  (2) the  c h a r t e r  t a c i t l y  n a m e d  two of the  t h r e e  top d e p a r t m e n t a l  
a s s i s t a n t s  which  s e v e r e l y  m i n i m i z e d  the S h e r i f f ' s  a p p o i n t m e n t  l a t i t ude ;  and,  
(B) the  c h a r t e r  d id  not a l low for  the  n a m i n g  of a d d i t i o n a l  n o n - c i v i l  s e r v i c e  
p o l i c y - l e v e l  peop le  which  the  She r i f f  fe l t  cou ld  be i n v a l u a b l e  in  the  m a n a g e -  
m e n t  of the  c o n s o l i d a t e d  po l i ce  agency .  

C o n s e q u e n t l y ,  a g r e a t  d e a l  of t i m e  and e f fo r t  had  to put f o r t h  by 
the  S h e r i f f  p r i o r  to c o n s o l i d a t i o n .  Steps  w e r e  t a k e n  to i n s u r e  t ha t  a 
" w o r k a b l e "  o r g a n i z a t i o n  s t r u c t u r e  was  d e f i n e d  and tha t  an a d e q u a t e  c a d r e  
of t o p - l e v e l  m a n a g e r s  w e r e  a v a i l a b l e  and d i r e c t l y  a c c o u n t a b l e  to the  Sher i f f .  
The  r e s u l t s  of t h e s e  e f fo r t s  p r o v i d e d  tha t  the  i n t e r e s t s  of m e m b e r s  of 
f o r m e r  d e p a r t m e n t s  w e r e  p r o t e c t e d ;  the  She r i f f  was  p e r m i t t e d  to appoin t  
p e r s o n s  he d e s i r e d  as h is  key  a s s i s t a n t s ;  and,  he  was  g i v e n  c o m p l e t e  c o n t r o l  
o v e r  the  a d m i n i s t r a t i v e  s t r u c t u r e  of h i s  of f ice  in tha t  m e m b e r s  of h i s  
e x p a n d e d  m a n a g e m e n t  t e a m  w e r e  not p r o t e c t e d  by a s t a id  c iv i l  s e r v i c e  
s y s t e m  but cou ld  be r e m o v e d  by the  She r i f f  at h is  p l e a s u r e .  

The  l e s s o n s  fo r  o t h e r s  wi th  r e g a r d  to t h e s e  s u b j e c t s  a r e  s t r a i g h t -  
f o r w a r d .  F i r s t ,  du r ing  a c r i t i c a l  p e r i o d  w h e n  t i m e  was  at  a p r e m i u m ,  the  
She r i f f  had  to d e s i g n ,  de fend  and s e l l  the  c o n s o l i d a t e d  City Counc i l  a r e v i s e d  
o r g a n i z a t i o n  s t r u c t u r e .  O r g a n i z i n g  to m o s t  e f f e c t i v e l y  d e l i v e r  po l i c e  s e r v i c e s  
was  the  job g iven  to the  She r i f f  when  r e - e l e c t e d  as  the  new g o v e r n m e n t ' s  
c h i e f  law e n f o r c e m e n t  o f f i c e r .  U n f o r t u n a t e l y ,  a l though  a r c h i t e c t s  of the  
c o n s o l i d a t i o n  c h a r t e r  p r o v i d e d  for  the law e n f o r c e m e n t  func t ion ,  t h e y  
l i t e r a l l y  " t i ed  the  h a n d s "  of the  o f f i c i a l  who was to be r e s p o n s i b l e  fo r  
p r o v i d i n g  th i s  c r i t i c a l  s e r v i c e .  O t h e r s  shou ld  thus  m a i n t a i n  a p e r s p e c t i v e  
as  to the  l e v e l  of d e t a i l  and p u r p o s e  of the  l e g a l  f r a m e w o r k  u n d e r g i r d i n g  
c o n s o l i d a t i o n .  C l e a r l y ,  the  b r o a d - b a s e d  topic  of law e n f o r c e m e n t  shou ld  be 
a d d r e s s e d ;  it is  q u e s t i o n a b l e ,  h o w e v e r ,  w h e t h e r  m a n a g e m e n t ' s  o p e r a t i n g  
p r e r o g a t i v e s  shou ld  be d e l i m i t e d  by v e r b i a g e  i n c l u d e d  in such  a d o c u m e n t .  
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The E f f ec t  of P a y  and P r o m o t i o n s  on the M e r g e r  of P o l i c e  A g e n c i e s  

Pay and promotions are ofttimes viewed as tools to be used by 
top management in effectively achieving an organization's desired goals. 
In Jacksonville, however, these items might well have served to divide 
the consolidated force. Thus, the Sheriff took definitive action prior to 
consolidation to insure that pay and promotions could be used as vehicles 
to help promote the smooth merger of the two law enforcement agencies. I/ 

More specifically, recognizing that a differential existed between 
base salaries in the pre-consolidation departments, the Sheriff worked with 
the newly elected City Council toward the end of "equalizing" the salary 
s t r u c t u r e .  U n f o r t u n a t e l y ,  t h e s e  a c t i o n s  had  to be t a k e n  in o p p o s i t i o n  to 
p r o p o s a l s  o f f e r e d  by the  n e w  m a y o r  and  d u r i n g  the  a b b r e v i a t e d  budge t  p r o c e s s .  
N o n e t h e l e s s ,  the  p r o p r i e t y  of the  r e q u e s t  was  r e c o g n i z e d  by the C o u n c i l  and 
m o n i e s  w e r e  a l l o c a t e d  to i n s u r e  t ha t  t o t a l  e q u a l i z a t i o n  was  a c h i e v e d  d u r i n g  
the  f i r s t  y e a r  of c o n s o l i d a t i o n .  Had  a d e q u a t e  r e s o u r c e s  b e e n  a v a i l a b l e ,  this  
c h a n g e  wou ld  h a v e  no doubt  b e e n  s c h e d u l e d  fo r  i m p l e m e n t a t i o n  at  c o n s o l i d a t i o n .  

The  S h e r i f f  a l s o  t ook  s t e p s  to f r e e z e  p r o m o t i o n s  in the  p r e - c o n s o l i d a t i o n  
a g e n c i e s  p r i o r  to the  m e r g e r .  No a r b i t r a r y  p r o m o t i o n s  w e r e ,  t h e r e f o r e ,  
m a d e  w h i c h  m i g h t  h a v e  b e e n  b a s e d  on f a v o r i t i s m  o r  a t t e m p t s  to p r o t e c t  
par t icul~{r  e m p l o y e e s .  R a t h e r ,  f o l l owing  c o n s o l i d a t i o n ,  the  S h e r i f f  had  a 
v a r i e t y  of c o m m a n d  p o s i t i o n s  to f i l l  and  the e n t i r e  c o n s o l i d a t e d  f o r c e  to d r a w  
f r o m .  As a r e s u l t ,  he  was  ab le  to f i l l  k e y  p o s i t i o n s  wi th  the  b e s t  a v a i l a b l e  
t a l e n t  t h r o u g h  a s i n g u l a r  t e s t i n g  and  s e l e c t i o n  p r o c e s s .  

In summary, others facing consolidation should carefullyevaluate 
salary structures operative in the agencies to be merged. In the instance 
that a differential is identified, steps should be taken to insure that monies 
are available to equalize pay scales when consolidation is implemented. 
Further, consideration should be given to providing the newly elected or 
appointed chief law enforcement officer the opportunity to be involved in 
selecting officers to fill as many command positions in the consolidation 
agency as possible. In fact, the "freezing" of promotions when agency 
unification is approved by the electorate might well be included in the consolida- 
tion charter as a safeguard against actions of outgoing governments. 

i/ F r i n g e  bene f i t  and p e n s i o n  p l ans  w e r e  a l s o  c o n s i d e r e d  in the J a c k s o n v i l l e  
p r o c e s s .  T h e s e  s u b j e c t s  w e r e ,  h o w e v e r ,  t r e a t e d  a d e q u a t e l y  by the L o c a l  
Government Study Commission of Dural County. See Working Paper Number 
llI: The Recommendations of the Local Government Study Commission of 

Duval County, 
topic s should, 
cons olidation. 

pp. 23-27 for  a d e t a i l e d  a c c o u n t  of t h e i r  w o r k .  T h e s e  
of c o u r s e ,  be c o n s i d e r e d  by o t h e r s  c o n t e m p l a t i n g  o r  f a c i n g  
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Invo lv ing  M e m b e r s  of the  A g e n c i e s  to be M e r g e d  in the C o n s o l i d a t i o n  
Process 

In J a c k s o n v i l l e ,  t r a n s i t i o n  p l a n n i n g  c o m m i t t e e s  a s s i s t e d  the  S h e r i f f  
c o n s i d e r  m e r g e r  p r o b l e m s .  The  c o m m i t t e e s  w e r e  a s s i g n e d  r e s p o n s i b i l i t i e s  
c o n c e r n i n g  s p e c i f i e d  f u n c t i o n a l  a r e a s  a n d ] o r  t o p i c s  r e l a t i n g  to o v e r a l l  p o l i c e  
o p e r a t i o n s .  F u r t h e r ,  t h e y  w e r e  m a n n e d  by m e m b e r s  of the d e p a r t m e n t s  
to be c o n s o l i d a t e d .  T h u s ,  v e h i c l e s  w e r e  p r o v i d e d  t h r o u g h  wh ich  r e p r e s e n t a -  
t i v e s  of the  two a g e n c i e s  c a m e  t o g e t h e r  p r i o r  to c o n s o l i d a t i o n .  The 
c o m m i t t e e  p r o c e s s ,  m o r e o v e r ,  p l a y e d  an i m p o r t a n t  r o l e  in the J a c k s o n v i l l e  
p o l i c e  s e r v i c e s  m e r g e r  and  is r e c o m m e n d e d  f o r  u se  by o t h e r s .  

J a c k s o n v i l l e ' s  e x p e r i e n c e  a l s o  h i g h l i g h t e d  a n u m b e r  of i t e m s  tha t  
s h o u l d  be c o n s i d e r e d  if  the  c o m m i t t e e  t e c h n i q u e  is  e m p l o y e d  by o t h e r s .  
T h e y  i n c l u d e :  

C o m m i t t e e  r e p r e s e n t a t i o n  shou ld  be b a l a n c e d  a m o n g  the  
a g e n c i e s  to be m e r g e d ,  as  w e l l  as  in t e r m s  of r a n k  
s t r u c t u r e ,  and  e x p e r i e n c e ;  

C o m m i t t e e  s i z e  shou ld  be l i m i t e d  to w o r k a b l e  n u m b e r s ;  

C o m m i t t e e s  s h o u l d  w o r k  wi th  p e r s o n s  tha t  w i l l  be i n v o l v e d  
in the  c o n s i d e r a t i o n  and  i m p l e m e n t a t i o n  of t h e i r  
r e c o m m e n d a t i o n s ;  

C o m m i t t e e  m e m b e r s  s h o u l d  have  t i m e  a w a y  f r o m  t h e i r  
n o r m a l  job t a s k s  to fu l f i l l  c o m m i t t e e  r e s p o n s i b i l i t i e s ;  

C o m m i t t e e s  s h o u l d  be g i v e n  d e t a i l e d  g u i d e l i n e s  as  to 
t h e i r  r e s p o n s i b i l i t i e s ,  f u n c t i o n s  and  d i r e c t i o n ;  

C o m m i t t e e  m e m b e r s h i p  s h o u l d  be a s s i g n e d  on the  b a s i s  
of s ta f f  e x p e r t i s e  in p a r t i c u l a r  f u n c t i o n a l  a r e a s ;  e . g .  
da t a  p r o c e s s i n g ,  c o m m u n i c a t i o n s ,  t r a f f i c ,  e tc .  ; 

S u b j e c t s  shou ld  be s e l e c t e d  fo r  c o n s i d e r a t i o n  by c o m m i t t e e s  
tha t  can  be e v a l u a t e d  on the  b a s i s  of h a r d  f a c t s  as  o p p o s e d  
to s u b j e c t i v e  op in ions ;  e . g .  da t a  p r o c e s s i n g  v e r s u s  the 
s e l e c t i o n  of a u n i f o r m  type .  
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T i m e  shou ld  be a l l o c a t e d  to p r o v i d e  f e e d b a c k  to 
c o m m i t t e e  p a r t i c i p a n t s  wi th  r e g a r d  to the  f i n a l  
d i s p o s i t i o n  of t h e i r  r e c o m m e n d a t i o n s .  

With r e g a r d  to i nvo lv ing  m e m b e r s  of the a g e n c i e s  to be m e r g e d  
in the  c o n s o l i d a t i o n  p r o c e s s  t e c h n i q u e s  o t h e r  t han  c o m m i t t e e s  m i g h t  a l s o  
be e m p l o y e d .  S p e c i f i c a l l y ,  w h e n  a s k e d  to r a n k  v a r i o u s  t e c h n i q u e s  w h i c h  
m i g h t  h a v e  b e e n  u s e d  in  the  J a c k s o n v i l l e  m e r g e r  and  w h i c h  c o u l d  be c o n -  
s i d e r e d  by o t h e r s  f ac ing  c o n s o l i d a t i o n ,  m e m b e r s  of the  Off ice  of the  S h e r i f f  
o f f e r e d  the  fo l l owing  o p i n i o n s .  As m i g h t  be e x p e c t e d ,  the t e c h n i q u e  w h i c h  
w a s  m o s t  f r e q u e n t l y  r a n k e d  f i r s t  c o n c e r n e d  the  u s e  of s p e c i a l  c o m m i t t e e s  
(43 p e r c e n t  of the  r e s p o n d e n t s  r e p o r t e d  th i s  as  t h e i r  f i r s t  cho ice} .  The  
t e c h n i q u e  w h i c h  was  m o s t  f r e q u e n t l y - - 3 0  p e r c e n t  of the  t i m e - - r a n k e d  s e c o n d  
c o n c e r n e d  the u s e  of g e n e r a l  s e s s i o n s  to i n f o r m  m e m b e r s  of e a c h  d e p a r t m e n t  
as  to the  p e r s o n a l  e f f ec t  c o n s o l i d a t i o n  w o u l d  h a v e  on t h e m .  S m a l l  g r o u p  
s e s s i o n s  in s u c h  a r e a s  as  v i c e ,  c o m m u n i c a t i o n s ,  e t c .  w e r e  r a n k e d  t h i r d  
as  v e h i c l e s  to r e v i e w  the v a r i o u s  p r o c e d u r e s  and  p o l i c y  c h a n g e s  to be 
e f f e c t e d  w h e n  the  a g e n c i e s  m e r g e d .  R a n k e d  l a s t  was  the  u se  of g e n e r a l  
j o in t  t r a i n i n g  s e s s i o n s  to f a m i l i a r i z e  e m p l o y e e s  wi th  c o n s o l i d a t i o n .  

M o r e o v e r ,  p e r s o n s  tha t  e x p e r i e n c e d  the  m e r g e r  in J a c k s o n v i l l e  
i n d i c a t e d  t ha t  in a d d i t i o n  to p l ann ing  c o m m i t t e e s ,  two t e c h n i q u e s  m a y  be 
u s e d  to i n v o l v e  peop le  in the m e r g e r  p r o c e s s :  b r i e f i n g  s e s s i o n s  and t r a i n i n g  
p r o g r a m s .  The  u n d e r l y i n g  p r i n c i p a l  r e g a r d l e s s  of w h i c h  t e c h n i q u e  is 
s e l e c t e d ,  h o w e v e r ,  f o c u s e s  on the  e f f ec t  c o n s o l i d a t i o n  wi l l  have  on " p e o p l e "  
and  m a n a g e m e n t ' s  a b i l i t y  to " m i n i m i z e "  th i s  e f f ec t .  

In c o n c l u s i o n ,  f i nd ings  i n d i c a t e  tha t  i n v o l v i n g  m e m b e r s  of the p o l i c e  
a g e n c i e s  to be m e r g e d  in the c o n s o l i d a t i o n  p r o c e s s  c a n  be a v a l u a b l e  a p p r o a c h .  
F u r t h e r ,  the  J a c k s o n v i l l e  e x p e r i e n c e  i l l u s t r a t e s  t ha t  once  such  a d e c i s i o n  
is m a d e ,  r e g a r d l e s s  of wha t  t e c h n i q u e s  a r e  e m p l o y e d ,  top m a n a g e m e n t  shou ld  
s e t  a s i d e  t i m e  to m a k e  the  i n v o l v e m e n t  p r o c e s s  e f f e c t i v e .  Th i s  is a 
c r i t i c a l  i s s u e  w h i c h  shou ld  be j u d g e d  p r i o r  to s e l e c t i o n  of any  t e c h n i q u e ;  
if t i m e  is  a t  such  a p r e m i u m  tha t  s e r i o u s  q u e s t i o n s  e x i s t  c o n c e r n i n g  m a n a g e -  
m e n t ' s  . i n v o l v e m e n t  in the p r o c e s s ,  c o n s i d e r a t i o n  shou ld  be g i v e n  to k e e p i n g  
e m p l o y e e  i n v o l v e m e n t  at  a m i n i m u m . -  

A C h e c k l i s t  of F a c t o r s  Which  Affec t  P o l i c e  O p e r a t i o n s  

Certain factors which relate to the delivery of police services 
and the ability of police officers to identify and be identified with an organiza- 
tion were found to have particular relevance in Jacksonville. These included: 
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pay  and f r i n g e  b e n e f i t s ;  u n i f o r m s  ( co lo r  and s ty le ) ;  p a t r o l  c a r s  ( co lo r  
and s ty le ) ;  g e n e r a l  o r d e r s  ( o p e r a t i n g  p r o c e d u r e s  and s p e c i f i c  g u i d e l i n e s ) ;  
laws  and o r d i n a n c e s ;  po l i ce  d e p a r t m e n t  h o u s i n g ;  c o m m u n i c a t i o n s ;  and ,  
records. 

T h o s e  fac ing  c o n s o l i d a t i o n  can  d r a w  f r o m  the  J a c k s o n v i l l e  e x p e r i e n c e  
in a n u m b e r  of ways .  F i r s t ,  the  n a t u r e  of v a r i a t i o n s  e x i s t i n g  in t h e s e  f a c t o r s  
a m o n g  the  a g e n c i e s  to be m e r g e d  s e r v e  as i n d i c a t o r s  of the  m a g n i t u d e  of the  
c h a n g e  wh ich  wi l l  be r e q u i r e d  if  c o n s o l i d a t i o n  is e f f ec t ed .  Second ,  e v a l u a t i o n  
of t h e s e  f a c t o r s  m i g h t  aid in d e t e r m i n i n g  how t i m e  can  b e s t  be u s e d  p r i o r  to 
the  i m p l e m e n t a t i o n  of c o n s o l i d a t i o n ;  i . e .  a l though  law and o r d i n a n c e  r e c o d i f i -  
c a t i o n  was  r e c o g n i z e d  by J a c k s o n v i l l e  o f f i c i a l s  as c r i t i c a l  p r i o r  to c o n s o l i d a -  
t ion ,  f ew s t e p s  w e r e  t a k e n  in th i s  r e g a r d .  F i n a l l y ,  a p r i o r i t y  r a n k i n g  of t h e s e  
i t e m s  shou ld  be e s t a b l i s h e d  to a l l ow  the  b e s t  u se  of t i m e  and r e s o u r c e s  du r ing  
the  p e r i o d  p r e c e d i n g  c o n s o l i d a t i o n .  
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Sec t i on  I 

THE LAW E N F O R C E M E N T  BUDGET AND ITS R E L A T I O N S H I P  
TO THE E V A L U A T I O N  OF PROGRAM E F F E C T I V E N E S S  

CONSTRUCTING A PROGRAM BUDGET FOR THE O F F I C E  OF 
THE SHERIFF 

To e x a m i n e  the  e f f e c t i v e n e s s  of J a c k s o n v i l l e ' s  law e n f o r c e m e n t  
o p e r a t i o n s ,  a s t r u c t u r e  for  e v a l u a t i o n  had  to  be d e v e l o p e d .  _I/ F u r t h e r ,  an 
e v a l u a t i o n  f r a m e w o r k  had  to be d e s i g n e d  to a c c o u n t  fo r  the c o s t s  of p r o v i d i n g  
p o l i c e  s e r v i c e s  wh i l e  r e l a t i n g  t h e s e  e x p e n d i t u r e s  to the ba s i c  o b j e c t i v e  of 
t he  Off ice  of the  S h e r i f f - - t h e  m a i n t e n a n c e  of law and o r d e r  in the  C o n s o l i d a t e d  
City.  To a c c o m p l i s h  t h e s e  p u r p o s e s ,  p r o g r a m  budge t s  w e r e  c o n s t r u c t e d  
fo r  the  o p e r a t i o n  of the  Off ice  of the  She r i f f  fo r  f i s c a l  y e a r s  1968-1969 
t h r o u g h  1971-1972.2--/ 

A k e y  to the  d e v e l o p m e n t  of the  p r o g r a m  budge t s  was  the  d e t e r m i n a -  
t ion  of s p e c i f i c  o r g a n i z a t i o n a l  o b j e c t i v e s  and the  g r o u p i n g  of v a r i o u s  f u n c t i o n a l l y  
r e l a t e d  a c t i v i t i e s  into p r o g r a m  c a t e g o r i e s  tha t  c o n s t i t u t e d  a s t r u c t u r e  for  
e v a l u a t i n g  c o s t s .  A l i s t  of the  p r o g r a m  c a t e g o r i e s  u s e d  in the  budge t  is  
p r e s e n t e d  in the  fo l lowing  t ab l e .  

I /  See  Work ing  P a p e r  N u m b e r  VII: An E x a m i n a t i o n  of the C o n c e p t u a l  
A p p r o a c h e s  to E c o n o m i e s  of Sca le  and the  A l l o c a t i o n  of R e s o u r c e s  in 

2/ 

Law E n f o r c e m e n t  fo r  a c o m p l e t e  d i s c u s s i o n  of the  s t a t e  of t h e a r t  in 
e c o n o m i c  e v a l u a t i o n  of law e n f o r c e m e n t  o p e r a t i o n s .  An o p t i m a l  a p p r o a c h  
fo r  m e a s u r i n g  the  r e l a t i o n s h i p  b e t w e e n  law e n f o r c e m e n t  e x p e n d i t u r e s  
d e v e l o p e d  by the r e s e a r c h  t e a m  is a l so  p r e s e n t e d  in the  w o r k i n g  p a p e r .  
The Ci ty  of J a c k s o n v i l l e  and D u r a l  County  e m p l o y e d  the  e x p e n d i t u r e  
f o r m  of budge t  p r i o r  to c o n s o l i d a t i o n .  The e x p e n d i t u r e  f o r m  wi th  i ts  so le  
e m p h a s i s  on the  quan t i t y  of funds  a v a i l a b l e  fo r  t he  p u r c h a s e  of v a r i o u s  
inpu t s  m a k e s  it v i r t u a l l y  i m p o s s i b l e  to t r a n s l a t e  i n f o r m a t i o n  in to  a 
p r o g r a m  budge t  f o r m a t .  Th is  s h o r t c o m i n g ,  c o u p l e d  wi th  the  c o n s i d e r a b l e  
p a s s a g e  of t i m e  s i n c e  c o n s o l i d a t i o n  and the  r e s u l t a n t  l o s s  of i n f o r m a t i o n ,  
p r e v e n t e d  the  c o n s t r u c t i o n  of p r o g r a m  b u d g e t s  fo r  p r e - c o n s o l i d a t i o n  y e a r s .  
A d e t a i l e d  d i s c u s s i o n  of the d e v e l o p m e n t  of the  p r o g r a m  budge t s  a long  
wi th  the  p r o b l e m s  e n c o u n t e r e d  in the  p r o c e s s ,  is i n c l u d e d  in Work ing  P a p e r  
N u m b e r  VIII: A P r o g r a m  Cost  A n a l y s i s  of Law E n f o r c e m e n t  S e r v i c e s  in 
the  Off ice  of the Sher i f f ,  pp. 2-13 .  
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T a b l e  4 .1  

P R O G R A M  C A T E G O R I E S  USED IN A H Y P O T H E T I C A L  
P R O G R A M  B U D G E T  FOR THE O F F I C E  OF THE 

S H E R I F F ,  J A C K S O N V I L L E ,  F L O R I D A  

C o n t r o l  and  R e d u c t i o n  of C r i m e  

C r i m e s  A g a i n s t  P e r s o n s  
C r i m e s  A g a i n s t  P r o p e r t y  

T r a f f i c  R e g u l a t i o n  

M a i n t e n a n c e  of P u b l i c  O r d e r  and  the  P r o v i s i o n  
of P u b l i c  S e r v i c e s  

A d m i n i s t r a t i o n  and  Suppo r t  

D i r e c t i o n  and  C o n t r o l  
L a w  E n f o r c e m e n t  E d u c a t i o n  and  T r a i n i n g  
Suppo r t  S e r v i c e s  

O t h e r  P r o g r a m s  of the C r i m i n a l  J u s t i c e  S y s t e m  

J a i l s  and  P r i s o n s  
C iv i l  P r o c e s s  

As the  t a b l e  i l l u s t r a t e s ,  f ive  p r o g r a m  c a t e g o r i e s  w e r e  s e l e c t e d  
as  c o n s t i t u t i n g  a u s e f u l  s t r u c t u r e  f o r  e v a l u a t i n g  c o s t s .  The  f i r s t  p r o g r a m  
c a t e g o r y  a g g r e g a t e d  c o s t s  d i r e c t l y  a s s o c i a t e d  wi th  the  c o n t r o l  and  r e d u c t i o n  
of c r i m e .  The  p r o g r a m  is  d i v i d e d  into two s u b - c a t e g o r i e s :  c r i m e s  a g a i n s t  
p e r s o n s ,  s u c h  as  m u r d e r ,  a s s a u l t ,  r a p e  and  a r m e d  r o b b e r y ;  and,  c r i m e s  
a g a i n s t  p r o p e r t y ,  s u c h  as  the f t ,  f o r g e r y  and  f r a u d .  The s e c o n d  c a t e g o r y  
f o c u s e d  on t r a f f i c  r e g u l a t i o n .  It is c o m p r i s e d  of r e s o u r c e s  a s s o c i a t e d  wi th  
f a c i l i t a t i n g  t r a f f i c  m o v e m e n t ,  p r o m o t i n g  t r a f f i c  s a f e t y  and a c c i d e n t  p r e v e n -  
t ion .  The  t h i r d  p r o g r a m  c o v e r e d  such  d i v e r s e  a c t i v i t i e s  as  m a i n t a i n i n g  
pub l i c  o r d e r  and  p r o v i d i n g  publ ic  s e r v i c e s .  F o r  p u r p o s e s  of a n a l y s i s ,  
pub l i c  o r d e r  was  d e f i n e d  to i n c l u d e  the  c o n t r o l  and r e d u c t i o n  of d i s o r d e r l y  
c o n d u c t ,  d r u n k e n e s s ,  p r i v a t e  q u a r r e l s ,  and o t h e r  f o r m s  of q u a s i - c r i m i n a l  
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b e h a v i o r  a s  w e l l  as  the p r e v e n t i o n  and  s u p p r e s s i o n  of c i v i l  d i s o r d e r s .  
P u b l i c  s e r v i c e  a c t i v i t i e s  c o n s i s t e d  p r i m a r i l y  of i n v e s t i g a t i n g  m i s s i n g  
p e r s o n s ,  p r o v i d i n g  e m e r g e n c y  s e r v i c e s ,  and  c a r r y i n g  out u n i l a t e r a l  o r  
b i l a t e r a l  e f f o r t s  to f o s t e r  goodwi l l .  The  a d m i n i s t r a t i o n  and  . suppor t  
c a t e g o r y  was  d e s i g n e d  to a c c o u n t  fo r  g e n e r a l  o v e r h e a d  and s u p p o r t  
a c t i v i t i e s  s u c h  as  the  s a l a r i e s  of the  S h e r i f f  and  h i s  s ta f f  of d i r e c t o r s ;  
t r a i n i n g  and  p e r s o n n e l ;  and ,  g e n e r a l  a d m i n i s t r a t i v e  e x p e n d i t u r e s .  The  
f i f th  and  f i na l  c a t e g o r y  was  s t r u c t u r e d  to c o v e r  t h o s e  a c t i v i t i e s  w h i c h  a r e  
a p a r t  of the  c r i m i n a l  j u s t i c e  s y s t e m  but w h i c h  m a y  not  be t r a d i t i o n a l l y  
v i e w e d  as p a r t  of a l aw e n f o r c e m e n t  s y s t e m .  In the c a s e  of J a c k s o n v i l l e ,  
t h e s e  a c t i v i t i e s  i n c l u d e  the  o p e r a t i o n  and m a i n t e n a n c e  of the  j a i l  and  p r i s o n  
f a r m  and  the  e x e c u t i o n  of c i v i l  p r o c e s s .  

F o l l o w i n g  the  d e f i n i t i o n  of the  p r o g r a m  c a t e g o r i e s ,  the c o s t s  by 
o r g a n i z a t i o n a l  un i t s  in the  S h e r i f f ' s  Off ice  w e r e  a s s i g n e d  to the v a r i o u s  
c a t e g o r i e s  fo r  e a c h  f i s c a l  y e a r .  Th i s  a s s i g n m e n t  was  m a d e  on the b a s i s  
of the  b r e a k d o w n  p r e s e n t e d  in T a b l e  4 . 2 .  The p r o c e s s  of a s s i g n i n g  o r g a n i z a -  
t i o n a l  un i t s  to p r o g r a m  c a t e g o r i e s  v a r i e d  a c c o r d i n g  to the un i t s  in q u e s t i o n .  
F o r  e x a m p l e ,  s o m e  of the a s s i g n m e n t s  w e r e  s t r a i g h t f o r w a r d  g i v e n  the  n a t u r e  
of the  un i t  and the  d e f i n i t i o n  of i ts  p r o g r a m  a c t i v i t i e s ,  l /  Uni ts  w h i c h  f e l l  
in to  th i s  g r o u p  i n c l u d e d  the  Off ice  of the She r i f f ;  the  P o l i c e  S e r v i c e s  D e p a r t -  
m e n t ;  the  T r a f f i c  E n g i n e e r i n g  D e p a r t m e n t ;  the Civ i l  P r o c e s s  D iv i s ion ;  and ,  
the  Divis ' ion  of J a i l s  and  P r i s o n s .  The  r e m a i n i n g  un i t s  w e r e  a s s i g n e d  to 
p r o g r a m  c a t e g o r i e s  a c c o r d i n g  to i n f o r m a t i o n  s u p p l i e d  t h r o u g h  p r i m a r y  
and secondary source research. Z__/ 

I /  See  W o r k i n g  P a p e r  N u m b e r  VI: The  F i r s t  F o u r  Y e a r s  of the C o n s o l i d a t e d  
L a w  E n f o r c e m e n t  A g e n c y ,  pp. 3-15 for  a d e t a i l e d  d e s c r i p t i o n  of the  
o r g a n i z a t i o n  of the Off ice  of the  S h e r i f f  fo l lowing  c o n s o l i d a t i o n .  

2/ See  W o r k i n g  P a p e r  N u m b e r  VIII: A P r o g r a m  Cos t  A n a l y s i s  of L a w  
E n f o r c e m e n t  S e r v i c e s  in the Off ice  of the Sh.eriff ,  pp. 3-12 fo r  a d e t a i l e d  
d e s c r i p t i o n  of the  a l l o c a t i o n  p r o c e s s .  
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Table 4. Z 

OFFICE OF THE SHERIFF: 
ORGANIZATION UNITS AND THEIR PROGRAM ASSIGNMENTS a_/ 

L~ 
Ln 

P r o g r a m  C a t e g o r i e s  

O r g a n i z a t i o n a l  Uni t s  

Off ice  of the  S h e r i f f  

C o n t r o l  and  
R e d u c t i o n  
of C r i m e  

T r a f f i c  
R e g u l a t i o n  

P u b l i c  O r d e r  
and  

P u b l i c  S e r v i c e s  
A d m i n i s t r a t i o n  
a n d  S u p p o r t  

Other Programs of 
the Criminal 

Justice Program 

S h e r ~ f  
U n d e r s h e r i ~  
A d m i n i s t r a t i o n  

S e r v i c e s  
I n t e r n a l  I n v e s t i g a t i o n  

T~af f ic  and  P a t r o l  D i v i s i o n  

X 
X 

X 
X 

D i r e c t o r  
P a t r o l  D i v i s i o n  
T r a f f i c  D i v i s i o n  
T r a f f i c  E n g i n e e  r ing  

X 
X 
X 

X 
X 

X 

P o l i c e  S e r v i c e s  D i v i s i o n  

D i r e c t o r  
A d m i n i s t r a t i v e  Se r v i c  e s,  

P e r  s o n n e l  and  P l a n n i n g  
L a w  E n f o r . c e m e n t  E d u c a t i o n  

X 

X 
X 

a /  Off ice  of the  S h e r i f f ,  197Z O r g a n i z a t i o n  C h a r t  and  K o e p s e l l - G i r a r d  and  A s s o c i a t e s ,  Inc .  
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T a b l e  4. Z 
( C o n t i n u e d )  

U0 
O', 

O r g a n i z a t i o n a l  Uni t s  

P o l i c e  S e r v i c e s  D i v i s i o n  

D e p u t y  D i r e c t o r  
R e c o r d s ,  I d e n t i f i c a t i o n ,  

C r i m e  Lab  and  
C o m m u n i c a t i o n  

C iv i l  P r o c e s s  D i v i s i o n  

D i v i s i o n  of J a i l s  and  P r i s o n s  

D i v i s i o n  of I n v e s t i g a t i o n  

Depu ty  D i r e c t o r  
I n v e s t i g a t i o n s  

C o n t r o l  and  
Re duc t i on  
of C r i m e  

T r a f f i c  
R e g u l a t i o n  

P r o g r a m  C a t e g o r i e s  
P u b l i c  O r d e r  

a n d  
P u b l i c  S e r v i c e s  

A d m i n i s t r a t i o n  
a n d  S u p p o r t  

Other Programs of 
the Criminal 

Justice System 

X 

X X X 

X 

X 

X X 
X 



I 
I 
! 

I 
I 
i 
I 
! 

I 
I 
! 

I 
I 
I 
I 
I 
I 
I 

S e c t i o n  II 

THE COST OF LAW E N F O R C E M E N T  SINCE CONSOLIDATION 

LAW E N F O R C E M E N T  COSTS IN U N A D J U S T E D  D O L L A R S  

L a w  e n f o r c e m e n t  p r o g r a m  c o s t s  fo r  the  f i s c a l  y e a r s  1968-1969 
t h r o u g h  1971-1972 a r e  r e p o r t e d  in Tab le  4 . 3 .  E x a m i n a t i o n  of the  t a b l e  
i n d i c a t e s  tha t  the  a l l o c a t i o n  of r e s o u r c e s  to the  v a r i o u s  p r o g r a m  budge t  
c a t e g o r i e s  r e m a i n e d  r e l a t i v e l y  c o n s t a n t  d u r i n g  the  f i r s t  four  y e a r s  of 
c o n s o l i d a t i o n .  The  on ly  n o t a b l e  e x c e p t i o n  w a s  the  A d m i n i s t r a t i o n  and  
S u p p o r t  p r o g r a m  c a t e g o r y  w h i c h  i n c r e a s e d  f r o m  t h r e e  p e r c e n t  of the  t o t a l  
budge t  in  1968=1969 to e igh t  p e r c e n t  in 1970-1971.  D e s p i t e  th i s  e x c e p t i o n ,  
h o w e v e r ,  the  r e s u l t s  s u g g e s t  tha t  s i n c e  c o n s o l i d a t i o n  no s i g n i f i c a n t  c h a n g e s  
in the  d i s t r i b u t i o n  of r e s o u r c e s  h a v e  o c c u r r e d .  

A s i d e  f r o m  the  g e n e r a l l y  b a l a n c e d  d i s t r i b u t i o n  of r e s o u r c e s  
e x p r e s s e d  in the t a b l e ,  the m o s t  s u r p r i s i n g  o b s e r v a t i o n  p e r t a i n s  to the  cos t  
of l aw  e n f o r c e m e n t  s e r v i c e s .  D r a w i n g  f r o m  a n n u a l  t o t a l s ,  the  c o s t  of 
p o l i c e  s e r v i c e s  r o s e  f r o m  a p p r o x i m a t e l y  $8 .6  m i l l i o n  in 1968-1969  to 
n e a r l y  $ 1 4 . 4  m i l l i o n  in  1971-1972.  Th i s  r e p r e s e n t s  a t o t a l  i n c r e a s e  of 
67 p e r c e n t  d u r i n g  the  f i r s t  f ou r  y e a r s  of c o n s o l i d a t i o n .  

A n o t h e r  s i g n i f i c a n t  i n d i c a t i o n  of the  r i s i n g  c o s t  of l aw e n f o r c e m e n t  
c o n c e r n s  the  r e l a t i v e  i n c r e a s e s  b e f o r e  and  a f t e r  the m e r g e r .  Th i s  i n f o r m a t i o n  
is e x h i b i t e d  in C h a r t  4 . 4  w h i c h  i l l u s t r a t e s  a n n u a l  law e n f o r c e m e n t  c o s t s  
and  p e r c e n t a g e  c h a n g e s  f o r  two y e a r s  p r i o r  to and f o u r  y e a r s  a f t e r  c o n s o l i d a -  
t ion .  As shown  in the c h a r t ,  the  a n n u a l  r a t e  of g r o w t h  a v e r a g e d  7 .6  p e r c e n t  
p r i o r  to c o n s o l i d a t i o n  v e r s u s  an a v e r a g e  a n n u a l  r a t e  of 18 .2  p e r c e n t  
s u b s e q u e n t  to c o n s o l i d a t i o n .  ~ ,/ 

\ 

LAW E N F O R C E M E N T  COSTS A D J U S T E D  F O R  I N F L A T I O N  

To r e s p o n s i b l y  i n t e r p r e t  po l i ce  s e r v i c e s  c o s t s ,  c o g n i z a n c e  m u s t  
be t a k e n  of the  i m p a c t  of i n f l a t ion .  In r e s p o n s e  t o  th i s  n e e d ,  a l aw e n f o r c e -  
m e n t  p r i c e  index  was  d e v e l o p e d  fo r  f i s c a l  y e a r s  1966-1967 t h r o u g h  1971- 
1972. The  r e s u l t s  of the  index  a r e  p r e s e n t e d  in T a b l e  4 .5 .  1 /  An .  

1/ A d e t a i l e d  e x p l a n a t i o n  of the  t e c h n i q u e s  e m p l o y e d  in the  c o n s t r u c t i o n  
of the  p r i c e  i n d e x  is p r e s e n t e d  as  an Append ix  to Work ing  P a p e r  N u m b e r  
VIII:  A P r o g r a m  Cos t  A n a l y s i s  of Law E n f o r c e m e n t  S e r v i c e s  in the 
Off ice  of the  She r i f f .  
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Table 4.3 

THE COST OF LAW ENFORCEMENT SINCE CONSOLIDATIONa-- / 
(In Current Dollars) 

Fiscal Year 

Program Category 

1968 - 1969 1969 - 1970 1970 - 1971 1971 - 1972 
go of go of % of % of 

Cos t s  To ta l  C o s t s  Total C o s t s  Total . C o s t s  T o t a l  

Control and Reduction 
o f  C r i m e  

C r i m e s  A g a i n s t  P e r s o n s  
C r i m e s  A g a i n s t  P r o p e r t y  

$ 452,975 5.3 $ 543,256 5.5 $ 624,748 5.3 $ 744,895 5.3 
Z, 877, 724 33.6 2,852,076 zg. 0 3,498,599 zg. I 4,391,069 30.5 

Tra f f i c  R e g u l a t i o n  1,372,457 16.0 1,785,889 18.2 2,061,827 16.9 2,357,343 16.4 

M a i n t e n a n c e  of P u b l i c  O r d e r  
and the Provision of Public 
Services 2,048,152 23.9 2,136,124 ZI.8 2,601,590 21.9 3,232,986 22.4 

A d m i n i s t r a t i o n  and  Suppor t  

D i r e c t i o n  and  C o n t r o l  
T r a i n i n g  and  P e r s o n n e l  
Suppor t  S e r v i c e s  

80,304 .'9 104,000 I . I  109,218 .9 114,870 .8 
30,426 . 4 65, Z62 . 7 114,323 I.  0 151,986 I .  1 

145,048 1.7 597,405 6.1 743,660 6.2 606,163 4.2 

a /  Annua l  B u d g e t s ,  Ci ty  of J a c k s o n v i l l e ,  F l o r i d a ,  and  K o e p s e l l - G i r a r d  and  A s s o c i a t e s .  
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P r o g r a m  C a t e g o r y  

Table 4.3 

(Continued) 

Fiscal Y e a r  

1968 - 1969 1969 - 1970 1970 - 1971 1971 - 1972 

Cos t  
% of % of % of % of 
T o t a l  Co s t T o t a l  Cos t T o t a l  Co s t  T o t a l  

O t h e r  P r o g r a m s  of the  
C r i m i n a l  J u s t i c e  S y s t e m  

Jails and Prisons 

Execution of Civil 

Process 

$1,235,912 

3Z9,936 

14.4 $1,458,976 14.8 $ 1,931,327 16.1 $ 2,425,555 16.9 

3.8 276,539 Z. 8 314,063 2.6 325,993 2.4 

T o t a l s  $ 8 , 5 7 2 , 9 3 6  I 0 0 . 0  $ 9 , 8 1 8 , 5 2 7  I 0 0 . 0  $12, 0 1 6 , 3 1 5  I 0 0 . 0  $14, 3 8 0 , 7 7 0  I 0 0 . 0  ~O 
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15 ra i l  

14 ra i l  

13 ra i l  

1 Z ra i l  

11 m i l  

10 ra i l  

9 ra i l  

8 ra i l  

7 m i l  

C h a r t  4 . 4  

LAW E N F O R C E M E N T  COSTS F O R  J A C K S O N V I L L E - D U V A L  COUNTY 
1968-1969 THROUGH 1971-197za_/ 

(Expenditures By Year and Percent Increase Between Years In Current Dollars) 

19.7% 

($14,380,770) 

ZZ. 4% 
($1Z, 016,315) 

5.3% 

( $ 7 , 4 4 9 , 6 0 7 )  

14.5% /($9,818, 5z7) 
9. 3% 

~ ' -  ($8, 57Z, 936) 
($7,843,537) 

1966-1967 1967-1968 1968-1969 1969-1970 1970-1971 1971-197Z 

a/ Dural County and City of Jacksonville, 
Annual B u d g e t s .  

Annua l  Budgets, C o n s o l i d a t e d  Ci ty  of  J a c k s o n v i l l e  
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Table  4 .5  

UNADJUSTED AND ADJUSTED LAW ENFORCEMENT COSTS 
FOR JACKSONVILLE AND DUVAL COUNTY 

1966-1967 THROUGH 1971-197za /  

F i s c a l  Year  

Unadjus ted Costs  Adjusted Costs  b /  
Po l i ce  S e r v i c e s  P e r c e n t  Po l i c e  Se rv i ce s  P e r c e n t  

Budget Change Budget Chang e 

1966-1967 $ 7,449,607 -0- $7,449,607 -0- 

1967-1968 7,843,537 5.3 7,309,913 -I. 9 

1968-1969 8, 57Z, 936 9.3 7,600, IZ0 4.0 

1969-1970 9,818,5Z7 14.5 7,8Z9,766 3.0 

1970-1971 1Z,016,315 ZZ. 4 9,007, 73Z 15.0 

1971-197Z 14,380,770 19.7 9,703,623 7. Z 

a/ Duval County, City of Jacksonville, Consolidated City of Jacksonville 
Annual Budgets and Koepsell-Girard and Associates. 

b/ Fiscal year 1966-1967 represents the base year for the index. 
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e x a m i n a t i o n  of the  t a b l e s  shows  tha t  c o s t s  f o r  po l i ce  s e r v i c e s  have  
r i s e n  in both u n a d j u s t e d  and a d j u s t e d  d o l l a r  t e r m s .  H o w e v e r ,  s i n c e  
c o n s o l i d a t i o n  the a v e r a g e  a n n u a l  i n c r e a s e  in a d j u s t e d  d o l l a r s  ha s  b e e n  
8.2. p e r c e n t .  Th i s  c o m p a r e s  wi th  a r e p o r t e d  18. 2 p e r c e n t  a v e r a g e  
a n n u a l  i n c r e a s e  in u n a d j u s t e d  d o l l a r s .  

E X P E N D I T U R E S  P E R  C A P I T A  

A n o t h e r  m e a s u r e  of l aw e n f o r c e m e n t  c o s t s  is e x p e n d i t u r e s  p e r  
c a p i t a .  Th i s  i n d i c a t o r  is  u s e f u l  b e c a u s e  it i n c o r p o r a t e s  a v a r i a b l e  t ha t  i s  
f r e q u e n t l y  o v e r l o o k e d - - p o p u l a t i o n  g r o w t h .  Th i s  is s i g n i f i c a n t  in J a c k s o n -  
v i l l e ' s  c a s e  b e c a u s e  the  c i t y ' s  p o p u l a t i o n  i n c r e a s e d  by a p p r o x i m a t e l y  
3 4 , 0 0 0  peop le  o v e r  the  pas t  f ive y e a r s .  T h u s ,  p a r t  of the i n c r e a s e  in the 
c o s t  fo r  p o l i c e  s e r v i c e s  has  o c c u r r e d  b e c a u s e  t h e r e  have  b e e n  m o r e  p e o p l e  
to s e r v e .  

E m p l o y i n g  th i s  i n d i c a t o r  Tab le  4 .6  a r r a y s  e x p e n d i t u r e s  p e r  c a p i t a  
f o r  p o l i c e  s e r v i c e s  {in a d j u s t e d  d o l l a r s )  b e t w e e n  f i s c a l  y e a r s  1966-1967 
and  1971-1972 .  As r e p o r t e d  in the  t a b l e ,  e x p e n d i t u r e s  p e r  c a p i t a  i n c r e a s e d  
f r o m  $ 1 4 . 1 7  fo r  the  y e a r  p r i o r  to c o n s o l i d a t i o n  to $17 .77  fo r  the  1971-1972 
f i s c a l  y e a r .  

The  i m p o r t a n c e  of th i s  f ind ing  is  as  f o l l o w s .  In u n a d j u s t e d  d o l l a r s  
the  a v e r a g e  a n n u a l  i n c r e a s e  fo r  p o l i c e  s e r v i c e s  ( s i n c e  c o n s o l i d a t i o n )  h a s  
b e e n  18 .2  p e r c e n t .  Us ing  a d j u s t e d  d o l l a r s  to a c c o u n t  f o r  the  e f f ec t  of i n f l a t i on ,  
t h i s  a v e r a g e  d r o p s  to 8 . 2  p e r c e n t  i n c r e a s e  p e r  a n n u m .  F i n a l l y ,  u s i n g  the  
e x p e n d i t u r e  p e r  c a p i t a  i n d i c a t o r  {in a d j u s t e d  d o l l a r s ) ,  the  a v e r a g e  a n n u a l  
i n c r e a s e  f o r  p o l i c e  s e r v i c e s  f a l l s  to 6 . 2  p e r c e n t .  

T h u s ,  a l t h o u g h  the  c o s t  fo r  p o l i c e  s e r v i c e s  has  r i s e n  s i n c e  the  
m e r g e r ,  w h e n  one d i s c o u n t s  the  e f f e c t s  of i n f l a t i o n  and  p o p u l a t i o n  g r o w t h ,  
the  i n c r e a s e  is  not  so i n t e n s e  as  it m i g h t  o t h e r w i s e  a p p e a r .  

SUMMARY 

A l t h o u g h  c a u t i o n  m u s t  be e x e r c i s e d  in i n t e r p r e t i n g  t h e s e  f i n d i n g s ,  
it  c a n  be s a i d  t h a t  the  a m o u n t  of r e s o u r c e s  d e v o t e d  to l aw  e n f o r c e m e n t  
e f f o r t s  has  r i s e n  s i n c e  c o n s o l i d a t i o n .  T h u s ,  the e c o n o m i c  b e n e f i t s  of 
c o n s o l i d a t i o n  have  not t a k e n  the  f o r m  of l o w e r  c o s t s  p e r  se .  T h i s ,  h o w e v e r ,  
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does  not ru l e  out the  p o s s i b i l i t y  that  s a v i n g s  w e r e  c r e a t e d  in o t h e r  f o r m s .  
F o r  e x a m p l e ,  a n o t h e r  s tudy  c o n c e r n i n g  the c o s t s  of po l i ce  s e r v i c e s  con- .  
c l u d e d  tha t  " e c o n o m i e s  of s ca l e  m a y  ex i s t  in  law e n f o r c e m e n t  s e r v i c e s ;  
h o w e v e r ,  the  b e n e f i t s  m a y  l i k e l y  be e m b o d i e d  in  a d d i t i o n a l  or  e x p a n d e d  
s e r v i c e s  r a t h e r  than  l o w e r  pe r  uni t  c o s t s .  , ,1 /  O t h e r s ,  i nc lud ing  She r i f f  
Dale C a r s o n ,  have  pub l i c ly  s t a t e d  that  the  c o n s o l i d a t i o n  of po l i c e  s e r v i c e s  
w i l l  not  save  the  t a x p a y e r  m o n e y .  R a t h e r  "you can  p r o m i s e  t h e m  a m u c h  
m o r e  e f f i c i e n t  o p e r a t i o n  . ,,2__/ In the  fo l lowing  s e c t i o n s  the v e r a c i t y  
of t h e s e  no t ions  is e x a m i n e d .  

I [  S c h m a n d t ,  H e n r y  J.  and G. Ross  S t e p h e n s .  " M e a s u r i n g  M u n i c i p a l  
Output ,  " Na t iona l  Tax J o u r n a l ,  XIII ( D e c e m b e r ,  1960), pp. 369-375.  

2/  S h e r i f f  Dale C a r s o n ,  u n d a t e d  s p e e c h  p r e p a r e d  by the  She r i f f  (in the  
f i l e s  of the  Off ice of the  Sher i f f ,  J a c k s o n v i l l e ,  F l o r i d a ) .  
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Table  4.6 

POLICE SERVICES EXPENDITURES P E R  CAPITA 

F i s c a l  Year  
Average  E s t i m a t e d  

Po pu la t ion a_/ 
E x p e n d i t u r e s  P e r  Capi ta  

(Adjusted Do l l a r s )  

1966-1967 51Z,O00 $14.55 

1967-1968 516,000 14.17 

i 

1968-1969 5ZZ, 000 14.56 

1969-1970 5Z8,900 14.80 

1970-1971 538, 800 16.7Z 

1971-197Z 546,100 17.77 

a/ With the excep t ion  of 1970-1971 f i g u r e s ,  populat ion e s t i m a t e s  were 
p rov ided  th rough  the Office of the Sher i f f ,  P lann ing  and R e s e a r c h  
Unit .  1970-1971 f i gu re s  a r e  d rawn f rom the U.S.  D e p a r t m e n t  of 
C o m m e r c e ,  Bureau  of the Census ,  1970 Census  of Popula t ion .  
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S e c t i o n  III 

A N  A N A L Y S I S  O F  T H E  E C O N O M I E S  O F  S C A L E  O F  
S E L E C T E D  L A W  E N F O R C E M E N T  A C T I V I T I E S  

A c r u c i a l  a s p e c t  in  t h e  a n a l y s i s  of  e c o n o m i e s  of  s c a l e  i s  t h e  
c o n s e q u e n c e  of  i n c r e a s e d  s i z e  o r  v o l u m e  of  p a r t i c u l a r  a c t i v i t i e s  w h i c h  
m a k e  up  a l a w  e n f o r c e m e n t  a g e n c y .  T h e  i m p o r t a n c e  o f  t h i s  c o m p o n e n t  
s t e m s  f r o m  t h e  n o t i o n  t h a t  c h a n g e s  in  s c a l e  m a y  h a v e  s i g n i f i c a n t l y  
d i f f e r e n t  e f f e c t s  o n  t h e  a v e r a g e  c o s t  of  s e l e c t e d  s e r v i c e s  o r  a c t i v i t i e s .  
M o r e  s p e c i f i c a l l y ,  ou t  of  t h e  m y r i a d  a c t i v i t i e s  w h i c h  c o m p r i s e  l a w  e n f o r c e -  
m e n t  p r o g r a m s ,  s o m e  a r e  m o r e  l i k e l y  t h a n  o t h e r s  t o  r e a l i z e  t h e  b e n e f i t s  
o f  e c o n o m i e s  of  s c a l e .  A c t i v i t i e s  w h i c h  h o l d  t h e  g r e a t e s t  p r o m i s e  f o r  
b e n e f i t i n g  f r o m  e c o n o m i e s  o f  s c a l e  a r e  g e n e r a l l y  c o n s i d e r e d  to  i n v o l v e  
q u a n t i t y  p u r c h a s e s ,  t h e  o p p o r t u n i t y  to  u t i l i z e  m o r e  e f f i c i e n t  e q u i p m e n t ,  
a n d / o r  t h e  g r e a t e r  u t i l i z a t i o n  of  s p e c i a l i z e d  s k i l l s .  P a r t i c u l a r  a c t i v i t i e s  
w h i c h  p o s s e s s  o n e  o r  m o r e  o f  t h e s e  c h a r a c t e r i s t i c s  i n c l u d e  m o t o r p o o l ,  
d a t a  p r o c e s s i n g ,  c o m m u n i c a t i o n s ,  p e r s o n n e l  a n d  p u r c h a s i n g .  T h i s  s e c t i o n  
i s  d e v o t e d  to  a n  e x a m i n a t i o n  of  t h e s e  a c t i v i t i e s  in  a n  e f f o r t  to  g a i n  f u r t h e r  
i n s i g h t  i n t o  t h e  i s s u e  o f  e c o n o m i e s  of  s c a l e .  

MOTORPOOL 

P r i o r  to  c o n s o l i d a t i o n ,  t h e  l a w  e n f o r c e m e n t  a g e n c i e s  o f  t h e  C i t y  
of  J a c k s o n v i l l e  a n d  D u v a l  C o u n t y  w e r e  i n d i v i d u a l l y  r e s p o n s i b l e  f o r  
p u r c h a s i n g  a n d  m a i n t a i n i n g  m o t o r  v e h i c l e s .  T h e  d e p r e c i a t i o n  a n d  o p e r a t i n g  
c o s t s  f o r  e a c h  d e p a r t m e n t  f o r  t h e  two  y e a r s  p r i o r  to  c o n s o l i d a t i o n  w e r e  
e s t i m a t e d  f r o m  a n  e x a m i n a t i o n  of  t h e  p r e - c o n s o l i d a t i o n b u d g e t s .  T h i s  
i n f o r m a t i o n  i s  p r e s e n t e d  in  T a b l e  4 . 7 .  

A n  e x a m i n a f i o n  of  t h e  t a b l e  s h o w s  t h a t  t h e  l e v e l  o f  e x p e n d i t u r e s  
a s  w e l l  a s  t h e  p e r c e n t a g e  of  t o t a l  l a w  e n f o r c e m e n t  c o s t s  w e r e  h i g h e r  f o r  
t h e  D u v a l  C o u n t y  S h e r i f f  t h a n  f o r  t h e  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t .  
W h e t h e r  o r  n o t  t h e s e  d i f f e r e n c e s  r e l a t e  to  t h e  q u a n t i t y  o r  q u a l i t y  of m o t o r -  
p o o l  s e r v i c e s  i s  n o t  p o s s i b l e  to  d e t e r m i n e  f r o m  a v a i l a b l e  i n f o r m a t i o n .  
H o w e v e r ,  g i v e n  t h e  g e o g r a p h i c a l d i f f e r e n c e s  b e t w e e n  t h e  s e r v i c e  a r e a s  o f  
t h e  t w o  a g e n c i e s ,  i t  a p p e a r s  t h a t  t h e  m o s t  p r o b a b l e  e x p l a n a t i o n  f o r  t h e  
h i g h e r  c o s t s  of  t h e  S h e r i f f ' s  O f f i c e  w a s  t h e  g r e a t e r  t e r r i t o r y  i t  c o v e r e d .  
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Table 4.7 

PRE-CONSOLIDATION MOTORPOOL COSTS a_/ 

Y e a r  

1966 - 1967 
% of T o t a l  Law 

A g e n c y  Amount  E n f o r c e m e n t  Budge t  Amoun t  

1967 - 1968 
% of T o t a l  Law 

E n f o r c e m e n t  Budget  

Jacksonville Police 
Department $273,679 6.7 $288,833 7.0 

Dural County 
S h e r i f f  326,600 9.8 340,033 9.1 

Total $600,279 8. Ib_ I $629,033 8. os 

a/ City of Jacksonville and Dural County Annual Budgets and Koepsell- 
Girard and Associates. 

b/ Represents percent of total budget for both pre-consolidation 
agencies. 
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At c o n s o l i d a t i o n ,  the  m o t o r p o o l  a c t i v i t i e s  of the  two a g e n c i e s  
w e r e  c o m b i n e d  u n d e r  the  D e p a r t m e n t  of C e n t r a l  S e r v i c e s .  The  d e p r e -  
c i a t i o n  and  o p e r a t i n g  c o s t s  f o r  the f i r s t  f ou r  y e a r s  of c o n s o l i d a t i o n  a r e  
p r e s e n t e d  in T a b l e  4 . 8 .  An e x a m i n a t i o n  of the  t ab l e  r e v e a l s  a r a t h e r  
s u b s t a n t i a l  r e d u c t i o n  of m o t o r p o o l  c o s t s  d u r i n g  the  f i r s t  y e a r  of c o n s o l i d a -  
t ion .  W h e r e a s  the c o m b i n e d  c o s t  for  the  S h e r i f f  and p o l i c e  was  $629 ,033  
in 1967, the  c o s t  fo r  the  c o n s o l i d a t e d  S h e r i f f ' s  Off ice  was  on ly  $467 ,088  
in 1968-1969 .  Th i s  r e p r e s e n t e d  a r e d u c t i o n  i n m o t o r p o o l  c o s t s  of n e a r l y  
26 p e r c e n t  in one y e a r .  S o m e  of th i s  r e d u c t i o n  m a y  have  b e e n  p r e c i p i t a t e d  
by a d e c l i n e  in the  n u m b e r  of m o t o r  v e h i c l e s  r e q u i r e d  by the c o n s o l i d a t e d  
a g e n c y .  U n f o r t u n a t e l y ,  i n f o r m a t i o n  on t o t a l  n u m b e r  of v e h i c l e s  or  m i l e s  
d r i v e n  d u r i n g  th i s  p e r i o d  is  not  a v a i l a b l e .  T h u s ,  it  was  not  p o s s i b l e  to 
d e t e r m i n e  an e x a c t  b a s i s  fo r  th i s  c o s t  r e d u c t i o n .  

A f u r t h e r  e x a m i n a t i o n  of Tab le  4. 8 shows  tha t  m o t o r p o o l  c o s t s  
b e g a n  to i n c r e a s e  s h a r p l y  a f t e r  the f i r s t  y e a r  of c o n s o l i d a t i o n .  In f ac t ,  
the  a v e r a g e  a n n u a l  r a t e  of g r o w t h  in m o t o r p o o l  c o s t s  was  a p p r o x i m a t e l y  
23 p e r c e n t  o v e r  the f i r s t  f o u r  y e a r s  of c o n s o l i d a t i o n .  T h e r e  a r e  o b v i o u s l y  
a n u m b e r  of p o s s i b l e  e x p l a n a t i o n s  fo r  t h i s  g r o w t h ,  i n c l u d i n g  a g e n e r a l  
i n c r e a s e  in the  n u m b e r  of m i l e s  d r i v e n  c o u p l e d  wi th  r i s i n g  p r i c e s  f o r  
a c q u i r i n g  and  m a i n t a i n i n g  m o t o r  v e h i c l e s .  It is i m p o r t a n t  to n o t e ,  h o w e v e r ,  
tha t  w h i l e  the  l e v e l  of m o t o r p o o l  e x p e n d i t u r e s  i n c r e a s e d  r a p i d l y ,  the  
p e r c e n t a g e  of t o t a l  l aw e n f o r c e m e n t  c o s t s  r e p r e s e n t e d  by m o t o r p o o l  
a c t i v i t i e s  r e m a i n e d  at  a l e v e l  w h i c h  was  b e l o w  the  p r e - c o n s o l i d a t i o n  r a t e .  
M o r e  s p e c i f i c a l l y ,  m o t o r p o o l  c o s t s  r e p r e s e n t e d  a p p r o x i m a t e l y  8 p e r c e n t  
of the  c o m b i n e d  S h e r i f f ' s  and p o l i c e  b u d g e t s  fo r  the  two y e a r s  p r i o r  to 
c o n s o l i d a t i o n ;  the  a v e r a g e  fo r  the  p o s t - c o n s o l i d a t i o n  y e a r s  was  s l i g h t l y  
m o r e  t h a n  7 p e r c e n t .  T h u s ,  wh i l e  c o s t s  fo r  l aw  e n f o r c e m e n t  a c t i v i t i e s  
in g e n e r a l  and m o t o r p o o l  c o s t s  in p a r t i c u l a r  h a v e  i n c r e a s e d  s i n c e  c o n s o l i d a -  
t i on ,  the  r a t e  of g r o w t h  fo r  m o t o r p o o l  c o s t s  has  b e e n  s o m e w h a t  l o w e r  than  
b e f o r e  the  m e r g e r .  

DATA P R O C E S S I N G  

A l t h o u g h  m o t o r p o o l  e x p e n s e s  r e p r e s e n t  the bu lk  of C e n t r a l  
S e r v i c e  c h a r g e s  to the S h e r i f f ' s  budge t ,  t h e r e  a r e  o t h e r  s e r v i c e s  w h i c h  
m a y  be a f f e c t e d  by e c o n o m i e s  of s c a l e .  Two of t h e s e  s e r v i c e s  a r e  da t a  
p r o c e s s i n g  and  c o m m u n i c a t i o n s .  In t e r m s  of the b u d g e t a r y  s i g n i f i c a n c e  
of t h e s e  s e r v i c e s ,  t h e y  r a n k  c l o s e l y  b e h i n d  m o t o r p o o l  e x p e n s e s  as  the 
m o s t  c o s t l y  C e n t r a l  S e r v i c e  c h a r g e s  i n c u r r e d  by the S h e r i f f ' s  Off ice .  
F u r t h e r m o r e ,  the v e r y  n a t u r e  of t h e s e  s e r v i c e s  s u g g e s t s  t ha t  w h e n  p r o -  
v i d e d  on a l a r g e r  s c a l e  it is l i ke ly  tha t  p e r - u n i t  c o s t s  w i l l  d e c r e a s e .  
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Table 4.8 

POST CONSOLIDATION MOTORPOOL COSTS a_/ 

Year  Amount  
P e r c e n t  of Tota l  

Law E n f o r c e m e n t  Budget 

1968 -1969 

1969-1970 

1970-1971 

1971-1972 

a/ City of Jacksonville, 
and As sociates. 

$ 467,088 5.5 

612,917 7 .3  

1 ,032 ,073  8.6 

1 ,053 ,946  7 .3  

Annual  Budgets and K o e p s e l l - G i r a r d  
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/ n e e d  fo r  da t a  a n a l y s i s  and s t o r a g e .  The  e n l a r g e d  l aw  e n f o r c e m e n t  o r g a n i z a -  
t i on  c r e a t e d  by  the  1908 c o n s o l i d a t i o n  p r e s u m a b l y  c r e a t e d  a un i t  w h i c h  
was  c a p a b l e  of e f f i c i e n t l y  u s ing  th i s  t e c h n o l o g y .  H o w e v e r ,  the  e v i d e n c e  as  
t o  w h e t h e r  t h e s e  a d v a n t a g e s  h a v e  b e e n  r e a l i z e d  in J a c k s o n v i l l e  is  m i x e d .  

A b r e a k d o w n  of C e n t r a l  S e r v i c e  c h a r g e s  to the S h e r i f f ' s  Off ice  
is  p r e s e n t e d  in  T a b l e  4 . 9 .  As i n d i c a t e d  t h e r e i n ,  da t a  p r o c e s s i n g  c o s t s  
i n c r e a s e d  f r o m  a p p r o x i m a t e l y  $39 ,000  in the  1968-1969 budge t  y e a r  to 
o v e r  $ 1 3 6 , 0 0 0  in 1971-1972.  E a c h  y e a r  o v e r  th i s  p e r i o d  h a s  s e e n  an 
i n c r e a s e  in t h e s e  c o s t s .  T h i s ,  of c o u r s e ,  is  a r e l a t i v e l y  r a p i d  r a t e  of 
g r o w t h ,  w h i c h  m a y  be the r e s u l t  of m a n y  f a c t o r s .  

One of t h e s e  f a c t o r s  is  c e r t a i n  to be the  g e n e r a l  i n c r e a s e  o v e r  
the  p e r i o d  in p r i c e s  of inpu ts  and s u p p l i e s  u s e d  in da t a  p r o c e s s i n g .  A n a l y s i s  
of the  c o s t  i ndex  p r e s e n t e d  in  Tab le  4 . 5  p r o v i d e s  e v i d e n c e  of t h i s  f ac t .  T h u s ,  
e v e n  if the  s a m e  v o l u m e  of s e r v i c e s  had  b e e n  p r o d u c e d ,  da t a  p r o c e s s i n g  
c o s t s  w o u l d  h a v e  i n c r e a s e d .  

E v e n  m o r e  i m p o r t a n t ,  h o w e v e r ,  is  the  f ac t  t ha t  the  d a t a  p r o c e s s i n g  
n e e d s  of the  S h e r i f f ' s  Off ice  h a v e  b e e n  i n c r e a s i n g .  Th i s  n e e d  has  b e e n  m e t  
by g r e a t e r  u t i l i z a t i o n  of da t a  p r o c e s s i n g  e q u i p m e n t .  In a d d i t i o n ,  c o m p l e t e l y  
n e w  u s e s  of da t a  p r o c e s s i n g  s e r v i c e s  h a v e  b e e n  i n s t i t u t e d  to p r o v i d e  fo r  
c o r r e l a t i v e  i n f o r m a t i o n  on c r i m i n a l  a c t i v i t y  and  t r a f f i c  m i s h a p s ,  a s c o m p a r e d  
wi th  the  " d a t a  s u m m a r y "  o r i e n t a t i o n  e m p l o y e d  p r i o r  to c o n s o l i d a t i o n .  M o r e -  
o v e r ,  f i nd ings  i n d i c a t e  tha t  i n c r e a s e d  da t a  p r o c e s s i n g  c o s t s  have  b e e n  
a f f e c t e d  not  on ly  by a l a r g e r  v o l u m e  of s e r v i c e s ,  but the  m a n y  n e w  u s e s  to 
w h i c h  c o m p u t e r  t e c h n o l o g y  has  b e e n  a p p l i e d .  

U n f o r t u n a t e l y ,  it is not  p o s s i b l e  to m e a s u r e  the  e x a c t  i n c r e a s e  
in da t a  p r o c e s s i n g  output  w h i c h  h a s  o c c u r r e d  s i n c e  the  m e r g e r  due to the 
l a c k  of  m e a s u r a b l e  un i t s  of s e r v i c e  on w h i c h  to e v a l u a t e  c o s t s .  C o n s e -  
q u e n t l y ,  it  i s  not p o s s i b l e  to d e t e r m i n e  w h e t h e r  g a i n s  in  e f f i c i e n c y  and 
p r o d u c t i v i t y  h a v e  b e e n  r e a l i z e d .  It shou ld  be n o t e d ,  h o w e v e r ,  tha t  as 
i n d i c a t e d  in  T a b l e  4 . 9 ,  C e n t r a l  S e r v i c e  da t a  p r o c e s s i n g  c h a r g e s  h a v e  
i n c r e a s e d  f r o m  a p p r o x i m a t e l y  . 5 p e r c e n t  of t o t a l  l aw e n f o r c e m e n t  c o s t s  
in 1968-1969 to n e a r l y  1 p e r c e n t  in 1971-1972.  In o t h e r  w o r d s ,  the r e l a t i v e  
i m p o r t a n c e  of th i s  p a r t i c u l a r  c o s t  i t e m  h a s  m o r e  t han  d o u b l e d .  M o r e o v e r ,  
it is  qui te  p o s s i b l e  t ha t  p e r - u n i t  co s t  r e d u c t i o n s  h a v e  o c c u r r e d  s i n c e  c o n s o l i -  
d a t i o n ,  but the  s i g n i f i c a n t l y  e x p a n d e d  u s e  of c o m p u t e r  t e c h n o l o g y  m a y  w e l l  
have  h i d d e n  and e v e n  d w a r f e d  t h e s e  s a v i n g s .  
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T a b l e  4. 9 

C E N T R A L  S E R V I C E S  C H A R G E S  TO THE O F F I C E  OF THE S H E R I F F a /  

un 
0 

S e r v i c e  I t e m  

M o t o r p o o l  

Da ta  P r o c e s s i n g  

C o m m u n i c a t i o n s  

P u r  ch a s ing  

P r i n t i n g  

. L e g a l  

P e r s o n n e l  

F i s c a l  Y e a r  

1968-1969 1969-1970 1970-1971 
% of % of % of 

A n n u a l  T o t a l  A n n u a l  T o t a l  A n n u a l  T o t a l  
C o s t  B u d g e t  Cos t  B u d g e t  Cos t  B u d g e t  

$ 4 6 7 , 0 8 8  4 . 4 5 %  $ 7 1 2 , 9 1 7  7 . 2 6 %  $1, 0 3 2 , 0 7 3  

39, OO1 O. 45 6 1 , 9 8 3  . 6 3  103, 117 . 8 6  

75, 837 O. 88 130, 315 1 .33  214, 275 1 .78  

24, 351 O. 28 1% 452 . 20 22, 283 . 19 

865 O. O1 1 ,258  . O1 2, 415 . 0 2  

9, 174 O. 11 20, 607 . 21 : 17 ,276  . 14 

3 1 , 7 6 3  O. 37 53, 522 . 55 61, 039 . 51 

1 9 7 1 - 1 9 7 2  
% of 

A n n u a l  
C o s t  

8.59% $1,053, 946 

136,250 

225, 129 

25, 705 

�9 21, 105 

65, 46O 

Total 
Budget 

7. 33% 

.95 

I .  57 

. 1 8  

. 1 5  

. 4 6  

T o t a l  $648,079 7.55% $ 1 , 0 0 0 , 0 5 4  10.19% $1,452,478 12.09% $1,527,595 10.62% 

a /  Ci ty  of J a c k s o n v i l l e ,  Annua l  B u d g e t s  and  K o e p s e l l - G i r a r d  and  A s s o c i a t e s .  
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COMMUNICATIONS 

The  c o m m u n i c a t i o n s  n e t w o r k  w h i c h  s u p p o r t s  l aw e n f o r c e m e n t  
e f f o r t s  is  an  i m p o r t a n t  d e t e r m i n a n t  of the  o v e r a l l  qua l i t y  and e f f i c i e n c y  
of a l aw e n f o r c e m e n t  a g e n c y .  Th i s  is p a r t i c u l a r l y  i m p o r t a n t  when  an 
a g e n c y  m u s t  s e r v i c e  a l a r g e  g e o g r a p h i c a l  a r e a  such  as the  C o n s o l i d a t e d  
Ci ty  of J a c k s o n v i l l e .  M o d e r n  c o m m u n i c a t i o n s  t e c h n o l o g y  h e l p s  m e e t  t h e s e  
n e e d s ,  but due  to the  c a p i t a l - i n t e n s i v e  n a t u r e  of t h e s e  o p e r a t i o n s ,  the i n i t i a l  
c o s t  of i n s t i t u t i n g  the  system c a n  be s u b s t a n t i a l .  I/ 

R e f e r r i n g  a g a i n  to T a b l e  4 . 9 ,  i t  c a n  be s e e n  tha t  C e n t r a l  S e r v i c e  
c h a r g e s  fo r  c o m m u n i c a t i o n s  i n c r e a s e d  n e a r l y  t h r e e f o l d ,  r a n g i n g  f r o m  
approximately $76,000 in 1968-1969 to more than $225,000 in 1971-1972. 
Not only have these costs grown in absolute terms, but their importance 
as a percentage of total law enforcement costs have increased as well. 
Communications charges amounted to nearly I. 6 percent of total law enforce- 

ment costs of the Sheriff's Office in 1971-1972, up from approximately . 9 

percent in 1968-1969. 

The most important causes of this increase have been the 
investment in new types of communications equipment and a general enlarge- 
ment of the entire communications operation. Since this new technology is 

more efficient and of a better quality, it is reasonable to assume that an 
improvement in communications support has accompanied the cost increase. 
However, it is not possible to measure the extent to which these benefits 
have been realized. Observations over the next few years should indicate 
whether these costs have stabilized and if economies have actually been 

attained. 

OTHER CENTRAL SERVICE CHARGES 

In a d d i t i o n  to the C e n t r a l  S e r v i c e  i t e m s  d i s c u s s e d  a b o v e ,  the  
S h e r i f f ' s  Off ice  is  c h a r g e d  fo r  a p o r t i o n  of C e n t r a l  S e r v i c e  c o s t s  fo r  
p u r c h a s i n g ,  p r i n t i n g ,  l e g a l  s e r v i c e s  and p e r s o n n e l .  B u d g e t e d  c o s t s  fo r  
t h e s e  e x p e n s e s  a r e  a l s o  p r e s e n t e d  in Tab le  4. 9. 

S ince  c o n s o l i d a t i o n  the a b s o l u t e  c o s t  of t h e s e  s e r v i c e s  has  
i n c r e a s e d ;  a l t h o u g h  p u r c h a s i n g  c o s t s  h a v e  r e m a i n e d  r e l a t i v e l y  s t a b l e .  
It is  a l so  c l e a r ,  h o w e v e r ,  t ha t  s i n c e  the 1969-1970 budge t  y e a r ,  the  r e l a t i v e  
i m p o r t a n c e  of t h e s e  c o s t s  to the o v e r a l l  budge t  of the  S h e r i f f  has  d e c r e a s e d .  

l /  In an  u n d a t e d  p a p e r  d e l i v e r e d  by S h e r i f f  Dale  C a r s o n  s h o r t l y  a f t e r  the 
c o n s o l i d a t i o n ,  e x p e n d i t u r e s  for  the  new c o m m u n i c a t i o n s  c e n t e r  w e r e  
e x p e c t e d  to a p p r o a c h  one m i l l i o n  d o l l a r s  (in the  f i l e s  of the  Off ice  of the  
S h e r i f f ,  J a c k s o n v i l l e ,  F l o r i d a ) .  
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Thus, it is quite possible that with regard to these remaining Central 
Service items some economies have been realized. This observation, 
however, should be interpreted cautiously. Unlike services such as 
motorpool, communications and data processing, these latter services 
may not be as susceptible to economies of scale. For example, the pro- 
vision of legal and personnel services is not of a particularly capital- 
intensive nature. Thus, the advantages of large scale operations are 
less likely to be an important prerequisite for efficiency than for a service 

such as data processing. 

SUMMARY 

M e a s u r i n g  the  i m p a c t  of c o n s o l i d a t i o n  on s u b s e t s  of a c t i v i t i e s  w h i c h  
m a k e  up a l aw e n f o r c e m e n t  s y s t e m  is s u b j e c t  to m a n y  of  t he  s a m e  p r o b l e m s  
w h i c h  h a v e  b e e n  d e t a i l e d  in  p r e v i o u s  s e c t i o n s  of t h i s  p a p e r .  T h u s ,  an  
e x a m i n a t i o n  of t h o s e  a c t i v i t i e s  w h i c h  a p p e a r  to  be l i k e l y  c a n d i d a t e s  f o r  
e x p l o i t i n g  the  b e n e f i t s  of e c o n o m i e s  of s c a l e  p r o v i d e s  on ly  a f ew c l u e s  as  
to  t h e  p o t e n t i a l  e c o n o m i c  b e n e f i t s  of c o n s o l i d a t i o n .  

D e s p i t e  the  l i m i t e d  c o s t  d a t a  and  the  a b s e n c e  of u n a m b i g u o u s  
m e a s u r e m e n t s  of t he  q u a l i t y  a n d  q u a n t i t y  of o u t p u t s ,  f i n d i n g s  i n d i c a t e  t h a t  
c o n s o l i d a t i o n  h a s  h a d  a f a v o r a b l e  i m p a c t  u p o n  the  c o s t s  of a t  l e a s t  one  
of the areas studied in this section. Specifically, the consolidation of 
motorpool activities has resulted in economic benefits. These benefits 
took the form of both absolute and relative reductions in the level of motor- 
pool costs. Coupled with the benefits is the fact that motorpool costs 
represented over 70 percent of the Central Service charges studied. Thus, 
the consolidation of motorpool activities should be considered by other law 
enforcement agencies as a means of reducing the costs of providing police 

services. 
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S e c t i o n  IV 

T H E  T E C H N I C A L  E F F I C I E N C I E S  OF J A C K S O N V I L L E ' S  
C O N S O L I D A T E D  P O L I C E  AGENCY 

M E A S U R I N G  THE V O L U M E  AND QUALITY OF LAW 
E N F O R C E M E N T  S E R V I C E S  

Two s t e p s  m u s t  be t a k e n  in m e a s u r i n g  the  e f f i c i e n c y  and  qua l i t y  
of p o l i c e  s e r v i c e s  d e l i v e r y  o v e r  t i m e .  F i r s t ,  the  v o l u m e  of s e r v i c e s  p r o v i d e d  
by a l aw e n f o r c e m e n t  a g e n c y  m u s t  be e x a m i n e d ;  s e c o n d ,  t h o s e  d i m e n s i o n s  of 
the  s e r v i c e  w h i c h  r e l a t e  to qua l i t y  m u s t  be s p e c i f i e d .  F o r  m a n y  r e a s o n s  t h e s e  
a r e  v e r y  d i f f i c u l t  t a s k s  w h i c h  c o m p l i c a t e  a n y  a t t e m p t  a t  an e c o n o m i c  e v a l u a t i o n  
of p o l i c e  s e r v i c e s .  1 /  

The  m o s t  obv ious  r e a s o n  fo r  th i s  d i f f i c u l t y  l ie  s in the  f ac t  tha t  l aw 
e n f o r c e m e n t  a g e n c i e s  p r o v i d e  a m u l t i t u d e  of  d i s t i n c t  s e r v i c e s - - s o m e  a r e  
d i r e c t l y  r e l a t e d  to c o m b a t i n g  c r i m i n a l  a c t i v i t y - - o t h e r s  on ly  t o u c h  on l aw  
e n f o r c e m e n t .  In the  c o u r s e  of d a i l y  a c t i v i t i e s  a p o l i c e  o f f i c e r  m a y  be 
r e s p o n d i n g  to c a l l s  fo r  a s s i s t a n c e ;  p a t r o l l i n g ;  c o v e r i n g  t r a f f i c  a c c i d e n t s ;  
f i l ing  r e p o r t s ;  p e r f o r m i n g  c o m m u n i t y  r e l a t i o n s  w o r k ;  t e s t i f y i n g  at  t r i a l s  
o r  t r a f f i c  c o u r t ;  o r  m a k i n g  a r r e s t s .  T h u s ,  the  output  of a l aw e n f o r c e m e n t  
a g e n c y  has  m a n y  d i s t i n c t ,  o f t en  u n p r e d i c t a b l e ,  but  i n t e r r e l a t e d  d i m e n s i o n s .  

A s e c o n d  p r o b l e m  a s s o c i a t e d  wi th  m e a s u r i n g  l aw e n f o r c e m e n t  
ou tpu t  r e l a t e s  to the " s e r v i c e "  n a t u r e  of po l i c e  w o r k .  The p r o b l e m  is 
b a s i c a l l y  one of d e t e r m i n i n g  wha t  c o n s t i t u t e s  a m e a s u r a b l e  un i t  of a c t i v i t y .  
F o r  e x a m p l e ,  e v e n  if an  a g e n c y  d e a l t  on ly  wi th  c r i m i n a l  a c t i v i t y  in a 
c o m m u n i t y ,  i t  w o u l d  be p o s s i b l e  to m e a s u r e  a un i t  l e v e l  of p o l i c e  s e r v i c e  
in a v a r i e t y  of w a y s .  D e p e n d i n g  upon o n e ' s  p u r p o s e  th i s  c o u l d  be d e f i n e d  as 
the  i n v e s t i g a t i o n  of a r e p o r t e d  o f f e n s e ,  an  a r r e s t ,  o r  a c o n v i c t i o n .  T h u s ,  
m e a s u r i n g  the  v o l u m e  of po l i c e  s e r v i c e s  m a y  be s u b j e c t i v e  and  i m p r e c i s e .  
Th i s  d i f f i c u l t y  is f u r t h e r  c o m p o u n d e d  by the d i f f e r e n t  t y p e s  of c r i m e  w h i c h  
r e q u i r e  v a r y i n g  a m o u n t s  of the r e s o u r c e s  a v a i l a b l e  to p o l i c e  a g e n c i e s .  

S i m i l a r  p r o b l e m s  a r e  e n c o u n t e r e d  in a t t e m p t i n g  to s p e c i f y  the  
q u a l i t y  of p o l i c e  s e r v i c e s .  F o r  e x a m p l e ,  d i f f e r i n g  d e f i n i t i o n s  m a y  be 
a t t r i b u t e d  to the  t e r m  " q u a l i t y "  in t h a t  p o l i c e  s e r v i c e s  have  m a n y  c h a r a c t e r i s -  
t i c s  w h i c h  c o n t r i b u t e  to the  o v e r a l l  s o p h i s t i c a t i o n  and e f f e c t i v e n e s s  of a 

1/ F o r  a d d i t i o n a l  d i s c u s s i o n s  of t h e s e  po in t s  s e e :  The  C h a l l e n g e  of P r o d u c t i v i t y  
D i v e r s i t y :  I m p r o v i n g  L o c a l  G o v e r n m e n t  P r o d u c t i v i t y  M e a s u r e m e n t  and 
Evaluation, Part III. Measuring Police-Crime Control Productivity. National 
Commission on Productivity, Washington, D.C. j1972;Werner Z. Hirsch, 
"Expenditure Implications of Metropolitan Growth and Consolidation, " Review 
of Economics and Statistics, 1959; and,Schmandt and Stephens, "Measuring 
Municipal Output," National Tax Journal, March, 1960. 
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p a r t i c u l a r  a g e n c y .  T h e s e  m a y  i n c l u d e  t h e  a t t i t u d e s  a n d  b e h a v i o r  o f  p o l i c e  
o f f i c e r s ;  t h e  s p e e d  of s e r v i c e ;  t i m e  r e q u i r e d  to  r e s p o n d  to  s e r v i c e  r e q u e s t s ;  
o r  t h e  e f f e c t i v e n e s s  of  p o l i c e  a c t i v i t i e s .  M a n y  of  t h e s e  c h a r a c t e r i s t i c s  
a r e  d i f f i c u l t  t o  q u a n t i f y  a n d  m e a s u r e ,  w h i l e  s o m e  c a n  be  i n t e r p r e t e d  a s  
m e a s u r e s  of  t h e  q u a n t i t y ,  r a t h e r  t h a n  t h e  q u a l i t y ,  of  s e r v i c e ;  i . e .  t h e  
n u m b e r  o f  a r r e s t s  m a d e  b y  a n  o f f i c e r  m a y  n o t  o n l y  s e r v e  a s  a n  i n d i c a t o r  
o f  h i s  p r o d u c t i v i t y  b u t  m a y  a l s o  s e r v e  a s  a m e a s u r e  of  h o w  e f f e c t i v e l y  h e  
i s  d o i n g  h i s  j o b .  

In a d d i t i o n  to  t h e s e  d i f f i c u l t i e s ,  no  i n d i v i d u a l  s t a t i s t i c  i s  c o m p r e -  
h e n s i v e  e n o u g h  to  r e g i s t e r  c h a n g e s  in  t h e  q u a l i t y  of  a l a w  e n f o r c e m e n t  
a g e n c y .  A s  a r e s u l t ,  a s e r i e s  of  s t a t i s t i c s  w a s  u s e d  to  m e a s u r e  t h e  
d i r e c t i o n ,  i f  n o t  t h e  e x a c t  a m o u n t ,  of  c h a n g e  in  p r o d u c t i v i t y  a n d  q u a l i t y  of  
p o l i c e  s e r v i c e  in  J a c k s o n v i l l e .  T h e s e  m e a s u r e s  a r e  d i s c u s s e d  in  t h e  
f o l l o w i n g  p a g e s .  1 /  

T h e  ~ a t i o n a l e  f o r  t h i s  a p p r o a c h  w a s  a s  f o l l o w s .  P r i o r  to  c o n s o l i -  
d a t i o n  b o t h  t h e  D u r a l  C o u n t y  S h e r i f f ' s  O f f i c e  a n d  t h e  J a c k s o n v i l l e  P o l i c e  
D e p a r t m e n t  p r o v i d e d  l a w  e n f o r c e m e n t  s e r v i c e s .  At  c o n s o l i d a t i o n ,  t h e s e  
u n i t s  w e r e  m e r g e d  i n t o  o n e  l a r g e r  l a w  e n f o r c e m e n t  a g e n c y ,  t h e  p r e s e n t  
O f f i c e  o f  t h e  S h e r i f f .  If c o n s o l i d a t i o n  h a d  a d i s c e r n i b l e  i m p a c t  o n  t h e  
e f f i c i e n c y  a n d  q u a l i t y  o f  p o l i c e  s e r v i c e s ,  d i f f e r e n c e s  s h o u l d  b e  r e v e a l e d  
t h r o u g h  a t r e n d  a n a l y s i s  o f  s u c h  i n d i c a t o r s  a s  c o s t s ,  p r o d u c t i v i t y  a n d  
c r i m e  r a t e s  o v e r  a p e r i o d  p r i o r  to  a n d  s u b s e q u e n t  to  t h e  m e r g e r .  T h e  
f o l l o w i n g  a n a l y s e s  a r e  b a s e d  on  t h i s  p r o p o s i t i o n .  2__] 

T H E  C R I M E  R A T E  AS A P E R S P E C T I V E  F O R  A N A L Y S I S  

P a r t  I C r i m i n a l  O f f e n s e s  

P a r t  I c r i m i n a l  o f f e n s e s  f o r  t h e  y e a r s  1967 t h r o u g h  197Z a r e  
p r e s e n t e d  in  T a b l e  4. 10 by  t y p e  a n d  n u m b e r . ~ / T h e  d a t a  p o i n t s  c l e a r l y  to  

1] S e e  W o r k i n g  P a p e r  N u m b e r  IX: T h e  E f f e c t  of  C o n s o l i d a t i o n  o n  t h e  P r o d u c t i v i t y  
a n d  Q u a l i t y  o f  L a w  E n f o r c e m e n t  i n  J a c k s o n v i l l e ,  pp .  3 - 1 1  f o r  a d i s c u s s i o n  
o f  i n d i c a t o r s  w h i c h  w e r e  e x a m i n e d  f o r  p o s s i b l e  u s e .  

2 ]  I t  s h o u l d  b e  n o t e d  t h a t  t h e s e  a n a l y s e s  do n o t  a c c o u n t  f o r  d e v e l o p m e n t s  in  t h e  
i n c o r p o r a t e d  a r e a s  of  B a l d w i n ,  J a c k s o n v i l l e  B e a c h ,  A t l a n t i c  B e a c h  a n d  N e p t u n e  
B e a c h ;  t h e  j u r i s d i c t i o n s  in  D u r a l  C o u n t y  w h i c h  a r e  n o t  p a r t  o f  t h e  c o n s o l i d a t e d  
g o v e r n m e n t .  A l s o ,  no  c o g n i z a n c e  i s  t a k e n  o f  p r i v a t e  l a w  e n f o r c e m e n t  e f f o r t s ;  
e . g .  g u a r d  s e r v i c e s ,  d e t e c t i v e  a g e n c i e s ,  a n d  so  on .  

~ [  I t  s h o u l d  be  n o t e d  t h a t  d a t a  f o r  1967 p r e s e n t e d  in t h e  t a b l e  r e f e r  t o  t h e  
e n t i r e  D u r a l  C o u n t y  a r e a ,  i n c l u d i n g  t h e  j u r i s d i c t i o n s  o f  A t l a n t i c  B e a c h ,  
B a l d w i n ,  J a c k s o n v i l l e  B e a c h  a n d  N e p t u n e  B e a c h .  T h e s e  f i g u r e s  t h u s  o v e r -  

s t a t e  t h e  n u m b e r  o f  P a r t  I i n c i d e n t s  w h i c h  w o u l d  c o r r e s p o n d  to  t h e  p o s t -  
( C o n t i n u e d  o n  n e x t  p a g e ) .  
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�9 " T y p e  of O f f e n s e  1 9 6 7 a /  

C r i m i n a l  H o m i c i d e  c /  

F o r c i b l e  Rape  

R o b b e r y  

Assault d/ 

Burglary 

Larceny e/ 

Auto Theft 

Ln 
Ln 

Table 4.10 

PART I CRIMINAL OFFENSESa_ / 

Y e a r  

1968 1969k / 1970 1971 1972 

50 74 71 96 136 167 

175 176 214 296 254 293 

1,188 1,436 1,145 1,507 1,264 1,426 

1,622 1,960 2,238 2,380 2,466 2,884 

9,013 9,396 9,059 11,568 12,035 10,619 

3,033 3,ZZ0 13,282 16,194 16,582 15,462 

1,725 1,878 2,636 2,944 2,547 1,968 

Total Part I offenses 16,806f/ 18;i40~/ 28,645 34,985 35,284 32,819 

a/ Uniform Crime Reports, 1967 and 1968 (figures refer to all of Dural County). 
~/ S'ource for 1969 through 1972: Office of the Sheriff, Annual Reports. 
c/ 1967. and 1968 figures do not include negligent manslaughter offenses. 
d/ 1967 and 1968 figures are for aggravated assaults only. 
e/ 1967 and 1968 figures are for larceny over $50 only. 
f--/ Several sources have indicated that these figures may not be accurate due to 

inconsistent reporting procedures. 
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a s t e a d y  a n n u a l  i n c r e a s e  in the  n u m b e r  of o f f e n s e s  f r o m  1967 t h r o u g h  1970. 
In 1971, h o w e v e r ,  on ly  a n e g l i g i b l e  i n c r e a s e  in t o t a l  o f f e n s e s  o c c u r r e d  and 
in 1972, P a r t  I o f f e n s e s  d e c l i n e d .  T h u s ,  o v e r  the  p e r i o d  1970-1972 ,  t o t a l  
P a r t  I o f f e n s e s  l e v e l e d  off and  d e c r e a s e d .  With the  e x c e p t i o n  of c r i m i n a l  
h o m i c i d e s  and a s s a u l t s ,  th i s  s a m e  p a t t e r n  was  e x p e r i e n c e d  fo r  the i n d i v i d u a l  
t y p e s  of P a r t  I o f f e n s e s .  

T h e r e  is  i n s u f f i c i e n t  i n f o r m a t i o n  a v a i l a b l e  to de f ine  why  th i s  p a t t e r n  
o c c u r r e d  and  w h e t h e r  a" new t r e n d  in the  n u m b e r  of P a r t  I c r i m e s  has  b e e n  
e s t a b l i s h e d .  It m i g h t  be h y p o t h e s i z e d ,  h o w e v e r ,  tha t  c o n s o l i d a t i o n  h a s  had  a 
p o s i t i v e  e f f e c t  on the p r o v i s i o n  of l aw e n f o r c e m e n t  s e r v i c e s  in J a c k s o n v i l l e ,  
p r o d u c i n g  b e t t e r  d e t e r r e n t  e f f e c t s  on c r i m e  t han  e x i s t e d  p r e v i o u s l y .  Th i s  
n o t i o n  is  s u p p o r t e d  w h e n  one r e v i e w s  n a t i o n a l  t r e n d s _ l /  o v e r  the s a m e  p e r i o d .  
F o r  e x a m p l e ,  both  n a t i o n a l l y  and  in  J a c k s o n v i l l e ,  P a r t  I o f f e n s e s  i n c r e a s e d  
at  a d e c r e a s i n g  r a t e  b e t w e e n  1970 and 1971. A l t h o u g h  J a c k s o n v i l l e ' s  r a t e  
was  above  the n a t i o n a l  a v e r a g e  b e t w e e n  1968 and 1 9 7 0 - - d u e  in p a r t  to 
i m p r o v e d  r e p o r t i n g  and  r e c o r d k e e p i n g  p r o c e d u r e s  i n s t i t u t e d  at c o n s o l i d a t i o n - -  
the  c i t y ' s  r a t e  b e t w e e n  1970 and  1972 was  b e l o w  the  n a t i o n a l  a v e r a g e .  S p e c i -  
f i c a l l y ,  P a r t  I o f f e n s e s  i n c r e a s e d  by . 8 p e r c e n t  b e t w e e n  1970 and 1971. Whi le  
the  n a t i o n a l  a v e r a g e  r o s e  by 2. 1 p e r c e n t .  B e t w e e n  1971 and  1972, J a c k s o n v i l l e  
w i t n e s s e d  a d e c l i n e  in P a r t  I o f f e n s e s  of 7 p e r c e n t .  A l though  n a t i o n a l  da t a  is  
not  y e t  in  f i n a l  f o r m ,  p r e l i m i n a r y  i n f o r m a t i o n  i n d i c a t e s  tha t  the P a r t  I r a t e  
f o r  c i t i e s  o v e r  100 ,000  p o p u l a t i o n  in a l l  the  s o u t h e r n  s t a t e s  d e c l i n e d  by  
2 p e r c e n t .  ~ /  

S w o r n  O f f i c e r s  P e r  I ,  000 P o p u l a t i o n  

A l t h o u g h  th i s  i n d i c a t o r  does  not  t ake  a c c o u n t  of the  qua l i t y  of p o l i c e  
s e r v i c e  or  v i s i t o r  p o p u l a t i o n ,  i t  does  o f f e r  an  i n t e r e s t i n g  o b s e r v a t i o n  when  
c o m p a r e d  wi th  n a t i o n a l  a v e r a g e s  fo r  P a r t  I o f f e n s e s  and  s w o r n  o f f i c e r  r a t i o s .  

1/ 

2/ 

( foo tno te  f r o m  p r e c e d i n g  page  con t i nued )  c o n s o l i d a t i o n  a r e a  of D u r a l  
Coun ty .  L i k e w i s e ,  f o r  c e r t a i n  t y p e s  of o f f e n s e s  in th i s  c a t e g o r y - -  
c r i m i n a l  h o m i c i d e ,  a s s a u l t  and l a r c e n y - - t h e  da t a  a r e  l e s s  i n c l u s i v e  t han  
t h o s e  f o r  1969 t h r o u g h  1972. F o r  e x a m p l e ,  c r i m i n a l  h o m i c i d e s  do not  
i n c l u d e  n e g l i g e n t  m a n s l a u g h t e r  fo r  the  y e a r s  1967 and  1968. T h e s e  
c o m p r o m i s e s  w e r e  n e c e s s a r y  b e c a u s e  i t  w a s  not p o s s i b l e  to c o n s t r u c t  a 
da t a  s e r i e s  fo r  1967 and  1 9 6 8 t h a t  was  e x a c t l y  c o m p a r a b l e  to the  da t a  
f r o m  1969 f o r w a r d .  N o n e t h e l e s s ,  s o m e  t e n t a t i v e  p a t t e r n s  in P a r t  I 
c r i m e s  c a n  be i d e n t i f i e d .  
I n f o r m a t i o n  d r a w n  f r o m  U n i f o r m  C r i m e  R e p o r t s ,  F e d e r a l  B u r e a u  of 
I n v e s t i g a t i o n .  Data  is for  c i t i e s  o v e r  250 ,000  popu la t i on .  
P r e l i m i n a r y  da ta  o b t a i n e d  f r o m  the  U n i f o r m  C r i m e  R e p o r t s  S e c t i o n ,  
F e d e r a l  B u r e a u  of I n v e s t i g a t i o n ,  W a s h i n g t o n ,  D . C .  
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As T a b l e  4 .11  d e s c r i b e s ,  J a c k s o n v i l l e ' s  r a t i o  of s w o r n  o f f i c e r s  
p e r  1 ,000  p o p u l a t i o n  has  i n c r e a s e d  by on ly  5 p e r c e n t  s i n c e  c o n s o l i d a t i o n ,  
wh i l e  the  n a t i o n a l  r a t i o  h a s  g r o w n  b y n e a r l y  14 p e r c e n t .  1 /  Yet ,  in 1971, 
a l t h o u g h  J a c k s o n v i l l e ' s  r a t i o  was  l e s s  t han  ha l f  the  n a t i o n a l  a v e r a g e ,  the  
c i t y ' s  e f f e c t i v e n e s s  in c u r b i n g  P a r t  I o f f e n s e s  was  s u b s t a n t i a l l y  g r e a t e r  as  
n o t e d  a b o v e .  P r e l i m i n a r y  da t a  fo r  1972 po in t s  t o w a r d  a c o n t i n u a t i o n  of t h i s  
t r e n d .  

A l t h o u g h  l i t t l e  is  k n o w n  about  the  p r e c i s e  d e t e r r e n t  e f f ec t s  of the  
c o n s o l i d a t e d  f o r c e ,  it  a p p e a r s  tha t  the  t e c h n i c a l  e f f i c i e n c y  of the  d e p a r t m e n t - -  
w h i c h  m a y  or  m a y  not  h a v e  a d i r e c t  r e l a t i o n s h i p  wi th  c h a n g e s  in s c a l e - -  
i s  showing  a p o s i t i v e  t r e n d .  

C l e a r a n c e  Ra te  of P a r t  I O f f e n s e s  

T a b l e  4. IZ p r e s e n t s  da t a  on the n u m b e r  of P a r t  I o f f e n s e s  c l e a r e d  
f r o m  1969 t h r o u g h  1972. No c l e a r a n c e  i n f o r m a t i o n  was  a v a i l a b l e  p r i o r  to 
c o n s o l i d a t i o n ,  thus  the  a n a l y s i s  is  c o n f i n e d  to the p o s t - c o n s o l i d a t i o n  p e r i o d .  
As the  t a b l e  i n d i c a t e s ,  the  n u m b e r  of o f f e n s e s  c l e a r e d ,  wi th  the e x c e p t i o n  
of auto  the f t ,  i n c r e a s e d  s i n c e  c o n s o l i d a t i o n .  F u r t h e r ,  wh i l e  t o t a l  P a r t  I 
o f f e n s e s  d e c l i n e d  f r o m  1970 to 1972, the n u m b e r  of c l e a r a n c e s  c o n t i n u e d  
to c l i m b .  Th i s  t r e n d  c a n  be v i e w e d  as  a s i g n i f i c a n t  d e v e l o p m e n t ,  fo r  u n d e r  
m a n y  c i r c u m s t a n c e s  one wou ld  e x p e c t  t ha t  the  n u m b e r  of c l e a r a n c e s  wou ld  
b e a r  a d i r e c t  r a t i o  to the  n u m b e r  of i n c i d e n t s .  F u r t h e r  o b s e r v a t i o n s  o v e r  
the  nex t  f ew  y e a r s  s h o u l d  e s t a b l i s h  w h e t h e r  t h i s  p a t t e r n  c a n  be d i r e c t l y  
r e l a t e d  to the  c o n s o l i d a t i o n  of p o l i c e  s e r v i c e s  in  J a c k s o n v i l l e .  

P a r t  I and  P a r t  II A r r e s t s  

Da ta  r e f e r r i n g  to the n u m b e r  of p e r s o n s  a r r e s t e d  by type  of c r i m e  
is  p r e s e n t e d  in  T a b l e  4 . 1 3 .  As no t ed  e a r l i e r ,  a r r e s t  da t a  c a n  s e r v e  as  a 
p o t e n t i a l l y  u s e f u l  m e a s u r e  of p r o d u c t i v i t y .  It is  a l s o  u s e d  by m a n y  a g e n c i e s  
as  a m e a n s  of gaug ing  the  m o r a l e  and a c t i v i t y  of a p o l i c e  a g e n c y .  A r e v i e w  
of the  d a t a  po in t s  to a c l e a r  i n c r e a s e  in a r r e s t s  b e t w e e n  1969 and  1971. 
M o r e  s p e c i f i c a l l y ,  the r a t i o  of P a r t  I a r r e s t s  to P a r t  I o f f e n s e s  {see T a b l e  4 . 1 0  
f o r  P a r t  I o f f e n s e  data} i n c r e a s e d  by n e a r l y  60 p e r c e n t  d u r i n g  the  t h r e e - y e a r  
p e r i o d .  The  d e c r e a s e  in t o t a l  n u m b e r  of a r r e s t s  b e t w e e n  1971 and  197Z 
c o r r e s p o n d s  c l o s e l y  wi th  the  d e c l i n e  in P a r t  I o f f e n s e s  d u r i n g  the  s a m e  p e r i o d .  
The  r a t i o  of a r r e s t s  to o f f e n s e s  is s t i l l  r e v e a l i n g ,  h o w e v e r ,  in  t ha t  it 
r e m a i n e d  c o n s t a n t  fo r  the t w o - y e a r  p e r i o d .  

l /  I n f o r m a t i o n  o b t a i n e d  f r o m  the  U n i f o r m  C r i m e  R e p o r t s  S e c t i o n ,  
F e d e r a l  B u r e a u  of I n v e s t i g a t i o n ,  W a s h i n g t o n ,  D . C .  
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Tab le  4 .1  1 

SWORN O F F I C E R S  P E R  1 ,000 P O P U L A T I O N  

Y e a r  Popu la t ion_a /  Sworn  O f f i c e r s  b /  

Sworn  O f f i c e r s  P e r  1 ,000  P o p u l a t i o n  

J a c k s o n v i l l e  c /  N a t i o n a l  Ave r a g e  d /  

1968 495,000 660 1.33 2.90 

1969 502,000 699 I. 39 3. I0 

u1 
OO 

1970 508 ,000  715 1.41 3 . 3 0  

1971 517 ,000  724 1 .40  3 . 3 0  

a /  F i g u r e s  w e r e  c a l c u l a t e d  f r o m  c o u n t y w i d e  popu la t i on  e s t i m a t e s  p r o v i d e d  by the  P l a n n i n g  and  
R e s e a r c h  Unit ,  Off ice  of the  She r i f f ,  m i n u s  a c o n s t a n t  4 p e r c e n t  to t ake  a c c o u n t  of the  
popu la t i on  of the  Ci ty  of B a l d w i n  and A t l a n t i c ,  Neptune  and  J a c k s o n v i l l e  B e a c h e s .  

b /  I n f o r m a t i o n  c o m p i l e d  f r o m  M a s t e r  Ro l l  C a l l s , .  Off ice  of  t he  She r i f f .  
c /  K o e p s e l l - G i r a r d  and A s s o c i a t e s .  
d /  I n f o r m a t i o n  c o m p i l e d  f r o m  U n i f o r m  C r i m e  R e p o r t s ,  F e d e r a l  B u r e a u  of I n v e s t i g a t i o n .  

A v e r a g e s  a r e  fo r  c i t i e s  of 250 ,000  popu la t i on  and  above .  
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Table 4.12 

PART I OFFENSES CLEARED SINCE CONSOLIDATIONa-- / 

um 

Y e a r  
Type of Offense 1969 1970 1971 197Z 

Criminal Homicide 60 78 I Z7 140 

Forcible Rape 107 175 161 178 

Robbery 434 664 493 537 

Assault I, 543 I, 638 I, 510 I, 67Z 

Burglary l, 947 Z, 074 Z, 098 Z, Z03 

Larceny I, 4Z8 I, 966 ~, 0Z6 Z, 670 

Auto Theft 717 848 740 6 34 

�9 T o t a l  P a r t  I o f f e n s e s  6, Z36 7,443 7, 155 8,034 

a_/ O f f i c e  o f  t h e  S h e r i f f ,  A n n u a l  R e p o r t s .  
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Table 4.13 

PERSONS ARRESTED BY TYPE OF CRIME SINCE CONSOLIDATION a/ 

Y e a r  
�9 . 1969 1970 1971 1972 Type of Offense  

C r i m i n a l  Homic ide  

F o r c i b l e  Rape 

Robbe ry  

Assault 

Burglary 

Larceny 

Auto Theft 

Total Part [ offenses 

Total Part II offenses 

69 108 III 83 

5Z 86 i00 113 

Z76 396 434 490 

607 I, 060 Z, z5Z I, 93z 

1,129 1,180 1,515 I, 181 

I, 794 Z, 346 3, Z83 3,390 

307 418 56z 478 

4,234 5,594 8, z57 7,667 

17,89z Z0,041 23,153 26,431 

O',  
O 

Tota l  Offenses  22, 126 25,6 35 31,410 34, 098 

a /  Office of the Sher i f f ,  Annual  Repo r t s .  
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T a b l e  4. 14 p r e s e n t s  the  n u m b e r  of P a r t  I o f f e n s e s  c l e a r e d  a n n u a l l y  
s i n c e  c o n s o l i d a t i o n .  As is  i l l u s t r a t e d ,  c l e a r a n c e s  for  1970 and  1971 
d e c l i n e d  s l i g h t l y  f r o m  the p r e v i o u s  y e a r  a l t h o u g h  both o f f e n s e s  and  a r r e s t s  
i n c r e a s e d .  S ince  c l e a r a n c e  by a r r e s t  is  one  i n d i c a t o r  of the  qua l i t y  of 
a r r e s t s ,  t h i s  c o m p a r i s o n  is of s o m e  i m p o r t a n c e .  B e c a u s e  the  d e c l i n e  
w a s  r e l a t i v e l y  s l i gh t ,  and the c l e a r a n c e  r a t e  i n c r e a s e d  by 25 p e r c e n t  
b e t w e e n  1971 and 1972, h o w e v e r ,  it i s  f e l t  t ha t  an o v e r a l l  i m p r o v e m e n t  
in the  s y s t e m  took  p l a c e .  

O T H E R  INDICES AS A N A L Y T I C A L  P E R S P E C T I V E S  

The Cos t  of C l e a r i n g  P a r t  I O f f e n s e s  

T o t a l  P a r t  I o f f e n s e s  c l e a r e d  by type  and p e r  t h o u s a n d  d o l l a r  
e x p e n d i t u r e  a r e  r e p o r t e d  in Tab le  4 .15 .  1 /  R e v i e w  of the  t ab l e  i n d i c a t e s  tha t  
the  r a t i o  of t o t a l  o f f e n s e s  c l e a r e d  pe r  t h o u s a n d  d o l l a r s  of e x p e n d i t u r e  h a s  
d e c r e a s e d  s i n c e  c o n s o l i d a t i o n .  Th i s  d e c l i n e  has  b e e n  e x p e r i e n c e d  in e a c h  
y e a r  s i n c e  c o n s o l i d a t i o n  wi th  the  e x c e p t i o n  of 1970. M o r e o v e r ,  the da t a  
i n d i c a t e  tha t  the  c o s t  of c l e a r i n g  a P a r t  I c r i m e  h a s  i n c r e a s e d  s i n c e  the  
m e r g e r .  B e f o r e  p r e m a t u r e  c o n c l u s i o n s  a r e  d r a w n ,  h o w e v e r ,  it  m u s t  be 
p o i n t e d  out tha t  the  e x p e n d i t u r e  f i g u r e s  u s e d  in t h e s e  c a l c u l a t i o n s  a r e  in 
' c u r r e n t '  d o l l a r s ;  tha t  i s ,  no a l l o w a n c e  w a s  m a d e  fo r  i n f l a t i o n a r y  e l e m e n t s  
w h i c h  t e n d  to i n c r e a s e  the  c o s t s  of p r o v i d i n g  p o l i c e  s e r v i c e s .  In a d d i t i o n ,  
it  m u s t  be n o t e d  tha t  d u r i n g  th i s  p e r i o d  p o l i c e  w a g e s  and  f r i n g e  b e n e f i t s  
i n c r e a s e d  as  did p r i c e s  of s u p p l i e s  and  e q u i p m e n t .  

C o r r e s p o n d i n g l y ,  T a b l e  4.16 p r e s e n t s  a r e c o n s t r u c t i o n  of the 
c l e a r a n c e  da t a  found  in T a b l e  4. 15 e m p l o y i n g  c o n s t a n t  o r  " d e f l a t e d  d o l l a r s "  

l /  The e x p e n d i t u r e  f i g u r e s  r e p o r t e d  in T a b l e  4 . 1 4  w e r e  c o m p u t e d  in the p r o -  
g r a m  b u d g e t  a n a l y s i s  u n d e r t a k e n  in c o n j u n c t i o n  wi th  the  W o r k i n g  P a p e r  
N u m b e r  VIII: A P r o g r a m  Cos t  A n a l y s i s  of L a w  E n f o r c e m e n t  S e r v i c e s  
in  J a c k s o n v i l l e - D u r a l  County .  The  c l e a r a n c e  da t a  a r e  t h o s e  p r e s e n t e d  in 
T a b l e  4. 12. The s t a t i s t i c s  c o m p u t e d  fo r  the  i n d i v i d u a l  t y p e s  of c r i m e  
a r e  b a s e d  on the t o t a l  e x p e n d i t u r e s  fo r  a l l  c r i m e s .  As n o t e d  e a r l i e r ,  it 
w a s  not  f e a s i b l e  to a l l o c a t e  e x p e n d i t u r e s  on a p e r  type of c r i m e  b a s i s .  
T h e r e f o r e ,  the f i g u r e s  c o m p u t e d  for  the i n d i v i d u a l  c l a s s e s  of c r i m e s  a r e  
m e a n i n g f u l  on ly  if it  is  d e t e r m i n e d  tha t  the e x p e n d i t u r e s  m a d e  in r e l a t i o n  
to  t h e s e  c r i m e s  r e m a i n e d  r e l a t i v e l y  c o n s t a n t  o v e r  t h i s  p e r i o d .  F u r t h e r ,  
i t  s h o u l d  be r e c o g n i z e d  tha t  the  f i g u r e s  fo r  t o t a l  P a r t  I o f f e n s e s  m u s t  be 
i n t e r p r e t e d  c a u t i o u s l y  in tha t  p a r t  of the t o t a l  c r i m e  c o n t r o l  e x p e n d i t u r e  
was  d e v o t e d  to P a r t  II o f f e n s e s  and it was  not p o s s i b l e  to d e t e r m i n e  
w h e t h e r  r e l a t i v e  e x p e n d i t u r e s  for  P a r t  I v e r s u s  P a r t  II e x p e n s e s  r e m a i n e d  
c o n s t a n t  o v e r  th i s  p e r i o d .  
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Table 4.14 

PERCENTAGE OF PART I OFFENSES CLEARED 

Type of Offense 

SINCE CONSOLIDATION a /  

Year  
1969 1970 1971 197Z 

C r i m i n a l  Homic ide  85% 81% 93% 84% 

F o r c i b l e  Rape 50 59 63 61 

R o b b e r y  38 44 39 38 

Assau l t  69 69 61 58 

B u r g l a r y  21 18 17 Zl 

L a r c e n y  11 1Z 12 17 

Auto Theft Z7 Z9 Z9 3Z 

Tota l  P a r t  I o f fenses  zz% 21~0 20% z5% 

a /  offi 'ce of the Sher i f f ,  Annual  R e p o r t s ,  and K o e p s e l l - G i r a r d  
and A s s o c i a t e s .  

". 162 



I 
I 
I 
I 
I 
I 
! 

I 
I 
i 
I 
I 
I 
I 
I 
I 
I 
i 
I 

Table 4.15 

PART I OFFENSES CLEARED PER THOUSAND ]DOLLAR 

EXPENDITURE SINCE CONSOLIDATION al 

Rat io  by Y e a r  
Type of Offense 1969 1970 1971 197Z 

Criminal Homicide .0Z .0Z .03 .03 

Forcible Rape .03 .05 .04 .03 

Robbery . 13 . Z0 . IZ . I0 

Assault .46 .48 .36 .3Z 

Burglary .58 .61 . 51 . 43 

Larceny .43 . 58 .49 .5Z 

Auto Theft . ZZ .25 . 18 . IZ 

I. 87 Z. 19 I. 73 I. 55 T o t a l  P a r t  I o f f e n s e s  

a/ Office of the Sheriff, 

and As sociates. 

Annual Reports and Koepsell-Girard 
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Table  4. 16 

P A R T  I O F F E N S E S  C L E A R E D  P E R  THOUSAND D O L L A R  
R E A L  E X P E N D I T U R E  SINCE CONSOLIDATION a ]  

Type  of O f f e n s e  
Rat io  by Y e a r  

1969 1970 1971 1972 

Criminal Homicide .02 .03 

Forcible Rape .03 .06 

Robbery .15 .25 

Assault .52 .60 

B u r g l a r y  : . 65  .76 

L a r c e n y  .49 .73 

Auto Thef t  . 25  . 3 1  

04 

05 

16 

48 

.68  

65 

24 

T o t a l  P a r t  I o f f e n s e s  

04 

04 

15 

47 

64 

77 

18 

a /  Off ice  of the S h e r i f f ,  Annua l  R e p o r t s  and  K o e p s e l l - G i r a r d  
and  A s s o c i a t e s .  
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U s i n g  t h e  c i t y ' s  1 9 6 6 - 1 9 6 7  f i s c a l  y e a r  c o s t s  a s  a b a s e ,  l ]  t h e  c o n s t a n t  
d o l l a r  m o d e  p r e s e n t s  a m o r e  a c c u r a t e  a s s e s s m e n t  o f  t h e  r e s o u r c e s  
d e v o t e d  to  l a w  e n f o r c e m e n t .  C o m p a r i n g  t h e s e  t a b l e s ,  i t  c a n  be  s e e n  
t h a t  c h a n g e s  i n  P a r t  I o f f e n s e s  c l e a r e d  p e r  t h o u s a n d  d o l l a r s  of r e a l  
e x p e n d i t u r e  a r e  m u c h  m o r e  m o d e s t .  A l t h o u g h  t h e  d a t a  in  T a b l e  4. 15 
r e v e a l  t h e  s a m e  d e c l i n i n g  t r e n d  a s  in  T a b l e  4,  16,  o n e  n o t e s  t h a t  c l e a r -  
a n c e s  p e r  t h o u s a n d  d o l l a r s  e x p e n d e d  w e r e  a c t u a l l y  h i g h e r  in  197Z t h a n  
in  1969 ,  t h e  f i r s t  y e a r  a f t e r  c o n s o l i d a t i o n .  T h i s  i n d i c a t e s  t h a t  s o m e  
p r o d u c t i v i t y  i n c r e a s e  h a s  o c c u r r e d  s i n c e  t h e  m e r g e r .  

O f f e n s e s  C l e a r e d  P e r  S w o r n  O f f i c e r  

A n  a d d i t i o n a l  p e r s p e c t i v e  on  t h e  c o s t - p r o d u c t i v i t y  i s s u e  c a n  b e  
f o u n d  in  T a b l e  4 . 1 7  w h i c h  p r e s e n t s  c l e a r a n c e s  p e r  s w o r n  o f f i c e r .  
S p e c i f i c a l l y ,  t o t a l  P a r t  I c l e a r a n c e s  w e r e  h i g h e r  in  197Z t h a n  in  1969 ,  
a l t h o u g h  a n e g l i g i b l e  d e c l i n e  in  t h e  r a t i o  o c c u r r e d  f r o m  1970 t h r o u g h  
1972 .  T h i s  w o u l d  i n d i c a t e  t h a t  t h e r e  h a s  b e e n  a n  i n c r e a s e  in  p r o d u c t i v i t y  
a s s o c i a t e d  w i t h  c l e a r a n c e s  s i n c e  c o n s o l i d a t i o n .  _Z/ 

O n e  c a v e a t  s h o u l d  b e  n o t e d  w i t h  r e g a r d  to  c l e a r a n c e s  p e r  
p o l i c e  e m p l o y e e  a n d  c o s t s  of  c l e a r a n c e s .  T h a t  i s ,  r e d u c t i o n s  i n  t h e  
c r i m e  r a t e  w i l l  t e n d  to  s l o w  d o w n  a n d  e v e n  d e c r e a s e  t h e  n u m b e r  o f  
c l e a r a n c e s .  I n c r e a s e d  p o l i c e  e f f e c t i v e n e s s  in  l o w e r i n g  c r i m e  r a t e s  
m i g h t  w e l l  h a v e  b i a s e d  t h e s e  f i g u r e s  d o w n w a r d .  T h e r e f o r e ,  i t  c o u l d  
w e l l  be  t h a t  c l e a r a n c e s  p e r  e m p l o y e e  h a v e  d e c r e a s e d  a s  a c o n c o m i t a n t  
o f  J a c k s o n v i l l e ' s  d e c l i n i n g  P a r t  I c r i m e  r a t e  s i n c e  c o n s o l i d a t i o n .  

1/ 

2/ 

A d e s c r i p t i o n  of  t h e  m e t h o d s  a n d  t e c h n i q u e s  u s e d  in  c o n s t r u c t i n g  
t h i s  m o d e l  c a n  be  f o u n d  in  W o r k i n g  P a p e r  N u m b e r  VI I I :  A P r o g r a m  
C o s t  A n a l y s i s  o f  t h e  L a w  E n f o r c e m e n t  S e r v i c e s  in  J a c k s o n v i l l e  
D u r a l  C o u n t y ,  pp .  3 - 13. 
I t  s h o u l d  be  n o t e d  t h a t  t h e  n u m b e r  o f  e m p l o y e e s  r e p r e s e n t s  s w o r n  
p e r s o n n e l  n o t  i n c l u d i n g  r e c r u i t s  a s  r e p o r t e d  in  t h e  M o n t h l y  R o l l  C a l l ,  
O f f i c e  of  t h e  S h e r i f f ,  f o r  S e p t e m b e r  of  e a c h  y e a r .  F u r t h e r ,  c a u t i o n  
s h o u l d  b e  e x e r c i s e d  in  d a t a  i n t e r p r e t a t i o n  in  t h a t  no  a t t e m p t  w a s  
m a d e  to  b r e a k  d o w n  s w o r n  p e r s o n n e l  o n  a p e r  c r i m e  b a s i s  o r  to  
d e t e r m i n e  w h a t  p r o p o r t i o n  of p e r s o n n e l  w e r e  e n g a g e d  in  a c t i v i t i e s  
o t h e r  t h a n  c r i m e  c o n t r o l .  
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Table 4. 17 

PART I OFFENSES CLEARED PER SWORN OFFICER 
SINCE CONSOLIDATION a /  

Type of Offense 

C r i m i n a l  H o m i c i d e  

F o r c i b l e  Rape  

R o b b e r y  

A s s a u l t  

�9 B u r g l a r y  

L a r c e n y  

Auto Thef t  

T o t a l  P a r t  I o f f e n s e s  

a /  Of f ice  of the  Sher i f f ,  
and  A s s o c i a t e s .  

Ratio by Year 

1969 1970 1971 1972 

.09 . II .18 .18 

�9 16 . 24 . 23 . 22 

�9 64 . 93 . 70 . 68 

2.27 2.29 2.15 2.11 

2.85 2.90 Z. 99 2.77 

2. I0 2.75 2.89 3.36 

1.05 1.19 1.05 .80 

9 .16  10.41 10.19 '  10. 12 

Annual Reports and Koepsell-Girard 
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A r r e s t s  P e r  T h o u s a n d  D o l l a r s  E x p e n d i t u r e  

In T a b l e  4 . 1 8  a r r e s t  d a t a  p r e s e n t e d  i n  T a b l e  4 . 1 3  i s  e x p r e s s e d  
by  y e a r  a s  a r a t i o  of  t h e  c o s t s  of  p r o v i d i n g  p o l i c e  s e r v i c e s  in  J a c k s o n v i l l e .  1 /  
R e v i e w  of  t h e  t a b l e  i l l u s t r a t e s  t h a t  a r r e s t s  p e r  t h o u s a n d  d o l l a r  e x p e n d i t u r e  
i n c r e a s e d  f o r  P a r t  I c r i m e s  t h r o u g h  1971 ,  t h e n  d e c l i n e d  s h a r p l y .  A s i m i l a r  
p a t t e r n  w a s  f o u n d  f o r  P a r t  II a r r e s t s .  In e s s e n c e ,  t h i s  t r e n d  s u g g e s t s  t h a t  
t h e  c o s t  to  J a c k s o n v i l l e  t a x p a y e r s  of  P a r t  I a n d  P a r t  II a r r e s t s  d e c r e a s e d  
b e t w e e n  1969 a n d  1971 a n d  in  1972 r o s e  to  a l e v e l  s i m i l a r  to  t h a t  of  1969.  

In o r d e r  to  o b t a i n  a m o r e  o b j e c t i v e  v i e w  of  t h e s e  c o s t s ,  h o w e v e r ,  
i t  i s  n e c e s s a r y  to  e x a m i n e  T a b l e  4 . 1 9  w h i c h  p r e s e n t s  t h e  s a m e  d a t a  i n  
d e f l a t e d  d o l l a r s .  A l t h o u g h  a m o d e s t  d e c l i n e  i n  P a r t  I a r r e s t  c o s t s  a p p e a r e d  
b e t w e e n  1971 a n d  1972 ,  a l l  P a r t  I a n d  P a r t  I I o f f e n s e  a r r e s t s  w e r e  s u b s t a n -  
t i a l l y  l e s s  e x p e n s i v e  t h a n  in  1969.  M o r e  s p e c i f i c a l l y ,  a s  c o m p a r e d  w i t h  
1 9 6 9  c o s t s ,  P a r t  I a r r e s t s  w e r e  54 p e r c e n t  l e s s  e x p e n s i v e ,  w h i l e  t h e  c o s t  
p e r  a r r e s t  o f  a P a r t  II o f f e n s e  d e c l i n e d  b y  25 p e r c e n t .  In t o t a l ,  c o m b i n e d  
P a r t  I a n d  P a r t  I I a r r e s t s  w e r e  31 p e r c e n t  l e s s  e x p e n s i v e  d u r i n g  t h e  f o u r t h  
y e a r  o f  c o n s o l i d a t i o n  t h a n  d u r i n g  t h e  f i r s t  y e a r .  

A l t h o u g h  d a t a  l i m i t a t i o n s  m a k e  i t  i m p o s s i b l e  t o  c o m p a r e  t h e s e  
c o s t s  w i t h  c o n d i t i o n s  t h a t  e x i s t e d  p r i o r  t o  c o n s o l i d a t i o n ,  i t  i s  c l e a r  t h a t  t h e  
e f f i c i e n c y  o f  p o l i c e  a c t i v i t y  h a s  i n c r e a s e d  s i n c e  t h e  m e r g e r .  

Arrests Per Sworn Officer 

A r r e s t s  p e r  s w o r n  p o l i c e  o f f i c e r  b y  y e a r ,  s i n c e  c o n s o l i d a t i o n ,  
a r e  s u m m a r i z e d  in  T a b l e  4. Z0. A l t h o u g h  a r r e s t s  f o r  i n d i v i d u a l  P a r t  I 
o f f e n s e s  s h o w  f l u c t u a t i n g  p a t t e r n s ,  o v e r a l l  P a r t  I a r r e s t s  i n c r e a s e d  
t h r o u g h  1971 ,  t h e n  f e l l  o f f  in  1972.  A r r e s t s  p e r  s w o r n  o f f i c e r  f o r  P a r t  II 
o f f e n s e s  i n c r e a s e d  s t e a d i l y  t h r o u g h o u t  t h e  f i r s t  f o u r  y e a r s  of  t h e  m e r g e r .  
In  s u m m a r y ,  a r r e s t s  p e r  s w o r n  o f f i c e r  f o r  P a r t  I o f f e n s e s  i n c r e a s e d  by  
56 p e r c e n t  s i n c e  1969;  a r r e s t s  f o r  P a r t  II o f f e n s e s  g r e w  b y  28 p e r c e n t .  

T h e  d e c l i n e  in  P a r t  I a r r e s t s  p e r  s w o r n  o f f i c e r  b e t w e e n  1971 
a n d  1972  c a n n o t  be  i n t e r p r e t e d  a s  t h e  b e g i n n i n g  of  a n e g a t i v e  t r e n d .  In 
t h a t  s u c h  e l e m e n t s  a s  t h e  p e r c e n t  of  t o t a l  s w o r n  p e r s o n n e l  a s s i g n e d  to  
p a t r o l  d u t i e s  c o u l d  n o t  be  f a c t o r e d  i n t o  t h i s  e q u a t i o n ,  o n l y  t h e  e x p e r i e n c e  
of  t h e  n e x t  t w o  to  t h r e e  y e a r s  w i l l  c l e a r l y  d e p i c t  f u t u r e  t r e n d s .  

1/ S e e  W o r k i n g  P a p e r  VIII :  A P r o g r a m  C o s t  A n a l y s i s  of  L a w  E n f o r c e m e n t  
S e r v i c e s  i n  t h e  O f f i c e  of  t h e  S h e r i f f ,  pp .  1 4 - 2 0  f o r  a d i s c u s s i o n  of  t h e  
d e v e l o p m e n t  of  c o s t  d a t a  u s e d  in t h e  a n a l y s e s .  
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Table 4. 18 

ARRESTS PER THOUSAND DOLLAR EXPENDITURE 
SINCE CONSOLIDATION a/ 

I 

Type of Offense 

C r i m i n a l  Homic ide  

Rat io  by Year  
1969 1970 1971 1972 

.02 .03 .03 

F o r c i b l e  Rape 

R o b b e r y  

A s s a u l t  

B u r g l a r y  

L a r c e n y  

Auto Thef t  

T o t a l  P a r t  I o f f enses  

.0Z .03 

�9 08 . IZ 

.18 .31 

�9 34 .35 

.54 .69 

.09 . 12 

0Z 

10 

54 

37 

79 

14 

1. Z7 1.65 1 .99 

5 .37 5 .90  5 .59 Total Part II offenses 

Total Offenses 

02 

0Z 

O9 

37 

29 

67 

O9 

1 48 

5.12 

6.64 7.55 7.58 6.60 

a/ Office of the Sheriff, Annual Reports and Koepsell-Girard 
and Associates. 
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Table  4. 19 

ARRESTS PER THOUSAND DOLLAR REAL EXPENDITURE 
SINCE CONSOLIDATION a/ 

Type of Offense_ 

C r i m i n a l  Homic ide  

F o r c i b l e  Rape 

Robbe ry  

A s s aul t  

Burglary 

Larceny 

Auto Thef t  

To t a l  P a r t  I o f fenses  

To t a l  P a r t  II o f fenses  

1969 

.OZ 

OZ 

O9 

ZO 

38  

61 

10 

1.43 

6 .06  

Ratio by Year  
1970 197____~I 

.04 .04 

.04 .03 

.15 .13 

�9 39 .7Z 

.44 .49 

�9 86 I. O5 

�9 15 .19 

Z. 07 Z.65 

7.40 7.46 

Total Offense s 
7.49 9.47 I0.11 

a/ Office of the Sheriff, Annual Reports and Koepsell-Girard 

and Associates. 
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55 

39 

97 

14 
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Type of Offense 

Table 4 .20  

ARRESTS PER SWORN OFFICER 

SINCE CONSOLIDATION a_ / 
\ 

Ratio by Year 

1969 1970 1971 1972 

Criminal Homicide . I0 . 15 . 16 . I0 

Forcible Rape .08 . 1Z . 14 . 14 

Robbery .41 . 55 .6Z .6Z 

Assault .89 I. 48 3.21 2.43 

Burglary I. 66 I. 65 2. 16 I. 49 

Larceny Z. 63 3.28 4.68 4.27 

Auto Theft .45 . 58 .80 .60 

Total Part I Offenses 6. ZZ 7.81 1 I. 77 9.67 

Total Part II Offenses Z6. Z7 28.03 32.98 33. Z9 

T otal Often s e s 32.49 35.84 44.75 42.94 

a/ Office of the Sheriff, Annual Reports and Koepsell-Girard 

and Associates. 
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Vehicle Registration and Traffic Accidents 

Table 4.21 presents data on annual vehicle registrations; traffic 

accidents; traffic fatalities; and, traffic-related injuries, l/ Review of 
the table indicates a substantial rise in vehicular registrations--more 
than 20 percent since consolidation. Traffic accidents grew at the even 
higher rate of 33 percent over the four year period. In other words, while 
there were 61 reported accidents per 1,000 registered vehicles for 1969, 
there were 67 accidents per 1,000 registered vehicles in 1972. 

Although the number of traffic fatalities in Jacksonville increased 
slightly between 1971 and 1972, the four year period since consolidation 
has shown a downward trend. In 1969, there were 4.6 traffic fatalities 
per I0,000 registered vehicles; in 1972, this figure was reduced to 3.4 
fatalities per I0,000 registered vehicles. 

Traffic-related injuries remained generally constant from 1969 
through 1971. 2/ Each year during this period there were approximately 
30 traffic-related injuries per 1,000 registered vehicles. 

Because of the limited number of years for which this information 
was available, together with the variety of factors that influence traffic 
accidents and are beyond the Sheriff's control (e. g. state highway engineering 
and construction, street signalization, the use or non-use of seatbelts,etc.), 
it is not possible to draw concrete conclusions from this data. It should 
be stressed, however, that: (I) the reduction in traffic fatalities may be an 
indication of more effective traffic control and ordinance enforcement; and, 
(2) if consolidation had not occurred, traffic-related accidents beyond the 
boundaries of the former City of Jacksonville (where the majority of growth 
has occurred in the last four years) might have been substantially higher. 

Traffic Ticket and Docket Arrests 

Table 4.22 presents data on traffic tickets and docket arrests, 
by year, since 1969. In summary, the issuance of traffic tickets and 
docket arrests has increased substantially. Hazardous moving violations 
increased by 84 percent; non-hazardous moving violations grew by 247 

I/ Because of the incomplete records maintained by pre-consolidation 
- -  departments, no accurate and compatible information was available 

concerning the total number of accidents, fatalities, or traffic-related 

injuries for 1967 and 1968. 
2~ At the time this paper was prepared 1972 traffic-related injury data 

was not available. 
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Table 4.21 

TRAFFIC-RELATED PRODUCTIVITY MEASURES 

T y p e  of M e a s u r e  
Y e a r  

1969 1970 1971 197Z 

A n n u a l  V e h i c l e  R e g i s t r a t i o n s  a_ / 303,zgz 322,913 333,973 365,874 

T r a f f i c  A c c i d e n t s  b /  18,444 Zl, 002 Z2,494 24,555 

- 4  T r a f f i c  F a t a l i t i e s  b /  138 132 114 125 

�9 T r a f f i c - R e l a t e d  I n j u r i e s  9 ,174  10,153 9,90Z c/  

a /  A t w e l l  Tag  A g e n c y ,  J a c k s o n v i l l e ,  F l o r i d a .  It s h o u l d  be n o t e d  t h a t  v e h i c l e  r e g i s t r a t i o n s  
o v e r l a p  s u c c e s s i v e  y e a r s  due to  the  p e r i o d  f o r  w h i c h  t h e y  a r e  i s s u e d .  

b /  Of f i ce  of the  S h e r i f f ,  A n n u a l  R e p o r t s .  
c /  At  the  t i m e  t h i s  p a p e r  was  p r e p a r e d ,  197Z f i g u r e s  w e r e  not  f u l l y  t a b u l a t e d .  
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Table 4. Z2 

T R A F F I C  TICKETS AND DOCKET ARRESTS 
SINCE CONSOLIDATION~ / 

Type  of Offenses 
Year  

1969 1970 1971 197Z 

H a z a r d o u s  Moving 
Vio la t ions  48 ,948  53, Z37 6Z,677, 89, 956 

N o n - H a z a r d o u s  Moving 
Vio la t ions  7, 127 8 ,952  15,2-82 

P a r k i n g  Vio la t ions  b /  

24, 56 4 

W a r n i n g s  and I l l ega l  or  
F a u l t y  E q u i p m e n t  Vio la t ions  

32,341 29 ,043  33,302 53,092 

To ta l  V io l a t i ons  

5 ,353 5 ,637 11,256 

a/ 
b/ 

93,769 96 ,869  12Z, 517 

Off ice  of the Sher i f f ,  Annual  Repo r t s .  
P a r k i n g  v io la t ion  data  p r e s e n t e d  in th i s  tab le  r e p r e s e n t s  on ly  those  
c i t a t i o n s  i s s u e d  by the Office of the Sher i f f .  The r e a d e r  should  note 
tha t  pa rk ing  c i t a t i ons  a re  a l so  i s s u e d  by the J a c k s o n v i l l e  A i r p o r t  
A u t h o r i t y  and the Div i s ion  of Pub l ic  P a r k i n g  of the D e p a r t m e n t  of 
Pub l i c  Safety .  The m a n p o w e r  and budgets  of these  uni t s  a re  s e p a r a t e  
and d i s t i n c t  f r o m  that  of the Sher i f f .  

�9 . 173 
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p e r c e n t ;  p a r k i n g  v i o l a t i o n s  r o s e  by 64 p e r c e n t ;  and,  w a r n i n g s  and  i l l e g a l  
or  f au l ty  e q u i p m e n t  v i o l a t i o n s  c l i m b e d  by ZZ3 p e r c e n t .  

Th i s  i n f o r m a t i o n  not  on ly  i l l u s t r a t e s  a s u b s t a n t i a l  i n c r e a s e  in p r o -  
d u c t i v i t y  in t r a f f i c - r e l a t e d  s e r v i c e s ,  but m a y  be a d i r e c t  f a c t o r  in the  
d e c r e a s e  in  t r a f f i c  f a t a l i t i e s .  

T r a f f i c  - Re l a t e d  E m p l o y e e  P r o d u c t i v i t y  M ea su re  s 

In an e f fo r t  to m o r e  p r e c i s e l y  d e t e r m i n e  c h a n g e  in  p r o d u c t i v i t y  
r e l a t i v e  to t r a f f i c - r e l a t e d  s e r v i c e s ,  the  da ta  in  T a b l e s  4. Z1 and 4 .2Z 
w e r e  c o n v e r t e d  to r a t i o s  of e m p l o y e e  a c t i v i t y  and e x p e n d i t u r e s .  Tab le  4. Z3 
p r e s e n t s  m e a s u r e s  of t r a f f i c - r e l a t e d  e m p l o y e e  p r o d u c t i v i t y .  As the t ab le  
i l l u s t r a t e s ,  s w o r n  p e r s o n n e l  r e s p o n s i b i l i t y  p e r  r e g i s t e r e d  v e h i c l e  has  
i n c r e a s e d  on ly  s l i g h t l y  s ince  c o n s o l i d a t i o n .  H o w e v e r ,  n o n - p a r k i n g  v i o l a t i o n s  
p e r  e m p l o y e e  i n c r e a s e d  by 84 p e r c e n t  d u r i n g  the  f i r s t  fou r  y e a r s  of the  m e r g e r  
whi le  t o t a l  t r a f f i c  v i o l a t i o n s  pe r  e m p l o y e e  g r e w  by n e a r l y  70 p e r c e n t .  

The  e f f i c i e n c y  of t r a f f i c  c o n t r o l  p e r s o n n e l  a l so  i m p r o v e d  d u r i n g  
this period. I/ Table 4. Z4 which presents the data series in current or 
inflated dollars shows increases of 25 percent and 15 percent, respectively, 
for non-parking violations and total traffic violations per $I, 000 expenditure. 
When these ratios are converted to constant or deflated dollars, improvements 
in operating efficiency are even more significant. Specifically, as illustrated 
in Table 4. Z5, non-parking violations per $I,000 real expenditure increased 
by nearly 65 percent between 1969 and 1972; total traffic violations per 
$I,000 real expenditure grew by more than 50 percent. 

SUMMARY 

Al though  four  y e a r s  is not  su f f i c i en t  t i m e  to d e v e l o p  d e f i n i t i v e  
t r e n d s ,  a n u m b e r  of f i nd ings  and o b s e r v a t i o n s  r e l a t i v e  to t e c h n i c a l  e f f i c i e n c y  
and p r o d u c t i v i t y  in the Off ice of the She r i f f  w a r r a n t  r e v i e w .  

l /  E x p e n d i t u r e  da ta  p r e s e n t e d  in T a b l e s  4. Z4 and 4. Z5 w e r e  d e r i v e d  f r o m  
the  p r o g r a m  budge t  a n a l y s i s  a n d  the  p r i c e  index  m o d e l  d e v e l o p e d  in  
c o n j u n c t i o n  with the  Work ing  P a p e r  N u m b e r  VII: A P r o g r a m  Cos t  
A n a l y s i s  of Law E n f o r c e m e n t  in  J a c k s o n v i l l e - D u v a l  County ,  pp. 13-20 
and pas s i re .  
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Table  4. Z3 

TRAFFIC-RELATED EMPLOYEE PRODUCTIVITY 
MEASURES a/ 

Type of Measure 
R a t i o  by Year  

1969 1970 1971 

Vehic le  R e g i s t r a t i o n s  per  
E m p l o y e e  

1972 

Non- Parking Violations 
per  E m p l o y e e  

To t a l  Traffic Viola t ions  
pe r  E m p l o y e e  

445.4 451.6 475.7 461.7 

127.0 90. Z 94 .9  

a/ Office of the Sheriff, 
and Associates. 

166.0 
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Annual Reports and Koepsell-Girard 

137.7 135.5 174.5 232.9 



I 
I 
! 

i 
! 

i 
! 

i 
I 
i 
! 
| 

n 

| 

| 
| 
! 

Table 4.24 

TRAFFIC VIOLATIONS PER THOUSAND 
�9 DOLLAR EXPENDITURE a_/ 

Type of Measure 

Ratio by Year 
1969 1970 1971 197Z 

Non-Parking Violations 
per $1,000 Expenditure 44.8 38.0 43.3 55.9 

Total Traffic Violations 
per $I, 000 Expenditure 68.3 54. Z 59.4 78.4 

a/ Office of the Sheriff, 
and Associates. 

Annual Reports and Koepsell-Girard 

176 
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Table  4 . 2 5  

TRAFFIC  VIOLATIONS PER THOUSAND DOLLAR 
REAL EXPENDITURE a_/ 

Type of M e a s u r e  
Rat io  by Year  

1969 1970 1971 197Z 

N o n - P a r k i n g  Vio la t ions  
pe r  $1 ,000  Real  Expend i tu re  50 .5  47.7  57 .8  82 .9  

To ta l  T ra f f i c  Vio la t ions  per  
$1 ,000 Real  Expend i t u r e  77.0 68.0 79.2 116.3 

a /  Office of the Sher i f f ,  
and A s s o c i a t e s .  

Annual  Repor t s  and K o e p s e l l - G i r a r d  

177 
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Police Officer Productivity: Output 

A n u m b e r  of output  i n d i c a t o r s  w e r e  r e v i e w e d  in the  p r e c e d i n g  
p a g e s .  F o l l o w i n g  is  a s u m m a r y  of m a j o r  f i n d i n g s .  

C r i m e  Ra te .  P a r t  I o f f e n s e s  in J a c k s o n v i l l e  i n c r e a s e d  t h r o u g h  
1970, l e v e l e d  in 1971, and  t h e n  d e c l i n e d .  I n i t i a l  i n c r e a s e s  
p a r a l l e l e d ,  bu~ e x c e e d e d  n a t i o n a l  a v e r a g e s .  It is f e l t  t ha t  th i s  
w a s  due ,  in p a r t ,  to i m p r o v e d  r e p o r t i n g  p r o c e d u r e s  and  the  
g e n e r a l  " d e - b u g g i n g "  of the  new s y s t e m .  In 1971 and  1972, 
J a c k s o n v i l l e ' s  i n d e x  c r i m e  r a t e  a l s o  p a r a l l e l e d ,  but was  b e l o w ,  
n a t i o n a l  a v e r a g e s .  Th i s  is a p a r t i c u l a r l y  s i g n i f i c a n t  i n d i c a t o r  
w h e n  one c o n s i d e r s  tha t  J a c k s o n v i l l e ' s  r a t i o  of s w o r n  o f f i c e r s  p e r  
1 ,000  p o p u l a t i o n  was  on ly  42 p e r c e n t  of the  n a t i o n a l  a v e r a g e  for  
c i t i e s  o v e r  Z50 ,000  popu la t i on .  

C l e a r a n c e  by A r r e s t .  C l e a r a n c e s  b e t w e e n  1969 and  1972 r o s e  
by 29 p e r c e n t .  Of p a r t i c u l a r  r e l e v a n c e  is t ha t  b e t w e e n  1971 
and  197Z, J a c k s o n v i l l e ' s  i ndex  c r i m e  r a t e  d e c l i n e d  by 7 p e r c e n t ;  
f o r  the  s a m e  p e r i o d  c l e a r a n c e s  i n c r e a s e d  by m o r e  t h a n  1Z p e r c e n t .  

A r r e s t s  fo r  P a r t  I O f f e n s e s .  B e t w e e n  1969 and  1972 a r r e s t s  p e r  
1 ,000  P a r t  I o f f e n s e s  r o s e  f r o m  148 to 2 3 4 - - a n  i n c r e a s e  of m o r e  
t h a n  58 p e r c e n t .  A l though  P a r t  I a r r e s t s  d e c l i n e d  b e t w e e n  1971 
and  1972, the  r a t i o  of a r r e s t s  p e r  1 ,000  index  o f f e n s e s  r e m a i n e d  
c o n s t a n t .  

P e r c e n t a g e  of P a r t  I O f f e n s e s  C l e a r e d .  C l e a r a n c e s  p e r  1 ,000  
i n d e x  o f f e n s e s  d e c l i n e d  by 7 p e r c e n t  b e t w e e n  1969 and  1971, but 
i n c r e a s e d  s u b s t a n t i a l l y  in 1972. Dur ing  the  fou r  y e a r s  s i n c e  
c o n s o l i d a t i o n ,  t o t a l  c l e a r a n c e s  p e r  1 ,000  P a r t  I o f f e n s e s  r o s e  
f r o m  218 to 245, o r  1Z p e r c e n t .  Th i s  p a t t e r n  does  not  a p p e a r  
s u f f i c i e n t  to e s t a b l i s h  a d e f i n i t e  t r e n d .  

Part I Offenses Cleared Per Sworn Officer. This productivity 
indicator shows an increase from 1969 to 1970, followed by a 
period of general stability. Nonetheless, since consolidation 
index offenses cleared per sworn officer rose from 9.16 to 

I0.12, an increase of II percent. 
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A r r e s t s  P e r  S w o r n  O f f i c e r .  P a r t  I a r r e s t s  p e r  s w o r n  o f f i c e r  
r o s e  t h r o u g h  1971, t h e n  f e l l  off  m a r k e d l y ;  t h i s  t r e n d  c l o s e l y  
p a r a l l e l e d  P a r t  I o f f e n s e s .  In s u m m a r y ,  s i n c e  t he  m e r g e r ;  
P a r t  I o f f e n s e s  i n c r e a s e d  by a n e t  15 p e r c e n t ;  P a r t  I a r r e s t s  
p e r  s w o r n  o f f i c e r  r o s e  by a n e t  55 p e r c e n t .  P a r t  II a r r e s t  
p a t t e r n s  s h o w e d  a s i m i l a r  t r e n d ,  w i th  a r r e s t s  i n c r e a s i n g  by 
27 p e r c e n t  o v e r  the  f o u r  y e a r s .  

T r a f f i c  T i c k e t  a n d  D o c k e t  A r r e s t s .  N o n - p a r k i n g  v i o l a t i o n s  r o s e  
f r o m  6 1 , 4 0 0  in  1969,  to  1 3 1 , 0 0 0  in  1 9 7 Z - - a n  i n c r e a s e  of 115 p e r -  
c e n t .  D u r i n g  the  s a m e  p e r i o d ,  t o t a l  t r a f f i c  v i o l a t i o n s  c l i m b e d  
by 97 p e r c e n t ,  f r o m  9 3 , 8 0 0  to 1 8 4 , 9 0 0 .  

T r a f f i c  R e l a t e d  P r o d u c t i v i t y .  N o n - p a r k i n g  v i o l a t i o n s  p e r  s w o r n  
o f f i c e r  i n c r e a s e s  s t e a d i l y  o v e r  the  f o u r  y e a r s ,  f r o m  9 0 . 2  to  
1 6 6 . 0 ,  o r  84 p e r c e n t .  T o t a l  t r a f f i c  v i o l a t i o n s  p e r  s w o r n  
o f f i c e r  d r o p p e d  s l i g h t l y  b e t w e e n  1969 a n d  1970,  t h e n  i n c l - e a s e d  
s u b s t a n t i a l l y .  In s u m m a r y ,  p r o d u c t i v i t y  i n c r e a s e d  f r o m  138 
to  Z33 c i t a t i o n s  p e r  o f f i c e r ,  o r  69 p e r c e n t .  

P o l i c e  O f f i c e r  P r o d u c t i v i t y :  E f f i c i e n c y  

M o v i n g  f r o m  ou tpu t  p r o d u c t i v i t y  to  t he  e x a m i n a t i o n  of c o s t s ,  
t he  f o l l o w i n g  was  f o u n d :  

P a r t  I O f f e n s e s  C l e a r e d  P e r  T h o u s a n d  D o l l a r s  E x p e n d i t u r e . .  
U s i n g  a d j u s t e d  o r  d e f l a t e d  d o l l a r s ,  o f f e n s e s  c l e a r e d  p e r  
t h o u s a n d  d o l l a r  e x p e n d i t u r e  was  found  to be in  a s t a t e  of  f l u x  
b e t w e e n  1971 and  1972.  H o w e v e r ,  f o r  t he  f o u r  y e a r  p e r i o d ,  
P a r t  I c l e a r a n c e s  p e r  t h o u s a n d  d o l l a r s  r o s e  f r o m  Z. 11 to 
2 . 3 0  o r  9 p e r c e n t .  

A r r e s t s  P e r  T h o u s a n d  D o l l a r s  E x p e n d i t u r e .  T o t a l  P a r t  I 
a r r e s t s  p e r  t h o u s a n d  d o l l a r  e x p e n d i t u r e  r o s e  t h r o u g h  1970,  
t h e n  s t a b i l i z e d .  F o r  the  f o u r  y e a r s ,  h o w e v e r ,  t he  r a t i o  r o s e  
f r o m  1 . 4 3  to Z. 2 0 - - a n  i n c r e a s e  in  e f f i c i e n c y  of m o r e  t h a n  
50 p e r c e n t .  P a r t  II a r r e s t s  w i t n e s s e d  a s i m i l a r  p a t t e r n  w i t h  
t he  f o u r  y e a r  r a t i o  c h a n g i n g  f r o m  6 . 0 6  to  7 . 5 8  a r r e s t s  p e r  
t h o u s a n d  d o l l a r  e x p e n d i t u r e .  T h i s  r e p r e s e n t s  an  i n c r e a s e  in  
e f f i c i e n c y  of 25 p e r c e n t .  

T r a f f i c  C i t a t i o n s  P e r  T h o u s a n d  D o l l a r s  E x p e n d i t u r e .  A f i n a l  
indicator of efficiency relates to traffic citations issued per 
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t h o u s a n d  d o l l a r  e x p e n d i t u r e .  The  da t a  i n d i c a t e s  t ha t  non- 
p a r k i n g  v i o l a t i o n s  p e r  $1 ,000  e x p e n d i t u r e  r o s e  by 64 p e r -  
c e n t ,  f r o m  51 in 1969, to 83 in 1972. S i m i l a r l y  t o t a l  
t r a f f i c  v i o l a t i o n s  i n c r e a s e d  f r o m  77 to 116, o r  51 p e r c e n t .  

CONCLUSIONS 

A l t h o u g h  s u f f i c i e n t  t i m e  h a s  not  p a s s e d  to c l e a r l y  d o c u m e n t  
the  e f f i c i e n c y  of the  c o n s o l i d a t e d  Off ice  of the  S h e r i f f ,  t r e n d s  d e v e l o p e d  
d u r i n g  the  f i r s t  f ou r  y e a r s  d i s p l a y  c e r t a i n  d e f i n a b l e  p a t t e r n s .  F i r s t ,  
w i th  r e g a r d  to ou tput ,  c e r t a i n  i n s t a b i l i t y  r e m a i n s ,  but it c a n  g e n e r a l l y  
be c o n c l u d e d  t h a t  the  J a c k s o n v i l l e  t a x p a y e r  is r e c e i v i n g  m o r e  " s e r v i c e "  
f o r  h i s  t ax  d o l l a r  t han  he did at  the t i m e  of the m e r g e r .  The c r i m e  r a t e  
h a s  d e c l i n e d  to t he  ex ten t  tha t  p e r s o n a l  and  f i n a n c i a l  l o s s e s  to the  c o m m u n i t y  
h a v e  d e c r e a s e d  (the p r e c i s e  d e f i n i t i o n  of th i s  d e c r e a s e ,  o r  s a v i n g s ,  h o w e v e r ,  
c a n n o t  be d e t e r m i n e d  f r o m  a v a i l a b l e  da ta ) .  In a d d i t i o n ,  a l a r g e r  p e r c e n t a g e  
of o f f e n d e r s  a r e  be ing  a p p r e h e n d e d ,  w h i c h ,  in t u r n ,  ha s  a d e t e r r e n t  e f f e c t  
on the  i n c i d e n c e  of new c r i m e .  F u r t h e r ,  the  n u m b e r  of a r r e s t s  p e r  s w o r n  
o f f i c e r - - a  r e l a t i v e l y  sound  i n d i c a t o r  of the  e f f i c i e n c y  of both  po l i ce  p e r s o n n e l  
and  the  c u r r e n t  po l i c e  s e r v i c e s  s y s t e m - - h a s  i n c r e a s e d  by m o r e  t h a n  ha l f .  
F i n a l l y ,  t o t a l  c i t a t i o n s ,  and  t h o s e  i s s u e d  p e r  s w o r n  o f f i c e r  f o r  a l l  t r a f f i c -  
r e l a t e d  o f f e n s e s  have  doub led .  

S e c o n d ,  the  p e r  un i t  c o s t  fo r  c e r t a i n  m e a s u r a b l e  po l i ce  s e r v i c e s  
h a s  d e c l i n e d  on a r e l a t i v e  s c a l e .  F o r  e x a m p l e ,  a n a l y s i s  of the  t o t a l  budge t  
f i g u r e s  fo r  the  p r o g r a m  c a t e g o r i e s  of C o n t r o l  and R e d u c t i o n  of C r i m e  and  
T r a f f i c  R e g u l a t i o n  ( see  T a b l e s  4 .3  and  4 .5 )  po in t s  out the  fo l l owing  r e l a t i v e  
c o s t  r e d u c t i o n s :  1/ 

The  c o s t  to c l e a r  a P a r t  I o f f ense  has  d e c l i n e d  f r o m  
$474 to $434. 

The  c o s t  p e r  P a r t  I a r r e s t  ha s  b e e n  r e d u c e d  f r o m  
$700 to $433; wh i l e  P a r t  II a r r e s t  c o s t s  have  d e c r e a s e d  
f r o m  $165 to $132. 

1/ The  r e a d e r  shou ld  note  tha t  th i s  a p p r o a c h  u s e s  the  t o t a l  a d j u s t e d  d o l l a r  
b u d g e t s  f o r  the C o n t r o l  and R e d u c t i o n  of C r i m e  and  T r a f f i c  C o n t r o l .  
A l t h o u g h  the  r e s u l t i n g  " c o s t s "  a r e  va l id  f o r  c o m p a r a t i v e  p u r p o s e s ,  
the  s a m e  p r o g r a m  c a t e g o r y  budge t  a l l o c a t i o n ,  o r  " m o n e y  poo l "  is 
u s e d  to p e r f o r m  m o r e  than  one output  a c t i v i t y .  
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F i n a l l y ,  t h e  c o s t  f o r  i s s u i n g  a n o n - p a r k i n g  c i t a t i o n  
d e c l i n e d  f r o m  $ 2 0  to  $12 ,  w h i l e  s i m i l a r  c o s t s  f o r  
a l l  t r a f f i c  c i t a t i o n s  w e r e  r e d u c e d  f r o m  $13 to  $8.  

W h e n  c o n f r o n t e d  w i t h  t h e s e  f i n d i n g s  o n e  m a y  q u e s t i o n  h o w  p e r  
u n i t  c o s t s  f o r  t h e s e  s e r v i c e s  c a n  d e c l i n e  so  n o t i c e a b l y ,  w h i l e  p o l i c e  s e r v i c e s  
e x p e n d i t u r e s  s i n c e  c o n s o l i d a t i o n  h a v e  i n c r e a s e d .  A l t h o u g h  a n u m b e r  of  c o m -  
p l e x  f a c t o r s  a r e  a t  p l a y ,  a p a r t i a l  a n s w e r  c a n  be  o f f e r e d .  As  a n  e x a m p l e ,  
i n  1969 ,  t h e  O f f i c e  of  t h e  S h e r i f f  c l e a r e d  6 , 2 3 6  P a r t  I o f f e n s e s .  T h e  r e l a t i v e  
c o s t  p e r  c l e a r a n c e  ( u s i n g  t h e  r e s e a r c h  t e a m ' s  c o m p a r a t i v e  f o r m u l a )  w a s  
$ 4 7 4 .  T h u s ,  t h e  t o t a l  c o s t  f o r  a l l  P a r t  I c l e a r a n c e s  in  1969 w a s  SZ, 9 5 6 , 0 0 0 .  
In 197Z,  t h e r e  w e r e  8 , 0 3 4  P a r t  I o f f e n s e s  c l e a r e d .  At  a r e l a t i v e  c o s t  of  
$ 4 3 4 ,  t h e  t o t a l  c o s t  f o r  P a r t  I c l e a r a n c e s  w a s  $ 3 , 4 8 7 , 0 0 0 .  T h e r e f o r e ,  
a l t h o u g h  " p e r  u n i t  c o s t s "  d e c l i n e d  on  a c o m p a r a t i v e  s c a l e ,  t h e  n u m b e r  of  
" s e r v i c e  u n i t s "  g r e w  b y  s u c h  a m a r g i n  t h a t  t h e  t o t a l  c o s t  i n c r e a s e d .  M o r e -  
o v e r ,  w h i l e  t h e  a v e r a g e  c i t i z e n  m a y  b e  p a y i n g  a h i g h e r  t a x  b i l l  f o r  p o l i c e  
s e r v i c e s ,  o n  t h e  b a s i s  o f  t h i s  a n a l y s i s ,  h e  i s  r e c e i v i n g  g r e a t e r  a n d  m o r e  
e f f i c i e n t  s e r v i c e .  
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S e c t i o n  V 

A P E R S P E C T I V E  F O R  OTHERS 

T H E  COSTS O F  C O N S O L I D A T E D  LAW E N F O R C E M E N T  
SERVICES 

As is r e f e r e n c e d  in C h a p t e r  I, m o v e s  to c o n s o l i d a t e  l o c a l  g o v e r n -  
m e n t s  a n d / o r  p o l i c e  a g e n c i e s  a r e  c o m m o n l y  p r e c i p i t a t e d  by publ ic  c r i s i s  
o r  o t h e r  u n t e n a b l e  c o n d i t i o n s .  In such  c a s e s ,  g o v e r n m e n t a l  s t r u c t u r e s ,  
o p e r a t i n g  c o n d i t i o n s  and  b a s i c  f i n a n c i a l  u n d e r p i n n i n g s  a r e  f r e q u e n t l y  
in a " p o o r  s t a t e  of r e p a i r " .  With s p e c i f i c  r e f e r e n c e  to po l i ce  s e r v i c e s ,  th i s  
c o n d i t i o n  o f t en  r e s u l t s  in u n d e r m a n n e d  and  u n d e r p a i d  f o r c e s ,  a n t i q u a t e d  
or  i n a d e q u a t e  i n t e r n a l  s y s t e m s  and e q u i p m e n t ,  and  the  l ike .  T h u s ,  w h e n  
a c o n s o l i d a t e d  a g e n c y  beg in s  o p e r a t i o n s ,  s u b s t a n t i a l  a m o u n t s  of c a p i t a l  
a r e  r e q u i r e d  to c o r r e c t  the  i l l s  of pa s t  publ ic  n e g l e c t .  

Thes 'e  w e r e  the  c o n d i t i o n s  w h i c h  the  c o n s o l i d a t e d  Off ice  of the  
S h e r i f f  f a c e d  at  the  t i m e  of the  J a c k s o n v i l l e  m e r g e r .  In 1968, f o r  e x a m p l e ,  
the  d e p a r t m e n t  had  1 .3  s w o r n  o f f i c e r s  p e r  1 ,000  popu la t i on ,  as  c o m p a r e d  
wi th  the  n a t i o n a l  a v e r a g e  of Z. 9 f o r  s i m i l a r  s i ze  c i t i e s .  T h u s ,  a r e c r u i t i n g  
e f f o r t  w a s  n e c e s s a r y  f r o m  the  b e g i n n i n g  to m o r e  a d e q u a t e l y  m e e t  the  c i t y ' s  
l aw e n f o r c e m e n t  n e e d .  O t h e r  i n v e s t m e n t s  w h i c h  w e r e  r e q u i r e d  d u r i n g  the  
e a r l y  y e a r s  of the  m e r g e r  w e r e  a i m e d  at :  (1) e q u a l i z i n g  p o l i c e  s a l a r i e s ;  
{2) p u r c h a s i n g  c o m p a t i b l e  a u t o m o b i l e s ,  u n i f o r m s ,  and  h a r d w a r e ;  (3) r e m o d e l i n g  
and  equ ipp ing  a b a s e  of o p e r a t i o n s ;  and ,  (4) p u r c h a s i n g  a n e w  and  c o m p a t i b l e  
c o m m u n i c a t i o n s  s y s t e m .  In a d d i t i o n ,  i n v e s t m e n t s  b e c a m e  n e c e s s a r y  to 
d e v i s e  and  m a n  new,  i m p r o v e d  and e x p a n d e d  s e r v i c e s  and  p r o g r a m s  w h i c h  
h a d  e i t h e r  b e e n  o v e r l o o k e d  o r  n e g l e c t e d  p r i o r  to the m e r g e r .  1 /  

T h u s ,  the  f i r s t  few y e a r s  of the  c o n s o l i d a t e d  d e p a r t m e n t  r e p r e s e n t e d  
a h i g h l y  c a p i t a l - i n t e n s i v e  p e r i o d .  A l though  the  r e f e r e n c e d  i n v e s t m e n t s  w e r e  
n e c e s s a r y  to c o n s u m m a t e  the  m e r g e r  and  to i m p r o v e  p r e v i o u s l y  s u b s t a n d a r d  
c o n d i t i o n s ,  the  e f f ec t  was  to ba l loon  t o t a l  c o s t s .  O the r  c o m m u n i t i e s  c o n t e m -  
p la t ing  c o n s o l i d a t i o n  m i g h t  w e l l  be p r e p a r e d  f o r  th is  e v e n t u a l i t y .  A l though  
f u t u r e  s a v i n g s  and  e c o n o m i e s  m a y  d e v e l o p  as  the new s y s t e m  m a t u r e s ,  
i n i t i a l  i n v e s t m e n t s  to c o n s o l i d a t e  and r a i s e  the  l e v e l  of po l i c e  s e r v i c e s  to 
a c c e p t i b l e  s t a n d a r d s  wi l l  not  be i n e x p e n s i v e .  

1/ F o r  a d i s c u s s i o n  of p r o g r a m s  and s e r v i c e s  ,deve loped  a f t e r  the  m e r g e r ,  
s e e  W o r k i n g  P a p e r  N u m b e r  VI: The F i r s t  F o u r  Y e a r s  of the C o n s o l i d a t e d  
Law E n f o r c e m e n t  A g e n c y .  
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ECONOMIES OF SCALE 

The investigation of economies of scale in Jacksonville was based 
on the premise that activities which hold the greatest promise for benefiting 
from this concept involve: (I) quantity purchases or the provision of quantity 
services; (Z) the opportunity to utilize more efficient equipment; and, 
(3) the opportunity for greater utilization of specialized skills. 

In a n a l y z i n g  p a r t i c u l a r  a c t i v i t i e s  r e g a r d i n g  the g e n e r a t i o n  of 
e c o n o m i e s  of s c a l e ,  on ly  m o t o r p o o l  s e r v i c e s  s h o w e d  c o n c l u s i v e  a n d  p o s i t i v e  
e v i d e n c e  of s a v i n g s .  It shou ld  be u n d e r s t o o d ,  h o w e v e r ,  tha t  r e s e a r c h  
f i nd ings  c o n c e r n i n g  da t a  p r o c e s s i n g ,  c o m m u n i c a t i o n s  and  s u p p o r t  s e r v i c e s ,  
w e r e  i n c o n c l u s i v e ,  but not  n e g a t i v e .  Tha t  i s ,  d e f i n i t i v e  c o n c l u s i o n s  c o u l d  
not  be d r a w n  b e c a u s e  it was  not p o s s i b l e  to e f f e c t i v e l y  de f ine  " p e r  un i t  
ou tpu t  c o s t s "  due to da t a  l i m i t a t i o n s .  T h u s ,  a l t h o u g h  a c t u a l  s a v i n g s  o r  
e c o n o m i e s  w e r e  not  d o c u m e n t e d ,  i t  shou ld  not be c o n c l u d e d  tha t  e c o n o m i e s  
of s c a l e  w e r e  not  at  p lay .  C o n s e q u e n t l y ,  the  p r e m i s e s  s u r r o u n d i n g  
e c o n o m i e s  of s c a l e  a r e  s t i l l  i n t e r p r e t e d  as t h e o r e t i c a l l y  v a l i d  as  t h e y  m a y  
app ly  to a p o l i c e  s e r v i c e s  m e r g e r .  

TECHNICAL EFFICIENCY 

R e f e r e n c e  is  m a d e  e a r l i e r  in t h i s  c h a p t e r  to the n o t i o n  tha t  s a v i n g s  
p r o d u c e d  by the  c o n s o l i d a t i o n  of p o l i c e  o p e r a t i o n s  m a y  t ake  the  f o r m  of 
a d d i t i o n a l  o r  e x p a n d e d  s e r v i c e s  r a t h e r  t h a n  l o w e r  p e r  un i t  c o s t s .  In 
S e c t i o n  III the t e c h n i c a l  e f f i c i e n c i e s  of the Off ice  of the S h e r i f f  a r e  c o n s i d e r e d  
and  t h i s  no t i on  is s u p p o r t e d .  The  f ind ings  a l s o  s u g g e s t ,  h o w e v e r ,  tha t  the  
s a v i n g s  r e a l i z e d  in J a c k s o n v i l l e :  (1) m a y  o r  m a y  not  be the  r e s u l t  of c h a n g e s  
in the s c a l e  of o p e r a t i o n s ;  and ,  (Z) m a y  or  m a y  not  be the  r e s u l t  of 
" c o n s o l i d a t i o n " .  Tha t  i s ,  the  r e f e r e n c e d  i m p r o v e m e n t s  in t e c h n i c a l  e f f i c i e n c i e s  
c o u l d  h a v e  o c c u r r e d  if c o n s o l i d a t i o n  had  not  t a k e n  p l a c e ,  if  J a c k s o n v i l l e  and  
D u r a l  Coun ty  had  b e e n  ab le  to r e s o l v e  t h e i r  m a j o r  p o l i t i c a l ,  f i n a n c i a l  and  
i n s t i t u t i o n a l  d i f f i c u l t i e s .  

S i g n i f i c a n t l y ,  h o w e v e r ,  as  C h a p t e r  1 e x p l a i n s ,  the  c i t y  and the  
c o u n t y  had  long b e e n  t r o u b l e d  wi th  p r o b l e m s  of th i s  n a t u r e  and  had  not  b e e n  
ab le  to d e v e l o p  an e f f e c t i v e  so lu t ion .  T h u s ,  on Augus t  8, 1967, the  D u r a l  
Coun ty  e l e c t o r a t e  s e l e c t e d  c o n s o l i d a t i o n  as the  b e s t  a v a i l a b l e  so lu t i on .  In 
c o n c l u s i o n ,  a l t h o u g h  s y s t e m  i m p r o v e m e n t s  m i g h t  have  o c c u r r e d  w i thou t  the 
m e r g e r ,  it  is  doubt fu l  in J a c k s o n v i l l e ' s  c a s e .  T h u s ,  c o n s o l i d a t i o n ,  of the 
J a c k s o n v i l l e  v a r i e t y ,  m u s t  be d e f i n e d  as the  v e h i c l e  or  " p r e c i p i t a t o r "  of the 
i m p r o v e m e n t s  d e s c r i b e d  in th i s  p a p e r .  
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DATA A G G R E G A T I O N  AND ANALYSIS 

S e v e r a l  t oo l s  w e r e  e m p l o y e d  as a b a s i s  for  s c r u t i n i z i n g  p o l i c e  
s e r v i c e s  c o s t s  and  t e c h n i c a l  e f f i c i e n c i e s  in J a c k s o n v i l l e .  Two of t h e s e  
t o o l s - - t h e  p r o g r a m - t y p e  budge t  and the  s e r i e s  of p r o d u c t i v i t y  i n d i c a t o r s - -  
cou ld  h a v e  a p p l i c a t i o n  in o t h e r  c o m m u n i t i e s .  In the  c a s e  of J a c k s o n v i l l e ,  
t h e s e  Zools p r o d u c e d  i n f o r m a t i o n  on the  a l l o c a t i o n  of r e s o u r c e s ,  l e v e l s  of 
ou tpu t  f o r  g i v e n  s e r v i c e  a c t i v i t i e s ,  and  r e l a t i v e  c o s t s  of g i v e n  s e r v i c e  
a c t i v i t i e s .  In o t h e r  c o m m u n i t i e s  tha t  h a v e  s e l e c t e d  c o n s o l i d a t i o n  as  a 
c o u r s e  of a c t i o n ,  it  is  f e l t  tha t  a p p l i c a t i o n  of t h e s e  t o o l s  c o u l d  s i g n i f i c a n t l y  
a id  in  p o l i c e  a g e n c y  m a n a g e m e n t .  

F o r  e x a m p l e ,  u s e  of a p r o g r a m - t y p e  budge t  wou ld  a l l o w  p o l i c e  
m a n a g e m e n t  to a s s e s s  a g e n c y  s e r v i c e s  on an  output  b a s i s .  M o r e  s p e c i f i c a l l y ,  
r e s o u r c e s  wou ld  be a l l o c a t e d  to p r o g r a m  c a t e g o r i e s  w h i c h  wou ld  h a v e  d e f i n e d  
g o a l s  and  o b j e c t i v e s .  By m a n i p u l a t i n g  the  a m o u n t  of r e s o u r c e s  a s s i g n e d  
to v a r i o u s  p r o g r a m s  o v e r  t i m e ,  p o l i c e  p e r s o n n e l  cou ld  d e v e l o p  a p r o f i l e  
of the  e f f e c t  of i n c r e a s e d  or  d e c r e a s e d  r e s o u r c e s  on the  a c h i e v e m e n t  of t h e s e  
g o a l s  and  o b j e c t i v e s .  U l t i m a t e l y ,  by e v a l u a t i n g  the  p r o f i l e ,  it w o u l d  be 
p o s s i b l e  to a l l o c a t e  r e s o u r c e s  a c c o r d i n g  to a s c h e d u l e  b a s e d  on the  d e s i r e d  
l e v e l  of a c h i e v e m e n t  of the  v a r i o u s  p r o g r a m s  tha t  o f ten  c o m p e t e  f o r  the  
s a m e ,  l i m i t e d  r e s o u r c e s .  The  p r o g r a m  budge t  a p p r o a c h  c o u l d  be " c i t y  
w i d e "  in n a t u r e  if  a p a r t i c u l a r  l o c a l  g o v e r n m e n t  adop t s  t h i s  f o r m a t .  If it 
d o e s  not ,  h o w e v e r , t h e  p r o g r a m - t y p e  f o r m a t  cou ld  be d e v e l o p e d  s o l e l y  fo r  the  
p o l i c e  a g e n c y  and u s e d  p r i n c i p a l l y  as  an i n t e r n a l  m a n a g e m e n t  i n s t r u m e n t .  

With r e g a r d  to the  s e r i e s  of p r o d u c t i v i t y  i n d i c a t o r s  u s e d  in 
S e c t i o n  III, 1 /  a n u m b e r  of a d v a n t a g e s  c o u l d  be r e a l i z e d  by o t h e r  c o n s o l i d a t i n g  
j u r i s d i c t i o n s .  S p e c i f i c a l l y ,  u se  of the  i n d i c a t o r s  cou ld  p r o v i d e  an ongoing  
o r  p e r i o d i c  c a p a b i l i t y  to e v a l u a t e  the p r o g r e s s  and  i m p r o v e m e n t s  of v a r i o u s  
p o l i c e  a g e n c y  f u n c t i o n s .  F o r  e x a m p l e ,  p o l i c e  o f f i c e r  p r o d u c t i v i t y  cou ld  be 
a s s e s s e d  r e l a t i v e  to c l e a r a n c e s ,  a r r e s t s ,  t r a f f i c  c i t a t i o n s ,  e t c .  Th i s  
i n f o r m a t i o n ,  in t u r n ,  c o u l d  be u s e d  to d e t e r m i n e  the n e e d  to a d j u s t  f i n a n c i a l  
o r  m a n p o w e r  r e s o u r c e s ;  to i n s t i t u t e  m o r e  i n t e n s i v e  e f f o r t s  in p a r t i c u I a r  
s e r v i c e  a r e a s ;  o r ,  to d e v e l o p  p r o g r a m s  to i m p r o v e  o f f i c e r  m o r a l e .  

I/  F o r  a f u r t h e r  d i s c u s s i o n  on p r o d u c t i v i t y  i n d i c a t o r s ,  s ee  W o r k i n g  
P a p e r  N u m b e r  IX: The  E f f e c t  of C o n s o l i d a t i o n  on the  P r o d u c t i v i t y  and  
Qua l i t y  of Law E n f o r c e m e n t  in J a c k s o n v i l l e ,  pp. 3-11.  
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The indicators designed to assess the relative costs of police 
functions might additionally be employed to highlight the need to adjust 
or expand various management policies. For example, if the relative 

cost of issuing a traffic citation began to increase significantly, two 
questions could be asked. First, have the number of current and potential 
violators decreased to the extent that resources can be pulled from the 
traffic unit and placed in an area of greater need? Or, second, has manage- 
ment and/or morale in the traffic unit deteriorated to the extent that 

c o r r e c t i v e  m e a s u r e s  a r e  n e e d e d  ? 

Moreover, although the task of utilizing these indicators in 
conjunction with program productivity and cost data may be time 
consuming, the potential advantages of this approach can be significant. 
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Sec t i on  I 

THE TENOR OF THE TIMES- -CONDITIONS AND ACTIONS 
BEHIND THE MOVE TO CONSOLIDATE 

A COMMUNITY IN CRISIS 

O v e r  the  y e a r s  m u n i c i p a l  c r i s i s  has  s e r v e d  as a p r i m a r y  i n g r e d i e n t  
to q u e s t s  fo r  good g o v e r n m e n t  in J a c k s o n v i l l e .  As e a r l y  as  the m i d - 1 8 0 0 ' s  
the  n e e d  fo r  e c o n o m i c  i m p r o v e m e n t ,  poor  m u n i c i p a l  r e s p o n s e  to the  
d e v a s t a t i o n  of d i s e a s e  o r  h o l o c a u s t ,  and i n e f f i c i e n t  and  c o r r u p t  g o v e r n m e n t  
o p e r a t i o n s  p r o v i d e d  c r i t e r i a  to u n d e r g i r d  r e f o r m .  C o n d i t i o n s  p r o m o t i n g  the 
c o n s o l i d a t i o n  m o v e m e n t  in the  1960 's  a l so  i n v o l v e d  m u n i c i p a l  p r o b l e m s  and 
c r i s i s .  A m o n g  t h e m  w e r e  the i m p a c t  of s u b u r b a n  s p r a w l  on the  c o s t s  and  
qua l i t y  of pub l ic  s e r v i c e s ,  the  d i s a c c r e d i t a t i o n  of the  c i t y ' s  h igh  schoo l ,  
and  the  i n d i c t m e n t  on a v a r i e t y  of c h a r g e s  of a n u m b e r  of m u n i c i p a l  and 
coun ty  o f f i c i a l s .  

Suburban  Sp rawl  and the  Cond i t i on  of the A r e a ' s  Pub l i c  F a c i l i t i e s  

In the  1960 ' s ,  J a c k s o n v i l l e  was  f a c e d  wi th  a p r o b l e m  c o m m o n  to 
m a n y  of our  n a t i o n ' s  c i t i e s :  a g rowing  popu la t ion  in u n i n c o r p o r a t e d  a r e a s  
a d j a c e n t  to the  c i ty  and a d e c l i n i n g  i n n e r  c i ty .  Th is  c o n d i t i o n  was  c o m -  
p o u n d ed  by d e c a y i n g  and i n a d e q u a t e  m u n i c i p a l  f a c i l i t i e s  and s e r v i c e s .  M o r e  
s p e c i f i c a l l y ,  b e t w e e n  1950 and 196 5, J a c k s o n v i l l e ' s  popu la t i on  d e c l i n e d  by  
m o r e  than  6 , 5 0 0  peop le ,  o r  a p p r o x i m a t e l y  t h r e e  p e r c e n t .  Dur ing  th i s  s a m e  
p e r i o d ,  D u r a l  Coun ty ' s  popu la t ion  o u t s i d e  the  City of J a c k s o n v i l l e  g r e w  by 
m o r e  than  a q u a r t e r  m i l l i o n ,  an i n c r e a s e  of n e a r l y  230 p e r c e n t .  M o r e o v e r ,  
as  m i d d l e - c l a s s  wh i t e s  f l ed  to the  s u b u r b s ,  l o w e r - i n c o m e  g r o u p s ,  m o s t l y  
b l a c k s ,  b e c a m e  h i g h l y  c o n c e n t r a t e d  in  the  c i ty .  

Dur ing  the  1960 ' s ,  whi le  s o m e  p r o g r e s s  was  m a d e  to a m e l i o r a t e  
c e r t a i n  of the  b l igh t ing  i n f l u e n c e s  a long the c i t y ' s  d e c a y i n g  w a t e r f r o n t ,  
l i t t l e  was  done  to u p g r a d e  m u n i c i p a l  s e r v i c e s  and f a c i l i t i e s .  S a n i t a r y  s e w a g e ,  
fo r  e x a m p l e ,  had  r e a c h e d  a s ta te  of c r i s i s  wi th  n e e d e d  i m p r o v e m e n t s  
e s t i m a t e d  at n e a r l y  $250 m i l l i o n  j u s t  p r i o r  to c o n s o l i d a t i o n .  F u r t h e r ,  p o l l u -  
t ion  o f the  St. J o h n ' s  R i v e r - - J a c k s o n v i l l e ' s  n a u t i c a l  l ink  to the  A t l a n t i c - -  
had  a l s o  r e a c h e d  c r i s i s  s t age ,  with the  City of J a c k s o n v i l l e  d u m p i n g  n e a r l y  
80 p e r c e n t  of i ts  r aw s e w a g e  d i r e c t l y  into the  r i v e r .  Pub l i c  d i s s a t i s f a c t i o n  

187 



I 
! 

I 
i 
I 
I 
I 
I 
I 
I 
! 

I 
! 

l 
I 
l 
II 

I 
g 

a l s o  a b o u n d e d  due to the  r e p o r t e d  i n a d e q u a c y  of po l i ce  and f i r e  p r o t e c t i o n  
in the  old  coun ty ,  the  h igh  and d i s p r o p o r t i o n a t e  cos t  of runn ing  c i ty  and  
coun ty  g o v e r n m e n t s ,  the  r i s i n g  c r i m e  r a t e ,  and  the  w i d e s p r e a d  and 
d e t e r i o r a t i n g  s l u m s  in the  c i ty .  In s h o r t ,  coun ty  and l o c a l  g o v e r n m e n t  
had  not  kep t  pace  wi th  the chang ing  n e e d s  of the  J a c k s o n v i l l e  a r e a .  

The School  C r i s i s  

The  publ ic  s c h o o l  c r i s i s  wh ich  a r o s e  in the  m i d - 1 9 6 0 ' s  was  
c l e a r l y  the  r e s u l t  of publ ic  n e g l e c t .  V o t e r s  c o n t i n u a l l y  t u r n e d  down s c h o o l  
bond i s s u e s ,  whi le  c l a i m s  of m i s m a n a g e m e n t  by schoo l  a d m i n i s t r a t i o n  
b e c a m e  c o m m o n p l a c e .  T i m e  a f t e r  t i m e  bond i s s u e s  to u p g r a d e  p h y s i c a l  
f a c i l i t i e s ,  p r o v i d e  m o r e  t e a c h e r s  and t ex tbooks  and  i m p r o v e  s c h o o l  m a n a g e -  
m e n t  and  o r g a n i z a t i o n  w e r e  d e n i e d  a p l u r a l i t y  at the  po l l s .  Thus ,  w h e n  the  
a r e a ' s  h igh  s choo l s  w e r e  d i s a c c r e d i t e d  by the  S o u t h e r n  A s s o c i a t i o n  of 
C o l l e g e s  and  Schoo l s  in  1964, i t  shou ld  not have  c o m e  as  a s u r p r i s e  to the  
c i t i z e n s .  The p r i m a r y  r e a s o n  g i v e n  for  the  d i s a c c r e d i t a t i o n  Was the  g e n e r a l l y  
poor  c o n d i t i o n  of the  s c h o o l  s y s t e m  and i ts  l a c k  of f i n a n c i a l  s u p p o r t  wh ich  
had  r e s t r i c t e d  the  a d e q u a t e  u p k e e p  of b u i l d i n g s ,  i n s u f f i c i e n t  t e x t b o o k s  and  
f a c i l i t i e s  and  l a c k  of a d m i n i s t r a t i v e  p lann ing  and o r g a n i z a t i o n .  Yet ,  the  
d i s a c c r e d i t a t i o n  was  a s h o c k  which  b rough t  m a n y  c i t i z e n s  f ace  to face  wi th  
t h e i r  l o n g - t i m e  apa thy  and i n d i f f e r e n c e  to g o v e r n m e n t a l  a f f a i r s .  

T h e r e  w e r e  s e v e r a l  r e a s o n s  why the  s choo l  c r i s i s  p l a y e d  a r o l e  in 
the  J a c k s o n v i l l e  c o n s o l i d a t i o n  p r o c e s s .  F i r s t ,  due to i t s  v e r y  n a t u r e  it was  
a d o m i n a n t  i s s u e  in l o c a l  p o l i t i c s  fo r  n e a r l y  a y e a r  p r i o r  to J a n u a r y ,  1965, 
w h e n  the  e f fo r t  to c o n s o l i d a t e  was  i n i t i a t ed .  Dur ing  th i s  p e r i o d  the l i n e s  
w e r e  d r a w n  b e t w e e n  the  "good  g o v e r n m e n t  p e o p l e "  who fought  to r e f o r m  the 
s y s t e m ,  and  the  p o l i t i c i a n s  and  t h e i r  s u p p o r t e r s  who r e m a i n e d  l e t h a r g i c  
as  to the  r e s u l t s  tha t  r e f o r m  would  p r o v i d e .  T h e s e  "ba t t l e  l i n e s "  r e m a i n e d  
t h r o u g h o u t  the  c o n s o l i d a t i o n  c o n t r o v e r s y .  Second ,  v i c t o r i e s  ga ined  by good 
g o v e r n m e n t  f o r c e s  o v e r  the  e s t a b l i s h e d  p o l i t i c a n s  r e g a r d i n g  th is  i s s u e  p r o -  
v ided  e v i d e n c e  tha t  the  c i ty  and coun ty  p o l i t i c a l  m a c h i n e  cou ld  be b e a t e n .  
C o n s e q u e n t l y ,  a " s p i r i t  of r e f o r m "  b e g a n  to s w e e p  the  c o m m u n i t y .  T h i r d ,  
the  s c h o o l  c r i s i s  i l l u s t r a t e d  the  e thos  of the c o m m u n i t y - - a p a t h y  had  a l l o w e d  
t h ings  to s l i de  into c r i s i s .  

The G r a n d  Jury I n d i c t m e n t s  

Dur ing  the l a t t e r  ha l f  of 1966 p r o p o n e n t s  of g o v e r n m e n t a l  r e f o r m  
w e r e  p r e s e n t e d  wi th  an a d d i t i o n a l  windfa l l .  R e s p o n d i n g  to c h a r g e s  of 
g o v e r n m e n t a l  w a s t e  and c o r r u p t i o n ,  a g r a n d  j u r y  c o n d u c t e d  a s w e e p i n g  
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i n v e s t i g a t i o n  of l o c a l  g o v e r n m e n t .  E igh t  c i t y  and two coun ty  o f f i c i a l s  
w e r e  s u b s e q u e n t l y  i n d i c t e d .  A lbe i t  the  i n d i c t m e n t s  w e r e  on ly  c h a r g e s ,  
not  c o n v i c t i o n s ,  m a n y  peop le  d id  not  m a k e  the d i s t i n c t i o n .  F u r t h e r ,  due 
to the  fac t  tha t  the  j u r y  c o n s i s t e d  of a v e r a g e  c i t i z e n s  c h o s e n  at r a n d o m  
f r o m  the  c o u n t y  r o l l  of r e g i s t e r e d  v o t e r s ,  i t s  a c t i o n s  c a r r i e d  we igh t  wi th  
the  t o t a l p o p u l a c e ;  and ,  un l ike  a "b lue  r i b b o n "  g r o u p  m a d e  up of the  b u s i n e s s  
and c u l t u r a l  e l i t e ,  i t  cou ld  not  be a c c u s e d  of u l t e r i o r  m o t i v e s  or  c a p r i c i o u s  
d e s i r e s  to " g e t "  the  p o l i t i c i a n s .  M o r e o v e r ,  the  g r a n d  j u r y  c o n f i r m e d  the 
w o r s t  s u s p i c i o n s  of m a n y  about  i n e f f i c i e n c y  and c o r r u p t i o n  in h igh  p l a c e s .  

A n o t h e r  i m p o r t a n t  f a c t o r  was  tha t  the g r a n d  j u r y  i n v e s t i g a t i o n s  
and  i n d i c t m e n t s  o c c u r r e d  d u r i n g  a t i m e  when  the  " q u e s t  fo r  r e f o r m "  was  
be ing  v i g o r o u s l y  p u r s u e d .  A s p e c i a l  c o m m i s s i o n  a u t h o r i z e d  by the  F l o r i d a  
Sta te  L e g i s l a t u r e  had  b e e n  i n v e s t i g a t i n g  the  o r g a n i z a t i o n ,  func t ion  and 
o p e r a t i o n s  of l oca l  g o v e r n m e n t  when  the  j u r y  c o n v e n e d .  1 /  The  c o m m i s s i o n ' s  
f i n d i n g s  and  r e c o m m e n d a t i o n s  w e r e  r e l e a s e d  fo l lowing  the  a c t i o n s  of t he  
c i t i z e n s  j u r y .  The  a t m o s p h e r e  for  r e f o r m  c r e a t e d  by the  o m b u d s m a n - l i k e  
w o r k  of the  j u r y  c o u p l e d  wi th  the f ind ing  of the  c o m m i s s i o n  p r o v i d e d  the  
c a p s t o n e  to c o n s o l i d a t i o n  d e l i b e r a t i o n s .  

L o c a l  G o v e r n m e n t s  in  Duval  County  

P r i o r  to c o n s o l i d a t i o n ,  t h e r e  w e r e  n ine  d i s t i n c t  l o c a l  g o v e r n m e n t  
w i th in  the  a r e a  to  be m e r g e d :  the  coun ty ,  the  c i t i e s  of J a c k s o n v i l l e ,  
J a c k s o n v i l l e  B e a c h ,  At lan t i c  B e a c h  and Neptune  B e a c h ,  the  town of Ba ldwin ,  
an a i r  i m p r o v e m e n t  a u t h o r i t y  and two m o s q u i t o  c o n t r o l  d i s t r i c t s .  The four  
m u n i c i p a l i t i e s  o t h e r  than  the Ci ty  of J a c k s o n v i l l e  c o n t a i n e d  a p p r o x i m a t e l y  
four  p e r c e n t  of the  to ta l  coun ty  popu la t ion .  None abu t t ed  J a c k s o n v i l l e  
d i r e c t l y  and  e a c h  m a i n t a i n e d  s m a l l  s c a l e  m u n i c i p a l  o p e r a t i o n s  w h e n  c o m p a r e d  
wi th  the  c o u n t y  and  the City of J a c k s o n v i l l e .  Many  c l a i m  tha t  the  pauc i t y  of 
a u t o n o m o u s  g o v e r n m e n t s  c o u p l e d  wi th  the  n a t u r e  of l oca l  g o v e r n m e n t  
s t r u c t u r e s  and  the  o u t c r y  of c i t i z e n s  for  b e t t e r  s e r v i c e s ,  c l e a r l y  f a c i l i t a t e d  
c i t y - c o u n t y  c o n s o l i d a t i o n  in J a c k s o n v i l l e .  

The G o v e r n m e n t  In s t i t u t i ons  P r i o r  to C o n s o l i d a t i o n  

The  coun ty  ha s  a lways  b e e n  an i m p o r t a n t  l e v e l  of g o v e r n m e n t  in the 
south .  It was  o r i g i n a l l y  e s t a b l i s h e d  to m i n i s t e r  the  g o v e r n m e n t a l  a f f a i r s  
of a r u r a l  c o n s t i t u e n c y .  In F l o r i d a ,  as in m o s t  s t a t e s ,  it is a s u b d i v i s i o n  
of s t a t e  g o v e r n m e n t  wh ich  m a k e s  the  State  L e g i s l a t u r e  i ts  l e g i s l a t i v e  a r m .  
Thus ,  b i l l s  app ly ing  to a s p e c i f i c  coun ty  o r i g i n a t e  wi th  the  c o u n t y ' s  d e l e g a -  
t ion  to the  l e g i s l a t u r e ,  wi th  the  e n t i r e  s t a t e ' s  e l e c t e d  r e p r e s e n t a t i v e s  
s u b s e q u e n t l y  ac t ing  on l o c a l  p r o b l e m s .  

l /  The n a t u r e  and a c t i v i t i e s  of the  c o m m i t t e e s  a r e  r e v i e w e d  be low in the  
s e c t i o n  dea l i ng  wi th  The D e c i s i o n  to C o n s o l i d a t e  and  the  M e c h a n i c s  of 
the  P o l i t i c a l  P r o c e s s .  
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P r i o r  to c o n s o l i d a t i o n ,  Duval  County  w a s  r e s p o n s i b l e  f o r  the 
g o v e r n a n c e  of a l l  u n i n c o r p o r a t e d  a r e a s  w i th in  i ts  bounda ry .  As a s u b -  
d i v i s i o n  of the s t a te  wi thout  h o m e  r u l e  p o w e r s ,  the  c i t i z e n s  e l e c t e d  m o r e  
than  50 c o u n t y w i d e  o f f i c e r s .  In add i t i on  to a b o a r d  of c o u n t y c o m m i s s i o n e r s  
tha t  was  in c h a r g e  of a d m i n i s t e r i n g  m o s t  coun ty  a c t i v i t i e s ,  a coun ty  budge t  
c o m m i s s i o n  f u n c t i o n e d  a long wi th  an e l e c t e d  s c h o o l  b o a r d  and c i v i l  s e r v i c e  
b o a r d .  O t h e r  coun ty  e l e c t e d  o f f i c i a l s  inc luded"  the  c l e r k  of the c i r c u i t  
c o u r t ,  s h e r i f f ,  t ax  a s s e s s o r ,  tax  c o l l e c t o r ,  s u p e r v i s o r  of r e g i s t r a t i o n ,  
c l e r k  of c r i m i n a l  c o u r t ,  s t a t e ' s  a t t o r n e y ,  publ ic  d e f e n d e r ,  n ine  c o n s t a b l e s ,  
n ine  j u s t i c e s  of the  p e a c e ,  two coun ty  j u d g e s ,  two s m a l l  c l a i m s  c o u r t  
j u d g e s ,  two j u v e n i l e  c o u r t  j u d g e s ,  t h r e e  c r i m i n a l  c o u r t  j u d g e s ,  and e l e v e n  
c i r c u i t  c o u r t  j u d g e s .  

I n c o r p o r a t e d  as a h o m e  r u l e  c i ty ,  J a c k s o n v i l l e  had  a m a y o r -  
c o m m i s s i o n - c o u n c i l  f o r m  of g o v e r n m e n t ,  un ique  a m o n g  c i t i e s  in the  Un i t ed  
S t a t e s  p r i o r  to c o n s o l i d a t i o n .  The s t r u c t u r e  was  a u t h o r i z e d  in a c h a r t e r  
da t ing  b a c k  to the  1880 's  and was  h e r a l d e d  by s o m e  for  i ts  " c h e c k s  and  
b a l a n c e s " .  B r i e f l y ,  the  m a y o r  s e r v e d  as the  e x e c u t i v e  o f f i c e r  of the  c i ty ,  
sa t  as  p e r m a n e n t  c h a i r m a n  of the  City C o m m i s s i o n  and h e l d  the off ice  of the 
C o m m i s s i o n e r  of Pub l i c  Safe ty .  The C o m m i s s i o n ,  the  c i t y ' s  a d m i n i s t r a t i v e  
body ,  had  f ive  m e m b e r s ,  e a c h  r e s p o n s i b l e  for  the  a d m i n i s t r a t i o n  o f  c e r t a i n  
c i t y  d e p a r t m e n t s .  The C o u n c i l ' s  n ine  m e m b e r s  p a s s e d  a l l  c i ty  o r d i n a n c e s ,  
s e t  t ax  r a t e s ,  c o n t r o l l e d  the  budge t  and a p p r o p r i a t e d  funds .  O the r  e l e c t i v e  
o f f i c e r s  in the  c i ty  w e r e  the  c i t y  r e c o r d e r ,  t r e a s u r e r ,  m u n i c i p a l  judge  
and t ax  a s s e s s o r .  

M o r e o v e r ,  a l l  t h e s e  e l e c t e d  o f f i c i a l s  m a d e  for  an e x t r e m e l y  long 
ba l lo t .  T h e r e  w e r e  50 coun tywide  o f f i c e r s ,  not  i nc lud ing  16 m e m b e r s  of 
the  l e g i s l a t i v e  d e l e g a t i o n .  T h e r e  w e r e  a l so  24 o f f i c i a l s  that  r e p r e s e n t e d  
v a r i o u s  d i s t r i c t s  and 18 c i t y  o f f i c i a l s .  Thus ,  m o s t  coun ty  v o t e r s  e l e c t e d  
68 s e p a r a t e  o f f i c i a l s  (71 if t h e y  l i ved  in a m o s q u i t o  c o n t r o l  d i s t r i c t } ,  wh i l e  
c i t y  v o t e r s  e l e c t e d  86 p e r s o n s .  F u r t h e r ,  the  m y r i a d  g o v e r n m e n t  s t r u c t u r e s  
and  t h e i r  " c o m p l e x i t y "  w e r e  f r e q u e n t l y  c r i t i c i z e d  fo r  m a k i n g  p o s i t i v e  ac t ion  
d i f f i cu l t ,  and the  " p i n n i n g "  of r e s p o n s i b i l i t y  i m p o s s i b l e .  This  labry i .u th ian  
s t r u c t u r e  of g o v e r n m e n t  was  c l e a r l y  a c a n d i d a t e  fo r  r e f o r m  and r e o r g a n i z a -  
t ion ;  e s p e c i a l l y  w h e n  c o n s i d e r e d  in r e l a t i o n  to the  c r i s i s  be ing  s  by the  
c o m m u n i t y  a t - l a r g e .  

Law E n f o r c e m e n t  S e r v i c e s  

P r i o r  to the  m e r g e r ,  the  two m a j o r  law e n f o r c e m e n t  a g e n c i e s  
w e r e  the  D u r a l  County  S h e r i f f ' s  D e p a r t m e n t  and  the  Ci ty  of J a c k s o n v i l l e  
P o l i c e  D e p a r t m e n t .  P o l i c e  s e r v i c e s  in the u n i n c o r p o r a t e d  a r e a s  of the  coun ty  
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w e r e  p r o v i d e d  by  the  S h e r i f f ' s  D e p a r t m e n t ,  w h i c h  was  f r e q u e n t l y  c r i t i c i z e d  
f o r  i t s  l a c k  of p a t r o l  c a r  c o v e r a g e .  The c i ty  p o l i c e  d e p a r t m e n t  s e r v i c e d  
t h o s e  w i t h i n  the  c i t y ' s  m u n i c i p a l  b o u n d a r i e s .  The  p o l i c e  d e p a r t m e n t  h a d  
r e c e i v e d  a m a j o r  " f ace  l i f t "  j u s t  b e f o r e  c o n s o l i d a t i o n  to c o r r e c t  v a r i o u s  
organization and management problems. 

M o r e  s p e c i f i c a l l y ,  in t e r m s  of s i z e  and  m a n p o w e r ,  the l a r g e s t  
p o l i c i n g  a g e n c y  was  t he  J a c k s o n v i l l e  P o l i c e  D e p a r t m e n t .  It had  a p p r o x i m a t e l y  
400 u n i f o r m e d  o f f i c e r s  and  o v e r  80 s u p p o r t  p e r s o n n e l .  It r e p o r t e d  a r a t i o  
of 2 . 0  o f f i c e r s  p e r  1 ,000  p o p u l a t i o n  p r i o r  to c o n s o l i d a t i o n ;  a r a t i o  w h i c h  
e x c e e d e d  the  n a t i o n a l  a v e r a g e  fo r  c i t i e s  of s i m i l a r  s i z e .  F u r t h e r ,  the  
d e p a r t m e n t ,  w h i l e  w e l l  m a n n e d ,  was  in the  p r o c e s s  of be ing  r e o r g a n i z e d  
in  r e l a t i o n  to a p l an  p r e p a r e d  by the  I n t e r n a t i o n a l  A s s o c i a t i o n  of Ch ie f s  of 
P o l i c e  in l a t e  1964. M o r e o v e r ,  wh i l e  the  d e p a r t m e n t  had  not  fu l l y  i m p l e -  
m e n t e d  the  r e v i s e d  o r g a n i z a t i o n  p lan ,  it  w a s  m a n n e d ,  s t r u c t u r e d ,  and  was  
b e g i n n i n g  to f u n c t i o n  c o n s i s t e n t  wi th  c o n t e m p o r a r y  t e n e t s  of po l i c e  
a d r n i n i s t r a t i c n .  

The  S h e r i f f ' s  D e p a r t m e n t  had  a p p r o x i m a t e l y  Z70 s w o r n  o f f i c e r s  
and  s o m e  70 s u p p o r t  e m p l o y e e s .  As c o m p a r e d  wi th  the  n a t i o n a l  a v e r a g e  of 
u n i f o r m e d  p o l i c e  o f f i c e r s  p e r  1 ,000  p o p u l a t i o n  p r i o r  to c o n s o l i d a t i o n ,  the 
S h e r i f f ' s  D e p a r t m e n t  was  n o t a b l y  u n d e r s t a f f e d ,  wi th  a r a t i o  of l e s s  t han  
one  s w o r n  o f f i c e r  p e r  1 ,000  popu la t i on .  As a r e s u l t ,  the  d e p a r t m e n t  was  
u n a b l e  to  f o l l o w  up 40 p e r c e n t  of the  m a j o r  c r i m e s  c o m m i t t e d  in the  a r e a .  
F u r t h e r ,  d u r i n g  e v e n i n g  and  n ight  h o u r s ,  a h igh  c r i m e  p e r i o d ,  t h e r e  w e r e  
o n l y  12 p a t r o l  c a r s  on du ty  in  the  e n t i r e  800 s q u a r e  m i l e  a r e a ;  e a c h  c a r  
r e s p o n s i b l e  f o r  an  a r e a  t w i c e  the  s i ze  of the  Ci ty  of J a c k s o n v i l l e .  S i m i l a r l y ,  
t h e  m a n p o w e r  s h o r t a g e  on ly  p e r m i t t e d  the  r e c o r d s  c e n t e r  of the d e p a r t m e n t  
to r e m a i n  open  s i x t e e n  h o u r s  a day .  T h u s ,  wh i l e  the  S h e r i f f  was  m a k i n g  
e v e r y  e f f o r t  to app ly  m o d e r n  p o l i c i n g  t e c h n i q u e s ,  it  was  c o n s e r v a t i v e l y  
e s t i m a t e d  tha t  the  d e p a r t m e n t ' s  m a n p o w e r  s h o r t a g e  w a s  so s e v e r e  tha t  the  
f o r c e  c o u l d  h a v e  b e e n  " d o u b l e d "  and e f f e c t i v e l y  u s e d  wi thou t  o v e r l a p  o r  
d u p l i c a t i o n .  

T H E  DECISION TO C O N S O L I D A T E  AND THE MECHANICS  OF THE 
P O L I T I C A L  P R O C E S S  

The  d e m o c r a t i c  f o r m  of g o v e r n m e n t  h a s  c e r t a i n  i n h e r e n t  c h a r a c t e r -  
i s t i c s  w h i c h  f r u s t r a t e d  J a c k s o n v i l l e ' s  c o n s o l i d a t i o n  a r c h i t e c t s  and  p e r m i t t e d  
the  a n t a g o n i s t s  of r e f o r m  to t ake  s t e p s  to b l o c k  the  u l t i m a t e  m e r g e r .  The  
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f r a m e r s  of the  c o n s o l i d a t i o n  c h a r t e r  i n c l u d e d  l o c a l  p o l i t i c i a n s ,  m e m b e r s  
of the  D u r a l  County  d e l e g a t i o n  to the  F l o r i d a  S ta te  L e g i s l a t u r e ,  t h e  s t a t e  
l e g i s l a t o r s  t h e m s e l v e s ,  and the l o c a l  e l e c t o r a t e .  The o r i g i n a l  r e f o r m  
p r o p o s a l  h a d  to be a l t e r e d  in v a r i o u s  ways  to a c c o m m o d a t e  the  w h i m s ,  
d e s i r e s  and  n e e d s  of p e r s o n s  a c t i v e  in  the  a d o p t i o n  p r o c e s s .  In s h o r t ,  
t hough  log ic  and  t e n e n t s  of good g o v e r n m e n t  u n d e r g i r d e d  the  p r o p o s e d  
c h a r t e r ,  " p r a c t i c a l  p o l i t i c s "  and  i t s  r e s u l t a n t  t r a d e  offs and  c o m p r o m i s e s  
p l a y e d  an  i m p o r t a n t  r o l e  in J a c k s o n v i l l e ' s  s u c c e s s f u l  vote  to c o n s o l i d a t e .  

The  M a n i f e s t o  fo r  C o n s o l i d a t i o n  

As r e v i e w e d  a b o v e ,  t h e  1960 's  had  b r o u g h t  c r i s i s  to J a c k s o n v i l l e ' s  
g o v e r n m e n t a l  i n s t i t u t i o n s .  As a r e s u l t ,  t h e r e  w a s  a g e n e r a l  f e e l i n g  tha t  
b u s i n e s s  was  s u f f e r i n g  and  tha t  poo r  g o v e r n m e n t - - c o r r u p t  and  i n e f f i c i e n t - -  
was  p a r t l y  to b l a m e .  T h u s ,  s p u r r e d  by s e v e r a l  p r o m i n e n t  b u s i n e s s m e n ,  
on J a n u a r y  19, 1965, a r e q u e s t  w a s  s u b m i t t e d  to the c o u n t y ' s  l e g i s l a t i v e  
d e l e g a t i o n  to t ake  a c t i o n  w h i c h  would  p e r m i t  the  s t u d y  and  s u b s e q u e n t  
" v o t e "  on i m p r o v e m e n t s  to g o v e r n m e n t  in Duva l  Coun ty .  

A f t e r  m u c h  w r a n g l i n g ,  the  d e l e g a t i o n  a g r e e d  to the  r e q u e s t  and  
s e t t l e d  on a m e t h o d  to e s t a b l i s h  a s tudy  c o m m i s s i o n  t ha t  wou ld  e x a m i n e  
the  c i t y  and  c o u n t y  g o v e r n m e n t s .  The  r e s u l t i n g  c o m m i s s i o n  was  c o m p r i s e d  
of a d i v e r s e  s a m p l i n g  of c o m m u n i t y  l e a d e r s ,  w i th  d o w n t o w n  b u s i n e s s m e n  
and  a t t o r n e y s  r e p r e s e n t i n g  m o r e  t han  ha l f  the  m e m b e r s .  L a b o r  l e a d e r s ,  
a c c o u n t a n t s ,  a r c h i t e c t s ,  p h y s i c i a n s  and  e d u c a t o r s ,  i nc lud ing  fou r  B l a c k s  
and  s ix  w o m e n  a l s o  s e r v e d .  In s h o r t ,  the  c o m m i s s i o n  r e p r e s e n t e d  b u s i n e s s  
i n t e r e s t s  and ,  at  the  s a m e  t i m e ,  p r o v i d e d  f o r  input  f r o m  a v a r i e t y  of o t h e r  
c o m m u n i t y  g r o u p s .  

F o l l o w i n g  s u c c e s s f u l  e f f o r t s  :to r a i s e  f i n a n c i n g  fo r  i t s  w o r k  and  to 
appo in t  a f u l l - t i m e  pa id  d i r e c t o r ,  the d e c i s i o n  was  m a d e  to  u s e  c o m m i s s i o n  
m e m b e r s ,  as  o p p o s e d  to an o u t s i d e  c o n t r a c t o r ,  to c a r r y  out  the w o r k  of the  
g r o u p .  Th i s  a p p r o a c h  was  t a k e n  to i n s u r e  tha t  c o m m i s s i o n  f i n d i n g s  w e r e  
r e c e i v e d  and  v i e w e d  as  l o c a l  s t a t e m e n t s  of n e e d e d  i m p r o v e m e n t s ,  r a t h e r  
t h a n  c o n s u l t a n t  r e c o m m e n d a t i o n s  tha t  w e r e  not  so c l o s e l y  and i n t i m a t e l y  
r e s p o n s i v e  to the p r o b l e m s  of J a c k s o n v i l l e .  C o n s e q u e n t l y ,  s ix  t a s k  f o r c e s  
w e r e  f o r m e d  f r o m  a m o n g  c o m m i s s i o n  m e m b e r s  to  b e g i n  e x a m i n i n g  g o v e r n -  
m e n t  c a p a b i l i t i e s  in D u r a l  County .  

By  l a te  J a n u a r y ,  1967, the  C o m m i s s i o n  had  c o m p l e t e d  i ts  a n a l y s i s  
and  d r a f t e d  a p lan  f o r  the c o n s o l i d a t i o n  of D u v a l  Coun ty  and  a l l  f ive  of i ts  
m u n i c i p a l i t i e s .  All  g o v e r n m e n t a l  o p e r a t i o n s  w e r e  to be v e s t e d  in one c o u n t y -  
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w i d e ,  s t r o n g  m a y o r - c o u n c i l  f o r m  of g o v e r n m e n t .  The m a y o r  was  to h a v e  
the  p o w e r  to appo in t  the  h e a d s  of m a j o r  d e p a r t m e n t s  i nc lud ing  the  ch i e f  law 
e n f o r c e m e n t  o f f i c e r  w h o s e  t i t l e  would  con t inue  as she r i f f .  Two tax ing  d i s -  
t r i c t s  w e r e  a l so  p l anned :  an u r b a n  s e r v i c e s  d i s t r i c t ,  i n i t i a l l y  c o v e r i n g  the  
s a m e  a r e a s  as  the  old  m u n i c i p a l i t i e s ,  and a g e n e r a l  s e r v i c e s  d i s t r i c t .  The 
two k i n d s  of d i s t r i c t s  w e r e  d e s i g n e d  to r e s p o n d  to the l e v e l s  of s e r v i c e s  
n e e d e d  in  the  c o n s o l i d a t e d  c i ty .  In add i t i on ,  a n o n - p a r t i s a n  s c h o o l  b o a r d  
and  a r e v a m p e d  c o u r t  s t r u c t u r e  w e r e  p r o p o s e d .  

In s h o r t ,  u n d e r  the p lan  w h i c h  was  p r i n t e d  in book  f o r m  and  
r e f e r r e d  to as  the  B l u e p r i n t  for  I m p r o v e m e n t ,  a l l  v o t e r s  would  e l e c t  a 
t o t a l  of Z5 o f f i c i a l s ;  a c o n s i d e r a b l e  r e d u c t i o n  f r o m  the  l e n g t h y  ba l lo t  of 
the  pas t .  F u r t h e r ,  the  p r o p o s e d  g o v e r n m e n t  s t r u c t u r e  was  d e s i g n e d  to 
p r o v i d e  for  the  e f f i c i e n t  d e l i v e r y  of m u n i c i p a l  s e r v i c e s  t h r o u g h  a s t r u c t u r e  
w h i c h  i n s u r e d  tha t  r e s p o n s i b i l i t y  would  be " p i n p o i n t e d "  fo r  v a r i o u s  o f f i c i a l  
f u n c t i o n s .  It is i m p o r t a n t  to no te  tha t  th i s  p r o p o s a l  was  i s s u e d  dur ing  a 
t i m e  of c o n t r o v e r s y  and d e c r e a s i n g  c o n f i d e n c e  in l o c a l  g o v e r n m e n t - - t h e  
g r a n d  j u r y  i n d i c t m e n t s  r e f e r r e d  to a b o v e  had  b e e n  i s s u e d  in la te  1966 and a 
s e c o n d  j u r y  was  c o n v e n e d  in e a r l y  1967 to c o n t i n u e  p r o b i n g  g o v e r n m e n t  
m i s m a n a g e m e n t  and c o r r u p t i o n .  

P r a c t i c  al  P o l i t i c  s 

B e f o r e  a r e o r g a n i z a t i o n  plan can  be s u b m i t t e d  to a vo te  in  F l o r i d a ,  
the  s t a t e  l e g i s l a t u r e  m u s t  a p p r o v e  a c h a r t e r  and pas s  a b i l l  p r o v i d n g  
r e f e r e n d u m .  The  p o w e r  of u l t i m a t e l y  de f in ing  the  p lan  to be vo t ed  upon 
r e s t s  wi th  the  coun ty  l e g i s l a t i v e  d e l e g a t i o n .  In add i t i on ,  h o w e v e r ,  the  
p e o p l e  to be a f f e c t e d  by  the  p r o p o s a l  a l so  have  the  o p p o r t u n i t y  to b e c o m e  
i n v o l v e d  by m e a n s  of publ ic  h e a r i n g s .  Thus ,  the  B l u e p r i n t  fo r  c o n s o l i d a t i o n  
was  s c r u t i n i z e d  by the c i t i z e n s  of Duval  County ,  l o c a l  p o I i t i c i a n s ,  the e l e c t e d  
d e l e g a t i o n  to the s t a te  l e g i s l a t u r e  and the  l e g i s l a t u r e  i t s e l f .  

As m i g h t  be e x p e c t e d ,  a v a r i e t y  o f  s u b s t a n t i v e  c h a n g e s  r e s u l t e d  
f r o m  the  p r o c e s s .  A m o n g  t h e m  w e r e  an a m e n d m e n t  wh ich  p r o v i d e d  a l oca l  
op t ion  to the  B e a c h  c o m m u n i t i e s  and the  Town of Ba ldwin  to b e c o m e  p a r t  
of the  new  g o v e r n m e n t  or  to r e m a i n  i n d e p e n d e n t ;  a s t i p u l a t i o n  wh ich  c a l l e d  
fo r  the  c o n f i r m a t i o n  o f  the  m a y o r ' s  a p p o i n t m e n t s  and  budge t  by the counc i l ;  
ad v a l o r e r n  tax  l i m i t s  for  the  g e n e r a l  and u r b a n  s e r v i c e s  d i s t r i c t s ;  for  the  
e l e c t i o n  of the o f f i ces  of s h e r i f f ,  s u p e r v i s o r  of e l e c t i o n s ,  tax a s s e s s o r ,  
and  t ax  c o l l e c t o r ;  and,  the  e l i m i n a t i o n  of the  p r o p o s e d  c o u r t  r e s t r u c t u r i n g .  
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U n d e r s t a n d a b l y ,  the a r c h i t e c t s  of the  o r i g i n a l  c o n s o l i d a t i o n  p lan  
w e r e  d i s a p p o i n t e d  a t  the  c h a n g e s ,  p a r t i c u l a r l y  the  p r o v i s i o n  w e a k e n i n g  
the  a u t h o r i t y  of the  m a y o r  and  the  e l e c t i v e  s t a tus  of the s h e r i f f .  N o n e t h e -  
l e s s ,  pub l i c  a d m i n i s t r a t i o n  t h e o r y  gave  way  to t r a d i t i o n ;  and ,  on Augus t  8, 
1967, s l i g h t l y  m o r e  than  two and  one ha l f  y e a r s  a f t e r  c o m m u n i t y  l e a d e r s  
h a d  d e c i d e d  to p u r s u e  the  i s s u e  of g o v e r n m e n t  r e o r g a n i z a t i o n ,  the  q u e s t i o n  
wen t  to the v o t e r s .  As a r e s u l t  of a v i g o r o u s  c a m p a i g n  wi th  e x t e n s i v e  m e d i a  
c o v e r a g e  m o r e  t han  84; 000 v o t e s  w e r e  c a s t - - o f  w h i c h  m o r e  t han  54 ,000 ,  
o r  65 p e r c e n t ,  w e r e  in f a v o r  of c o n s o l i d a t i o n .  

The  ou t ly ing  m u n i c i p a l i t i e s  v o t e d  to r e t a i n  t h e i r  own g o v e r n m e n t s .  
S u r p r i s i n g l y ,  h o w e v e r ,  t h e s e  m u n i c i p a l i t i e s  v o t e d  f o r  the  c o n s o l i d a t i o n  of 
J a c k s o n v i l l e  and Duva l  County ;  w h i l e  c h o o s i n g  not  to j o in  t h e m s e l v e s .  

LESSONS FOR OTHERS--A CHECKLIST 

E a c h  c h a p t e r  in the c a s e  s tudy  i n c l u d e s  a s e c t i o n  on " p e r s p e c t i v e s  
f o r  o t h e r s " .  T h e s e  s e c t i o n s  s e r v e  two p u r p o s e s .  F i r s t ,  the J a c k s o n v i l l e  
e x p e r i e n c e  is r e v i e w e d  in l igh t  of b r o a d  q u e s t i o n s  abou t  c o n s o l i d a t i o n .  
S e c o n d ,  the  " l e s s o n s "  f o c u s  on the  J a c k s o n v i l l e  m e r g e r ' i n  a w a y  to be 
i n s t r u c t i v e  to o t h e r  c o m m u n i t i e s  c o n t e m p l a t i n g  c o n s o l i d a t i o n .  The  e s s e n c e  
of t h e s e  p e r s p e c t i v e s  a r e ,  f o r  s i m i l a r  p u r p o s e s ,  p r e s e n t e d  b e l o w  in  c h e c k -  
li  st f o r m .  

P r i n c i p a l  F o r c e s  Which  P r o m p t e d  the J a c k s o n v i l l e  C o n s o l i d a t i o n  

- P o p u l a t i o n  and  g r o w t h  p a t t e r n s  

B u s i n e s s  c o n d i t i o n s  

The  c a p a c i t y  and qua l i t y  of l o c a l  g o v e r n m e n t  s e r v i c e s  

I d e n t i f i a b l e  g o v e r n m e n t a l  a n d / o r  p o l i t i c a l  c r i s e s  

P r i n c i p a l  E l e m e n t s  or  C o n d i t i o n s  Which  L e d  to the  S u c c e s s f u l  Vote f o r  
Jack s o nville ' s Cons olidation 

The need for indepth local involvement in the planning 

process 

The affect that the political process can have on the 

log ic  of "good  g o v e r n m e n t "  p r o p o s a l s  
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The  n e e d  fo r  s t r o n g  d o s e s  of m e d i a  s u p p o r t  and  publ ic  
i n f o r m a t i o n  

The  n e e d  fo r  a w e l l  o r g a n i z e d ,  s u f f i c i e n t l y  f i n a n c e d  
and  a d e q u a t e l y  s t a f f ed  p r o m o t i o n a l  p r o g r a m  

The  S u b j e c t  of L a w  E n f o r c e m e n t  

The  n e e d  to e v a l u a t e  the  h i s t o r y ,  s t a t u s ,  o r g a n i z a t i o n  
and  o p e r a t i o n s  of a g e n c i e s  to be m e r g e d  

The n e e d  to c o n s i d e r  l aw e n f o r c e m e n t  as  a p o l i t i c a l  i s s u e  

The need to consider alternative strategies to law 

enforcement merger 
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S e c t i o n  II 

THE M E R G E R  OF THE CITY OF JACKSONVILLE 
AND DUVAL COUNTY 

THE G E N E R A L  G O V E R N M E N T  CONSOLIDATION 

The c o n s o l i d a t i o n  C h a r t e r  a p p r o v e d  on Augus t  8, 1967, p r o v i d e d  
fo r  a t r a n s i t i o n  p e r i o d  to e f fec t  the s m o o t h  t r a n s f e r  of func t ions  and  
r e s p o n s i b i l i t i e s  f r o m  the  f o r m e r  Ci ty  of J a c k s o n v i l l e  and Dura l  County  
a d m i n i s t r a t i o n s  to the  C o n s o l i d a t e d  G o v e r n m e n t  of the  City of J a c k s o n v i l l e .  
T r a n s i t i o n  was  s c h e d u l e d  to beg in  in la te  S e p t e m b e r ,  1967, and to be 
c o m p l e t e d  by O c t o b e r  l ,  1 9 6 8 - - t h e  day  the  c o n s o l i d a t e d  g o v e r n m e n t  was  
to be o f f i c i a l l y  i n s t a l l e d .  In tha t  the  J a c k s o n v i l l e  e x p e r i e n c e  i l l u s t r a t e d  
the  i m p o r t a n c e  of a t r a n s i t i o n  p e r i o d  to the m e r g e r  of l o c a l  g o v e r n m e n t s  
and h i g h l i g h t e d  p r o b l e m s  i n h e r e n t  in t r a n s i t i o n ,  k e y  a s p e c t s  of the  p r o c e s s  
a r e  r e v i e w e d  be low.  

The L e g a l  F r a m e w o r k  U n d e r g i r d i n g  T r a n s i t i o n  

The f o r m a l l y  d e s i g n a t e d  t r a n s i t i o n  p e r i o d  was  d e s i g n e d  to s e r v e  
as the  f i r s t  s t ep  in i n s t i t u t i n g  the  c o n s o l i d a t e d  g o v e r n m e n t .  The p r o c e s s  
was  i n i t i a t e d  wi th  a p r i m a r y  e l e c t i o n  in OctOber ,  1967. A g e n e r a l  e l e c t i o n  
was  s u b s e q u e n t l y  h e l d  on D e c e m b e r  5. Of f i c i a l s  e l e c t e d  i n c l u d e d  the  m a y o r ,  
c i t y  c o u n c i l m e n ,  a tax  a s s e s s o r ,  a s u p e r v i s o r  of e l e c t i o n s ,  the  s h e r i f f ,  
a j udge  of the m u n i c i p a l  c o u r t  and r r ~ m b e r s  of the new c iv i l  s e r v i c e  b o a r d .  
T h o s e  p e r s o n s  e l e c t e d  w e r e  to t ake  of f ice  on M a r c h  l ,  1968, fo r  p u r p o s e s  
of ' ! o r g a n i z i n g "  the  c o n s o l i d a t e d  g o v e r n m e n t .  

T o g e t h e r  wi th  a u t h o r i z i n g  the  t r a n s i t i o n  g o v e r n m e n t  to o v e r s e e  
and p lan  f o r  c o n s o l i d a t i o n ,  the C h a r t e r  p r o v i d e d  s p e c i f i c  g u i d e l i n e s  fo r :  
(1) fund ing  the  t r a n s i t i o n  g o v e r n m e n t ;  and ,  (Z) the  c o - e x i s t e n c e  of the  p r e -  
c o n s o l i d a t i o n  g o v e r n m e n t s  wi th  the t r a n s i t i o n  s t r u c t u r e .  

The Work  of the  T r a n s i t i o n  G o v e r n m e n t  

The r e s p o n s i b i l i t y  fo r  o r g a n i z i n g  the  c o n s o l i d a t e d  g o v e r n m e n t  
d u r i n g  the  t r a n s i t i o n  p e r i o d  was p l a c e d  on both  the  m a y o r  and the  new 
Ci ty  Counc i l .  The b a s i s  fo r  th i s  r e s p o n s i b i l i t y  was  i n c o r p o r a t e d  in the  
n e w  C h a r t e r  w h e r e  e m p h a s i s  was  p l a c e d  on the  p r e p a r a t i o n  of a budge t  
fo r  t he  f i r s t  y e a r  of o p e r a t i o n s .  
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B a s e d  on a d e s i r e  to "ge t  an e a r l y  s t a r t " ,  the  c o u n c i l  b e g a n  
m e e t i n g  in J a n u a r y ,  1 9 6 8 - - t h r e e  m o n t h s  p r i o r  to the da te  a u t h o r i z e d  
in the  C h a r t e r .  In th i s  p r o c e s s ,  the  l e g i s l a t o r s  o r g a n i z e d  into a n u m b e r  
of c o m m i t t e e s  to a d d r e s s  p a r t i c u l a r  a r e a s  of c o n c e r n ;  e . g .  budge t  and  
f i n a n c e ,  publ ic  w o r k s  and publ ic  sa fe ty ,  a m o n g  o t h e r s .  M o r e o v e r ,  the 
f i r s t  n ine  m o n t h s  of 1968 p r o v i d e d  a v a l u a b l e  t i m e  d u r i n g  wh ich  e a c h  
n ew  c o u n c i l m a n  b e c a m e  i n v o l v e d  in  a r e a s  in  w h i c h  he  was p a r t i c u l a r l y  
c o n c e r n e d ,  l e a r n e d  to w o r k  as p a r t  of the  n e w  l e g i s l a t i v e  t e a m ,  and 
g e n e r a l l y  b e c a m e  f a m i l i a r  wi th  the  c o n s o l i d a t e d  g o v e r n m e n t .  

S i m i l a r l y ,  the  m a y o r  and  h is  a d m i n i s t r a t i o n  w e r e  ab le  to a c c o m -  
p l i s h  a n u m b e r  of i m p o r t a n t  t a s k s .  T h e s e  i n c l u d e d :  the  a p p o i n t m e n t  of m o r e  
than  t w e n t y  key  d e p a r t m e n t  and d i v i s i o n  h e a d s ;  the  p r e p a r a t i o n  and s u b m i t t a l  
of b u d g e t s ;  and,  the d e v e l o p m e n t  of a v a r i e t y  of i n t e r n a l  a d m i n i s t r a t i v e  and  
o p e r a t i n g  p r o c e d u r e s .  In add i t i on ,  the m a y o r  s p e a r h e a d e d  the  d e v e l o p m e n t  
of a s p e c i a l  s e r i e s  of n e w s l e t t e r s  d e s i g n e d  to m i n i m i z e  the  s p r e a d  of 
i r r e s p o n s i b l e  and o f t t i m e s  d a m a g i n g  r u m o r s  and  to k e e p  the  e m p l o y e e s  of 
the  c i t y  and  coun ty  i n f o r m e d  of p r o g r e s s  be ing  m a d e  in the  f o r m a t i o n  of the  
new g o v e r n m e n t .  

M o r e o v e r ,  the  t r a n s i t i o n  p e r i o d  was  importa_*~t in J a c k s o n v i l l e .  
It a f f o r d e d  the  n e w l y  e l e c t e d  Ci ty  Counc i l  an o p p o r t u n i t y  to " g e a r  up"  
for  the  p o l i t i c a l  p r o c e s s  w h i c h  was r e q u i r e d  u n d e r  c o n s o l i d a t i o n .  It a l s o  
p e r m i t t e d  the c o u n c i l  t3 o r g a n i z e  and to b e c o m e  f a m i l i a r  wi th  i t s  new 
r e s p o n s i b i l i t i e s .  T r a n s i t i o n  f u r t h e r  o f f e r e d  the  new  a d m i n i s t r a t i o n  a d e f i n e d  
t i m e  f r a m e  to p lan  fo r  the  m e r g e r  in an e n v i r o n m e n t  tha t  d id  not c a l l  fo r  
the  c o n c u r r e n t  d e l i v e r y  of m u n i c i p a l  s e r v i c e s .  

P r o b l e m s  F a c e d  by the  T r a n s i t i o n  G o v e r n m e n t  

Dur ing  the  t r a n s i t i o n  p e r i o d  it was  i n t e n d e d  tha t  n e w l y  e l e c t e d  and  
a p p o i n t e d  c o n s o l i d a t i o n  o f f i c i a l s  would  d e v o t e  a m a j o r  p o r t i o n  of t h e i r  t i m e  
to p r e - p l a n n i n g  for  the  s m o o t h  i m p l e m e n t a t i o n  of the new g o v e r n m e n t .  It 
was  f u r t h e r  i n t e n d e d  tha t  m e m b e r s  of the  Ci ty  of J a c k s o n v i l l e  and  Dura l  
County  g o v e r n m e n t s  would  c o n t i n u e  to f u n c t i o n  un t i l  " c o n s o l i d a t i o n  day" .  
Ye t ,  ou tgoing  g o v e r n m e n t  o f f i c i a l s  took  ac t i on  d u r i n g  th i s  p e r i o d  w h i c h  
c a m e  to be known as  " l a m e  duck  s u r p r i s e s " .  In add i t i on ,  a n u m b e r  of 
s w e e p i n g  l e g a l  a t t a c k s  w e r e  i n i t i a t e d  a g a i n s t  c o n s o l i d a t i o n .  Thus ,  
t r a n s i t i o n  p r o v e d  to be a t u m u l t u o u s  p e r i o d  d u r i n g  w h i c h  c o n s o l i d a t i o n  had  
to be p l a n n e d ,  s t r u c t u r e d ,  p r o t e c t e d  and d e f e n d e d .  
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Some  of the  m o r e  b l a t an t  a c t i o n s  t a k e n  by ou tgoing  o f f i c i a l s  
i n c l u d e d  a t t e m p t s  to l o w e r  s e r v i c e  r a t e s  of the c i t y - o w n e d  u t i l i t y  c o m p a n y  
w h i c h  wou ld  have  s e v e r e l y  a f f e c t e d  the  c o n s o l i d a t e d  g o v e r n m e n t ' s  r e v e n u e  
g e n e r a t i n g  p o t e n t i a l s ;  a b o l i s h  l o c a l  g o v e r n m e n t  r e g u l a t o r y  r i g h t s  o v e r  
p r i v a t e l y  owned  w a t e r  and s e w e r  f a c i l i t i e s ;  and,  v a r y  l o c a l  zoning  and 
s u b d i v i s i o n  c o n t r o l s .  In add i t ion ,  c o n s i d e r a b l e  j u g g l i n g  of s a l a r i e s  of 
publ ic  e m p l o y e e s  took  p lace .  This  was  p a r t i c u l a r l y  t r u e  in  the  a r e a  of 
publ ic  s a f e ty ,  w h e r e  no r e g a r d  was  g i v e n  to the  fac t  tha t  such  m o v e s  cou ld  
no t  be a c c o m m o d a t e d  by the  c o n s o l i d a t e d  budge t  wh ich  had b e e n  d e v e l o p e d  
and  a d o p t e d  p r i o r  to t h e s e  a c t i o n s .  

L e g a l  c h a l l e n g e s  c o v e r e d  a v a r i e t y  of s u b j e c t s  i n c l u d i n g :  su i t s  
c h a l l e n g i n g  the  c o n s t i t u t i o n a l i t y  of c o n s o l i d a t i o n ;  l i t i g a t i o n  o v e r  the v e r a c i t y  
of i n i t i a t i v e  p e t i t i o n s  f i l ed  by a n t i - c o n s o l i d a t i o n s t s  wh ich  would  have  r e v o k e d  
the  c h a r t e r ;  and,  a sui t  c h a r g i n g  tha t  m a l a p p o r t i o n m e n t  of c o u n c i l  d i s t r i c t s  
u n d e r  the  c o n s o l i d a t i o n  c h a r t e r  d e p r i v e d  r e s i d e n t s  of t h e i r  c i v i l  and p o l i t i c a l  
r i g h t s .  E a c h  of t h e s e  c h a l l e n g e s  was  even tua l ly  d e c i d e d  in f avor  of fhe  
cons  o l i d a t e d  g o v e r n m e n t .  

M o r e o v e r ,  the  J a c k s o n v i l l e  e x p e r i e n c e  i l l u s t r a t e d  two t y p e s  of 
p r o b l e m s  tha t  m a y  o c c u r  du r ing  the  t r a n s i t i o n  phase  of g o v e r n m e n t  c o n s o l i d a -  
t ion .  F i r s t ,  u n l e s s  s p e c i f i c a l l y  f o r b i d d e n ,  l o c a l  b i l l s  m a y  be p a s s e d  by 
ou tgo ing  l e g i s l a t o r s  wh ich  d i r e c t l y  and  a d v e r s e l y  i m p a c t  the  budge t  or  
o p e r a t i n g  e f f i c i e n c y  of the  c o n s o l i d a t e d  uni t .  Second ,  t r a n s i t i o n  p r o v i d e d  
a p e r i o d  d u r i n g  w h i c h  c o n s o l i d a t i o n  opponen t s  l o o s e d  a s e r i e s  of p a r t i n g  
l e g a l  sho t s  wh ich  w e r e  t i m e  c o n s u m i n g  and c o s t l y  to d e a l  wi th  when  the 
n ew  g o v e r n m e n t  n e e d e d  i t s  l e g a l  s taff  to i r o n  out v a r i o u s  t r a n s i t i o n  p r o b l e m s .  

THE POLICE SERVICES MERGER: AN ACCOUNTING OF KEY ISSUES 

A v a r i e t y  of i s s u e s  w e r e  f a c e d  by the n e w l y  r e - e l e c t e d  s h e r i f f  
d u r i n g  the  t r a n s i t i o n  p e r i o d .  They.  s p a n n e d  the  h o r i z o n  of p o l i t i c a l ,  
o r g a n i z a t i o n a l ,  f i n a n c i a l  and p e r s o n a l  p r o b l e m s  tha t  m a n y  e l e c t e d  and 
a p p o i n t e d  o f f i c i a l s  do not  c o n f r o n t  in a l i f e t i m e  of publ ic  s e r v i c e .  The 
m e t h o d s  u s e d  to dea l  wi th  t h e s e  i s s u e s  w e r e  s i m i l a r l y  as n u m e r o u s  and 
e x p a n s i v e  as the  p r o b l e m s  t h e m s e l v e s .  
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O r g a n i z a t i o n  of the  S h e r i f f ' s  Off ice  

One of the  m a j o r  i s s u e s  e n c o u n t e r e d  by the S h e r i f f  d u r i n g  the  
t r a n s i t i o n  p e r i o d  d e a l t  wi th  the  b a s i c  o r g a n i z a t i o n  of the  c o n s o l i d a t e d  
po l i c e  d e p a r t m e n t .  O r i g i n a l l y ,  the  C h a r t e r  d e s i g n a t e d  the d i v i s i o n s  of 
the  Of f ice  of the  She r i f f ;  p r o v i d e d  for  the a p p o i n t m e n t  p r o c e s s  of e a c h  
d i v i s i o n  ch i e f ;  ou t l i ned  the  r e s p o n s i b i l i t i e s  of the d i v i s i o n s ;  and,  t a c i t l y  
n a m e d  p e r s o n s  to f i l l  c e r t a i n  d i v i s i o n  head  p o s i t i o n s .  

A l though  t h e o r e t i c a l l y  sound,  the  o r g a n i z a t i o n a l  a p p r o a c h  s p e l l e d  
out  in  the  C h a r t e r  was  not  c o n s i d e r e d  a p p r o p r i a t e  or w o r k a b l e  b y  the  
S h e r i f f  or  h i s  a d v i s o r s .  In p a r t i c u l a r ,  i t  was  j udged  i n a p p r o p r i a t e  b e c a u s e :  
(1) t h e r e  w e r e  m o r e  c o m m a n d  l e v e l  p e r s o n n e l  in the  two  d e p a r t m e n t s  t h a n  
cou ld  be a c c o m m o d a t e d  in  the  p r o p o s e d  o r g a n i z a t i o n ;  (Z) the  p r o p o s e d  o r g a n i z a -  
t i on  did not  p r o v i d e  the  S h e r i f f  wi th  s u f f i c i e n t  a p p o i n t m e n t  l a t i t ude  (two of 
t h r e e  c h i e f s  p o s i t i o n s  w e r e  s p e c i f i e d  in the  C h a r t e r ) ;  a n d ,  (3) the  p r o p o s e d  
s t r u c t u r e  did  not  p r o v i d e  fo r  the  a p p o i n t m e n t  of a d d i t i o n a l  p o l i c y  l e v e l  peop le  
to a s s i s t  in  the  m a n a g e m e n t  of the  d e p a r t m e n t .  C o n s e q u e n t l y ,  the  S h e r i f f  
had  to expend  a g r e a t  d e a l  of t i m e  and e f fo r t  d u r i n g  the t r a n s i t i o n  p e r i o d  to 
c o r r e c t  t h e s e  C h a r t e r  d e f i c i e n c i e s .  

In s u m m a r y ,  the v e r b i a g e  c o n t a i n e d  in  the  C h a r t e r  had  s i g n i f i c a n t l y  
l i m i t e d  the  p o w e r  and a u t h o r i t y  of the c i t y ' s  p o p u l a r l y  e l e c t e d  c h i e f  l aw  
e n f o r c e m e n t  o f f i c e r .  Not on ly  had  the o r g a n i z a t i o n  b e e n  de f ined ,  but  the  
S h e r i f f  was  at  the  m e r c y  of the  c o u n c i l  in  t e r m s  of the  f i n a l  a p p r o v a l ,  the 
n u m b e r s  and t y p e s  of a s s i s t a n t s  he cou ld  appoin t .  The  r e v i s i o n s  d e s i g n e d  
by the  S h e r i f f ,  h o w e v e r ,  p r o t e c t e d  the  i n t e r e s t s  of m e m b e r s  of p r e -  
c o n s o l i d a t i o n  d e p a r t m e n t s ;  p l a c e d  the S h e r i f f  in  a p o s i t i o n  to r e c r u i t  and  
c o n t r o l  a c a d r e  of t o p - l e v e l  a s s i s t a n t s ;  and ,  p e r m i t t e d  h i m  to o r g a n i z e  the 
d e p a r t m e n t  in the  m a n n e r  t ha t  he  f e l t  b e s t  s a t i s f i e d  the  c o n s o l i d a t e d  c i t y ' s  
n e e d s  b a s e d  on the  p r i n c i p l e s  of sound  po l i ce  m a n a g e m e n t .  

The  P a y  I s s u e  

P r i o r  to c o n s o l i d a t i o n  the p a y  s c a l e  of the  C i ty  of J a c k s o n v i l l e  
po l i c e  f o r c e  was  s o m e w h a t  l o w e r  t h a n  t h a t  of the  Coun ty  S h e r i f f ' s  Off ice .  
B e c a u s e  of t h i s  c o n d i t i o n ,  the  n e w l y  e l e c t e d  c o n s o l i d a t i o n  m a y o x  d e v e l o p e d  
a p l a n  to e q u a l i z e  po l i c e  s a l a r i e s  o v e r  a p e r i o d  of t i m e .  

A w a r e  of the  e f f ec t  t ha t  " p h a s e d "  pay  e q u a l i z a t i o n  m i g h t  have  on 
p e r s o n n e l ,  the  S h e r i f f  took  s t e p s  to a l t e r  the  p lan .  S p e c i f i c a l l y ,  p r i o r  to 
the  ad op t i on  of the  c o n s o l i d a t e d  budge t ,  the S h e r i f f  m a d e  n u m e r o u s  a p p e a r a n c e s  
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b e f o r e  the  c o n s o l i d a t e d  c o u n c i l ' s  F i n a n c e  C o m m i t t e e .  Argu ing  tha t  the  
pay  d i f f e r e n t i a l  would  d iv ide  the  d e p a r t m e n t  a long the  l ines  of p r e -  
c o n s o l i d a t i o n  a g e n c i e s  and would  r e s u l t  in m e n  be ing  paid  d i f f e r e n t  s a l a r i e s  
a l though  t h e y  f aced  the  s a m e  r e s p o n s i b i l i t i e s  and  c h a l l e n g e s ,  he  won 
a l t e r a t i o n  in  the  m a y o r ' s  p lan  t o w a r d  the  end  tha t  e q u a l i z a t i o n  o f  s a l a r i e s  
o c c u r r e d  s ix  m o n t h s  e a r l i e r  than  o r i g i n a l l y  p r o p o s e d .  

The  I s sue  of P r o m o t i o n s  

A n o t h e r  i s s u e  f a c e d  by the  She r i f f  c o n c e r n e d  p r o m o t i o n s .  In 
p a r t i c u l a r ,  no p r o v i s i o n  had  b e e n  m a d e  by the a r c h i t e c t s  of c o n s o l i d a t i o n  
to l i m i t  p r o m o t i o n s  du r ing  t r a n s i t i o n  in p r e - c o n s o l i d a t i o n  a g e n c i e s .  F o u r  
i m p o r t a n t  i m p l i c a t i o n s  w e r e  i n h e r e n t  in th i s  o v e r s i g h t .  F i r s t ,  open  p o s i t i o n s  
cou ld  be f i l l ed  by p e r s o n n e l  who did not "f i t  in"  wi th  the  m a n a g e m e n t  t e a m  
be ing  put t o g e t h e r  by the  Sher i f f .  Second ,  a f r e e  w h e e l i n g  p r o m o t i o n  p r o -  
g r a m  in p r e - c o n s o l i d a t i o n  d e p a r t m e n t s  cou ld  h a v e  a d v e r s e l y  a f f e c t e d  the  
a p p r o v e d  c o n s o l i d a t e d  budge t .  T h i r d ,  t h e  n u m b e r  of p e r s o n s  a v a i l a b l e  
to c o m p e t e  f o r  e a c h  p o s i t i o n  would  have  b e e n  f e w e r  than  a f t e r  c o n s o l i d a t i o n ,  
thus  l i m i t i n g  the  S h e r i f f ' s  p o t e n t i a l  to d r a w  f r o m  the  m o s t  h i g h l y  c o m p e t e n t  
m a n p o w e r  pool .  F o u r t h ,  the  p o t e n t i a l  e x i s t e d  fo r  a r b i t r a r y  p r o m o t i o n s  
w h i c h  m i g h t  h a v e  b e e n  b a s e d  on f a v o r i t i s m  or  a t t e m p t s  to p r o t e c t  
p a r t i c u l a r  e m p l o y e e s .  

In r e s p o n s e ,  the She r i f f  w o r k e d  wi th  the  c i t y  and coun ty  c iv i l  
s e r v i c e  b o a r d s  to f r e e z e  a l l  p r o m o t i o n s .  Thus ,  at  c o n s o l i d a t i o n  the  She r i f f  
h a d  the  o p p o r t u n i t y  to d r a w  f r o m  the  c o m b i n e d  f o r c e s  to f i l l  n e a r l y  f i f ty  
c o m m a n d  l e v e l  v a c a n c i e s .  

P o l i c e  U n i f o r m s ,  E q u i p m e n t  and F a c i l i t i e s  

C e r t a i n  f a c t o r s  w h i c h  r e l a t e  to the  d e l i v e r y  of po l i ce  s e r v i c e s  
and  to the  ab i l i t y  of po l i ce  o f f i c e r s  to i d e n t i f y  and be i d e n t i f i e d  wi th  t h e i r  
o r g a n i z a t i o n  w e r e  found to have  a d i r e c t  e f fec t  on the  c o n s o l i d a t i o n  p r o c e s s .  
A m o n g  t h e s e  f a c t o r s  w e r e  po l i ce  u n i f o r m s ,  e q u i p m e n t  and f a c i l i t i e s .  B r i e f l y ,  
the  p r e - c o n s o l i d a t i o n  d e p a r t m e n t s  u s e d  d i f f e r e n t  types and s t y l e s  of u n i f o r m s  
and e q u i p m e n t .  The a d e q u a c y ,  l o c a t i o n  and c o n d i t i o n s  of the bu i l d ings  in 
w h i c h  the  p o l i c e  a g e n c i e s  w e r e  h o u s e d  a l s o  v a r i e d  s i g n i f i c a n t l y .  

The  She r i f f  took  a v a r i e t y  of s t eps  t o  c o r r e c t  t h e s e  c o n d i t i o n s .  
One m e a s u r e  a c c o m p l i s h e d  jus t  a f t e r  c o n s o l i d a t i o n  i n v o l v e d  r e p a i n t i n g  and 
r e m a r k i n g  a l l  p a t r o l  c a r s  to s ign i fy  that  t h e y  b e l o n g e d  to the new  
Off ice  of the  Sher i f f .  A t t e m p t s  w e r e  a l so  m a d e  to s t a n d a r d i z e  u n i f o r m s  
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and a s s o c i a t e d  e q u i p m e n t  p r i o r  to the  m e r g e r .  H o w e v e r ,  b e c a u s e  
funds  cou ld  not  be c o m m i t e d  b e f o r e  " c o n s o l i d a t i o n  d a y " ,  w h e n  the  f o r c e s  
w e r e  b r o u g h t  t o g e t h e r ,  po l i ce  p e r s o n n e l  d r e s s e d  as they  had  p r i o r  to 
the  m e r g e r .  Th is  s i t u a t i o n  p r e v a i l e d  fo r  n e a r l y  s e v e n  m o n t h s  a f t e r  
c o n s o l i d a t i o n .  It c a u s e d  con fus ion  a m o n g  c i t i z e n s ,  p r o d u c e d  p r o b l e m s  
fo r  p o l i c e  s u p e r v i s o r s  in t e r m s  of dea l ing  wi th  one h o m o g e n o u s  uni t ;  
and,  m a d e  it d i f f icu l t  fo r  the m e n  to i d e n t i f y  wi th  a s ing le  c o n s o l i d a t e d  
a g e n c y .  A f ina l  s t eps  t a k e n  by the She r i f f  to e a s e t h e  c h a n g e  to a 
c o n s o l i d a t e d  d e p a r t m e n t  i n v o l v e d  m i n o r  a l t e r a t i o n s  to f a c i l i t i e s  u s e d  by 
the  p r e - c o n s o l i d a t i o n  a g e n c i e s .  U n f o r t u n a t e l y ,  t h e s e  f a c i l i t i e s  w e r e  old,  
physically separated, and in general, not designed to accommodate the 
o p e r a t i o n s  of a m o d e r n - d a y  d e p a r t m e n t .  Thus ,  a l t hough  s o m e  i m p r o v e -  
m e n t s  w e r e  m a d e ,  the hous ing  p r o b l e m  c o m p l i c a t e d  the m e r g e r  and m a d e  
c o o r d i n a t i n g  the  d a y - t o - d a y  o p e r a t i o n s  of the  a g e n c y  d i f f i cu l t .  

The General Orders Manual 

T r a d i t i o n a l l y ,  po l i c e  o r g a n i z a t i o n s  e m p l o y  g e n e r a l  o r d e r s  m a n u a l s  
to ou t l ine  p o l i c i e s ,  p r o g r a m s  and p r o c e d u r e s  of b r o a d  app l i ca t i on .  Due, 
in p a r t ,  to the  n u m b e r  of p r e s s i n g  i s s u e s  tha t  r e q u i r e d  a t t e n t i o n  d u r i n g  the  
l i m i t e d  t r a n s i t i o n  p e r i o d ,  a f o r m a l ,  i n t e g r a t e d  m a n u a l  was  not a v a i l a b l e  
at  c o n s o l i d a t i o n  day.  R a t h e r ,  a d i r e c t i v e  was  i s s u e d  wh ich  c o n t i n u e d  in  
e f f e c t  the  m a n u a l s  u s e d  in e a c h  a g e n c y  p r i o r  to the  m e r g e r .  Th i s  c o n d i t i o n  
p r e c i p i t a t e d  a n u m b e r  of p r o b l e m s .  F o r  e x a m p l e ,  it was  found tha t  wi thou t  
s t a n d a r d  g u i d e l i n e s ,  the  o v e r a l l  d e l i v e r y  of p o l i c e  s e r v i c e s  was  con fus ing ;  
m e n  w o r k i n g  s ide  by s ide  w e r e  us ing  d i f f e r e n t  r u l e s ;  a n d ,  no one was  s u r e  
w h i c h  o r d e r s  t ook  p r e c e d e n c e  in a p a r t i c u l a r  s i tua t ion .  

The Condition of Laws and Ordinances 

A n u m b e r  of u n c e r t a i n t i e s  e x i s t e d  at the t i m e  of the  m e r g e r  
r e g a r d i n g  the e n f o r c e m e n t  of laws  and o r d i n a n c e s .  This  o c c u r r e d  for  
two r e a s o n s .  F i r s t ,  the l aws  and o r d i n a n c e s  of the  f o r m e r  Ci ty  of 
J a c k s o n v i l l e  and Dura l  County  had  not  b e e n  r e c o d i f i e d  to p r o v i d e  one se t  
of gu id ing  p r i n c i p a l s .  Second ,  the m u l t i - t i e r e d  c o u r t  s y s t e m  (i. e. s t a t e ,  
coun ty ,  m u n i c i p a l )  wh ich  e x i s t e d  p r i o r  to c o n s o l i d a t i o n  was not  a l t e r e d  
w h e n  the  m e r g e r  o c c u r r e d .  T.hus, q u e s t i o n s  a r o s e  in t e r m s  of wh ich  laws  
to e n f o r c e ;  w h e n  and w h e r e  to  e n f o r c e t h e m ;  and,  wh ich  c o u r t  had  the  
a u t h o r i t y  to j udge  the  v a l i d i t y  of t h e i r  e n f o r c e m e n t .  This  s i t u a t i o n  p r o v e d  
e x t r e m e l y  con fus ing  fo r  a l l  c o n c e r n e d ;  po l i c e  o f f i c e r s ;  r e p r e s e n t a t i v e s  of 
the  j u d i c i a r y  and c i t i z e n s  a l ike .  T h e s e  u n c e r t a i n t i e s  w e r e  s u b s e q u e n t l y  
r e c o n c i l e d  by the  e n a c t m e n t  of c o n s o l i d a t e d  laws  for  the  City of J a c k s o n v i l l e  
in m i d - 1 9 7 1 .  P r i o r  to tha t  t i m e  the  She r i f f  w o r k e d  c l o s e l y  wi th  r e p r e s e n t a -  
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t i r e s  of the a r e a ' s  l e g a l  c o m m u n i t y  to m i n i m i z e  p r o b l e m s  in the 
e n f o r c e m e n t  of the  e x i s t i n g  l a w s .  

C o m m u n i c a t i o n s  

A n u m b e r  of p r o b l e m s  c o n c e r n i n g  c o m m u n i c a t i o n s  s u r f a c e d  d u r i n g  
the  t r a n s i t i o n  p e r i o d .  A m o n g  t h e s e  w e r e  the  q u e s t i o n s  of s y s t e m  c o m p a t a -  
b i l i t y ,  the  l o c a t i o n  of the  c o n s o l i d a t e d  c o m m u n i c a t i o n s  c e n t e r ,  and  o r g a n i z a -  
t i on  for  p u r p o s e s  of d i s p a t c h i n g  and  r e c e i v i n g  c a l l s .  W o r k i n g  wi th  k e y  
a d v i s o r s ,  the  fo l lowing  d e c i s i o n s  w e r e  m a d e .  F i r s t ,  a " f r e q u e n c y  b a s e "  
w h i c h  c o u l d  be h a n d l e d  by e x i s t i n g  c i t y  and  c o u n t y  e q u i p m e n t  was  s e l e c t e d .  
S e c o n d ,  to m a x i m i z e  e f f e c t i v e  u se  of the c o m m u n i c a t i o n s  s y s t e m ,  it  w a s  
d e c i d e d  to u l t i m a t e l y  l o c a t e  the c o n s o l i d a t e d  c o m m u n i c a t i o n s  c e n t e r  in 
c l o s e  p r o x i m i t y  to the  r e c o r d s  c e n t e r .  F i n a l l y ,  it w a s  a g r e e d  tha t  two 
s e p a r a t e  d i s p a t c h i n g  and r e c e i v i n g  o p e r a t i o n s  wou ld  be m a i n t a i n e d  un t i l  
a d e t a i l e d  c o m m u n i c a t i o n s  s t u d y  c o u l d  be m a d e  by  an  o u t s i d e  c o n s u l t i n g  f i r m .  

C o n s o l i d a t i o n  of P o l i c e  R e c o r d s  

P r i o r  to c o n s o l i d a t i o n  the two l a w  e n f o r c e m e n t  a g e n c i e s  u t i l i z e d  
d i f f e r e n t  m e t h o d s  and  t e c h n i q u e s  to f i l e  and s t o r e  r e c o r d s .  D u r i n g  the  
t r a n s i t i o n  p e r i o d ,  a n e w  " h y b r i d "  r e c o r d s  s y s t e m  was  d e s i g n e d ;  m e t h o d s  
to m a n  the c o n s o l i d a t e d  r e c o r d s  c e n t e r  w e r e  d e v e l o p e d ;  and ,  the  p h y s i c a l  
l o c a t i o n  of the c e n t e r  w a s  de f ined .  T h u s ,  w h e n  the  m e r g e r  was  e f f e c t e d ,  
a c l e a r  s t r a t e g y  had  b e e n  d e v e l o p e d  to d e a l  wi th  r e c o r d s  c o l l e c t i o n ,  s t o r a g e  

and  r e t r i e v a l .  

The  Use  of T r a n s i t i o n  C o m m i t t e e s  

R e c o g n i z i n g  tha t  p l ann ing  is  at  the h e a r t  of a d m i n i s t r a t i o n  and  
tha t  no f o r m a l  a c c o m m o d a t i o n s  w e r e  m a d e  in the C h a r t e r  c o n c e r n i n g  th i s  
e l e m e n t  of c o n s o l i d a t i o n  in r e l a t i o n  to s p e c i f i c  d e p a r t m e n t a l  m e r g e r s ,  the  
S h e r i f f  m o u n t e d  an i n t e r n a l  p l ann ing  s t r a t e g y .  M e m b e r s  f r o m  e a c h  of the  
p o l i c e  a g e n c i e s  to be m e r g e d  w e r e  s e l e c t e d  and  p l a c e d  on one or  m o r e  
t r a n s i t i o n  p lann ing  c o m m i t t e e s .  The  c o m m i t t e e s  w e r e  u s e d  as  t a s k  f o r c e s  
to d e a l  w i th  the  c o n s o l i d a t i o n  of v a r i o u s  f u n c t i o n a l  a s p e c t s  of the l aw e n f o r c e -  
m e n t  o p e r a t i o n ;  e . g .  j a i l  f a c i l i t i e s ,  c o m m u n i c a t i o n s ,  v i ce  and  so on. Th i s  
t e c h n i q u e  was  found  to p r o v i d e  a n u m b e r  of a d v a n t a g e s  i n c l u d i n g :  r e s o u r c e s  
to d e v e l o p  i d e a s  and p r o g r a m  s t r a t e g i e s  fo r  m e r g i n g  v a r i o u s  e l e m e n t s  of 
p o l i c e  o p e r a t i o n s ;  p r a g m a t i c  a p p r o a c h e s  to the m e r g e r  t h r o u g h  the  e y e s  
of p e r s o n s  tha t  wou ld  be d i r e c t l y  a f f e c t e d ;  and ,  a v e h i c l e  t h r o u g h  w h i c h  
r e p r e s e n t a t i v e s  of the  two o r g a n i z a t i o n s  c o u l d  c o m e  t o g e t h e r  and  w o r k  
on p r o b l e m s  of m u t u a l  i n t e r e s t  w h i c h ,  in t u r n ,  f o s t e r e d  c o o p e r a t i o n  
n e c e s s a r y  fo r  the  s u c c e s s f u l  m e r g e r .  

202 



g 
| 
| 
g 
| 
g 

Hi 
a 

li 

i 
! 
! 

I 
i 
I 
I 
I 
I 
I 

A l b e i t  s u c c e s s f u l  in J a c k s o n v i l l e ' s  c a s e ,  a n a l y s i s  of th i s  a p p r o a c h  
p o i n t e d  to a n u m b e r  of f a c t o r s  tha t  shou ld  be c o n s i d e r e d  if o t h e r s  f ac ing  
c o n s o l i d a t i o n  p lan  to invo lve  d e p a r t m e n t  m e m b e r s  in the m e r g e r  p r o c e s s .  
F o r  e x a m p l e ,  c o m m i t t e e  r e p r e s e n t a t i o n  should  be b a l a n c e d  f r o m  a m o n g  
the  a g e n c i e s  to be m e r g e d ,  as w e l l  as in t e r m s  of r a n k  s t r u c t u r e  and  
e x p e r i e n c e ;  c o m m i t t e e  m e m b e r s  shou ld  have  t i m e  away  f r o m  t h e i r  n o r m a l  
job t a s k s  to fu l f i l l  c o m m i t t e e  r e s p o n s i b i l i t i e s ;  c o m m i t t e e s  shou ld  be g i v e n  
d e t a i l e d  g u i d e l i n e s  as to t h e i r  r e s p o n s i b i l i t i e s ,  f unc t i ons  and d i r e c t i o n ;  
and,  top m a n a g e m e n t  shou ld  a l l o c a t e  t i m e  to p r o v i d e  c o m m i t t e e  p a r t i c i p a n t s  
wi th  f e e d b a c k  r e g a r d i n g  the  f ina l  d i s p o s i t i o n  of r e c o m m e n d a t i o n s .  

M o r e o v e r ,  i nvo lv ing  p e r s o n n e l  of the po l i ce  a g e n c i e s  to be 
m e r g e d  in the  c o n s o l i d a t i o n  p r o c e s s  c an  be a v a l u a b l e  too l .  Top m a n a g e -  
m e n t  shou ld ,  h o w e v e r ,  r e c o g n i z e  the n e e d  to se t  a s i d e  t i m e  to m a x i m i z e  
the effectiveness of the involvement process. 

LESSONS FOR OTHERS--A CHECKLIST 

The G e n e r a l  G o v e r n m e n t  M e r g e r  

A f o r m a l  t r a n s i t i o n  p e r i o d  can  be e x t r e m e l y  v a l u a b l e  
to the  m e r g e r  of v a r i o u s  un i t s .  

L e g i s l a t i o n  a u t h o r i z i n g  t r a n s i t i o n  should  ou t l ine  the  r o l e  
and  r e s p o n s i b i l i t i e s  of t r a n s i t i o n  o f f i c i a l s  as  w e l l  as 
d e t a i l  the  r o l e  of t he  o f f i c i a l s  of g o v e r n m e n t s  tha t  a r e  
be ing  c o n s o l i d a t e d .  

The  t i m e  a l l o t t e d  to t r a n s i t i o n  shou ld  b'e kep t  to a m i n i m u m - -  
p e r h a p s  f r o m  four  to s ix  m o n t h s - - o r  the  t i m e  n e c e s s a r y  to 
d e v e l o p ,  c o n s i d e r  and adopt  a budge t  to guide  the  
c o n s o l i d a t e d  g o v e r n m e n t  t h r o u g h  the  f i r s t  y e a r  of o p e r a t i o n s .  

M e r g i n g  g o v e r n m e n t s  should  e x p e c t  to be c o n f r o n t e d  by 
a v a r i e t y  of p r o b l e m s  p r i o r  to c o n s o l i d a t i o n - - l e g a l ,  
p e r s o n a l ,  and f i n a n c i a l ,  a m o n g  o t h e r s .  
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The Po l i ce  S e r v i c e s  M e r ~ e r  

The legal framework that undergirds consolidation should 
be designed in a manner which does not severely 
limit management's prerogatives in terms of organizing 
for the delivery of police services. 

Every effort should be made to have all officers on a 
compatible pay and benefit scale 'whenthe merger 
takes place. 

During the t r a n s i t i o n  per iod ,  p romot ions  should be f roz e n  
or  s e v e r e l y  l im i t ed  in p r e - c o n s o l i d a t i e n  d e p a r t m e n t s .  

Action should be taken during the transition period to 
standardize and/or deal with variations among uniforms 
(color and style); patrol cars (color and style); general 
orders; laws and ordinances; communications; and, 
records. 

Carefull consideration should be given to the potential 
of involving members of the agencies to be merged in the 
consolidation process. 

When considering techniques for involving employees in 
the consolidation process, include the time that management 
will have to devote to make such techniques workable as an 
important factor. 
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S e c t i o n  III 

THE EFFECT OF CONSOLIDATION IN JACKSONVILLE 

THE E X P E C T A T I O N S  OF THE LOCAL G O V E R N M E N T  STUDY 
COMMISSION 

When the  L o c a l  G o v e r n m e n t  Study C o m m i s s i o n  a u t h o r e d  the  p r o p o s a l  
f o r  c o n s o l i d a t i o n ,  d i s t i n c t  b e n e f i t s  f r o m  a s i n g u l a r  a r e a w i d e  law e n f o r c e m e n t  
a g e n c y  w e r e  e n v i s i o n e d .  G e n e r a l l y ,  the C o m m i s s i o n  m a i n t a i n e d  tha t  such  
an a g e n c y  would  p r o v i d e  o p t i m u m  law e n f o r c e m e n t  in  the  m o s t  e f f i c i e n t  
and  e c o n o m i c a l  way.  It c a u t i o n e d ,  h o w e v e r ,  tha t  such  an a r r a n g e m e n t  would  
not  r e s u l t  in a cu tback  in o v e r a l l  e x p e n d i t u r e s  for  po l i c e  p r o t e c t i o n ,  but 
tha t  u n d e r  the  u n i f i c a t i o n  the  t a x p a y e r  would  ge t  m o r e  fo r  h i s  m o n e y .  In 
s u m ,  the  c o m m i t t e e  m a i n t a i n e d  tha t  a c o n s o l i d a t e d  c o u n t y w i d e  d e p a r t m e n t  
would  p r o v i d e  u n i f o r m  law e n f o r c e m e n t ;  i n c r e a s e d  c r i m e  p r e v e n t i o n  and 
t r a f f i c  c o n t r o l ;  b e t t e r  u t i l i z a t i o n  of m a n p o w e r  and f a c i l i t i e s ;  e l i m i n a t i o n  
of c o m p e t i t i v e  j e a l o u s i e s  b e t w e e n  the two l a r g e s t  d e p a r t m e n t s  in the  a r e a ;  
and ,  c o h e s i v e  p lann ing  to m e e t  law e n f o r c e m e n t  n e e d s .  F u r t h e r ,  t he  
C o m m i s s i o n  def ined  e x p e c t e d  r e s u l t s  f r o m  v a r i o u s  f u n c t i o n a l l y  o r i e n t e d  
t o p i c s  such  as the  p r i s o n  f a r m s ,  r e c o r d s ,  and c o m m u n i c a t i o n s ,  a m o n g  
o t h e r s .  A look  at  J a c k s o n v i l l e  four  y e a r s  a f t e r  c o n s o l i d a t i o n  p r o d u c e d  a 
variety of findings as to the realization of the Commission's expectations. 

These findings are summarized in the following pages. 

The Cost  of C o n s o l i d a t e d  Law E n f o r c e m e n t  S e r v i c e s  

M o v e s  to  c o n s o l i d a t e  l o c a l  g o v e r n m e n t s  a n d / o r  po l i c e  a g e n c i e s  
a r e  c o m m o n l y  p r e c i p i t a t e d  by publ ic  c r i s i s .  Such c r i s e s  m a y  r e s u l t  f r o m  
or  t ake  the f o r m  of poor  o r  c o r r u p t  g o v e r n m e n t a l  s t r u c t u r e s ,  o p e r a t i n g  
c o n d i t i o n s  and bas i c  f i n a n c i a l  u n d e r p i n n i n g s .  With s p e c i f i c  r e f e r e n c e  to 
p o l i c e  s e r v i c e s ,  th i s  c o n d i t i o n  of ten  p r o d u c e s  u n d e r m a n n e d  and u n d e r p a i d  
f o r c e s  and a n t i q u a t e d  o r  i n a d e q u a t e  i n t e r n a l  s y s t e m s  and e q u i p m e n t .  Thus ,  
w h e n  a c o n s o l i d a t e d  a g e n c y  b e g i n s  o p e r a t i o n s ,  s u b s t a n t i a l  a m o u n t s  of c a p i t a l  
a r e  r e q u i r e d  to c o r r e c t  the  i l l s  of pas t  publ ic  n e g l e c t .  

T h e s e  w e r e  the  c o n d i t i o n s  w h i c h  the  c o n s o l i d a t e d  Off ice  of the  
S h e r i f f  f aced  at the  t i m e  of the  J a c k s o n v i l l e  m e r g e r .  In 1958, fo r  e x a m p l e ,  
the  d e p a r t m e n t  had  1 .3  s w o r n  o f f i c e r s  p e r  1 ,000 popu la t ion ,  as c o m p a r e d  
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with the national average of 2.9 for similar size cities. Thus, a recruiting 
effort was necessary from the beginning to more adequately meet the city's 
law enforcement needs. Other investments which were required during the 
early years of the merger were aimed at: equalizing police salaries; 
purchasing compatible automobiles; uniforms, and hardware; remodeling 
and equipping headequarters; and, purchasing new and compatible 
c o m m u n i c a t i o n s  s y s t e m s .  

T h u s ,  the  c o s t s  fo r  p o l i c e  s e r v i c e s  i n c r e a s e d  in J a c k s o n v i l l e  
f o l l o w i n g  c o n s o l i d a t i o n .  M o r e  s p e c i f i c a l l y ,  d r a w i n g  f r o m  a n n u a l  t o t a l s  
s i n c e  c o n s o l i d a t i o n ,  the  c o s t  of p o l i c e  s e r v i c e s  r o s e  f r o m  a p p r o x i m a t e l y  
$8 .6  m i l l i o n  in  1968-1969 ,  to n e a r l y  $14 m i l l i o n  in 1971-1972.  Th i s  
r e p r e s e n t s  a t o t a l  i n c r e a s e  of 67 p e r c e n t  d u r i n g  the  f i r s t  f o u r  y e a r s  of 
c o n s o l i d a t i o n .  S i m i l a r l y ,  the  r a t e  of g r o w t h  in the  a n n u a l  c o s t s  fo r  p o l i c e  
s e r v i c e s  i n c r e a s e d  f r o m  t h a t  w h i c h  e x i s t e d  p r i o r  to c o n s o l i d a t i o n ;  fo r  the  
two y e a r s  b e f o r e  c o n s o l i d a t i o n ,  the  a v e r a g e  r a t e  of c o s t s  g r e w  by 7 . 6  
p e r c e n t  v e r s u s  an  a v e r a g e  a n n u a l  r a t e  i n c r e a s e  of 18 .2  p e r c e n t  fo r  the  
f i r s t  f o u r  y e a r s  of c o n s o l i d a t i o n .  When t h e s e  c o s t s  w e r e  a d j u s t e d  to 
a c c o u n t  fo r  i n f l a t i o n ,  h o w e v e r ,  the  a v e r a g e  a n n u a l  i n c r e a s e  s i n c e  c o n s o l i d a -  
t i on  f e l l  to 8 . 2  p e r c e n t .  F i n a l l y ,  w h e n  c o n s i d e r a t i o n  was  g i v e n  to the e f f ec t  
of p o p u l a t i o n  g r o w t h  on p o l i c e  s e r v i c e s  c o s t s  (by use  of an " e x p e n d i t u r e s  
p e r  c a p i t a "  f o r m u l a )  the  a n n u a l  a v e r a g e  i n c r e a s e  d r o p p e d  to 6 . 2  p e r c e n t .  

C l e a r l y ,  the  a m o u n t  of r e s o u r c e s  d e v o t e d  to  l a w  e n f o r c e m e n t  h a s  
r i s e n  s i n c e  c o n s o l i d a t i o n .  Th i s  i n c r e a s e  Was b a s e d  p r i m a r i l y  on i n v e s t -  
m e n t s  to c o n s u m m a t e  the  m e r g e r  and to i m p r o v e  p r e - c o n s o l i d a t i o n  s u b -  
s t a n d a r d  c o n d i t i o n s ;  the  e f f e c t ,  h o w e v e r ,  was  to " b a l l o o n "  t o t a l  p o l i c e  
s e r v i c e s  c o s t s .  T h u s ,  as  h y p o t h e s i z e d  by the  a r c h i t e c t s  of c o n s o l i d a t i o n ,  
e c o n o m i c  b e n e f i t s  a s s o c i a t e d  wi th  m e r g e d  p o l i c e  a g e n c i e s  have  n e i t h e r  t a k e n  
the  f o r m  of l o w e r  c o s t s  p e r  se ,  n o r  have  p r o v i d e d  a c t u a l  d o l l a r  s a v i n g s  
to the  l o c a l  t a x p a y e r .  O t h e r s  c o n t e m p l a t i n g  c o n s o l i d a t i o n  m ~ h t  w e l l  
e x p e c t  t h e s e  r e s u l t s  to p r e v a i l .  

The Efficiency of the Consolidated Police Agency 

The  d e s i r e  to p r o v i d e  e f f i c i e n t  p o l i c e  s e r v i c e s  has  long b e e n  
a g o a l  of pub l i c  a d m i n i s t r a t o r s .  The  a r c h i t e c t s  of the  J a c k s o n v i l l e  m e r g e r  
s i m i l a r l y  s a w  c o n s o l i d a t i o n  as a v e h i c l e  to a c h i e v e  th i s  o b j e c t i v e .  U n f o r -  
t u n a t e l y ,  s u f f i c i e n t  t i m e  h a s  not  p a s s e d  and  c o m p a r a b l e  da t a  is not y e t  
a v a i l a b l e  to u n e q u i v o c a l l y  c o n c l u d e  tha t  the J a c k s o n v i l l e  po l i c e  m e r g e r  is 
m o r e  e f f i c i e n t  t han  t ha t  w h i c h  e x i s t e d  p r e v i o u s l y .  A p a t t e r n  of i n c r e a s i n g  
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e f f i c i e n c y  h a s ,  h o w e v e r ,  d e v e l o p e d  s i n c e  the  m e r g e r .  In f ac t ,  wi th  
r e g a r d  to ou tpu t  it was  found  tha t  the  J a c k s o n v i l l e  t a x p a y e r  is now r e c e i v i n g  
m o r e  " s e r v i c e "  for  h i s  t ax  d o l l a r  t han  he d id  at  the  t i m e  of c o n s o l i d a t i o n .  
F o r  e x a m p l e ,  a l a r g e r  p e r c e n t a g e  of o f f e n d e r s  a r e  be ing  a p p r e h e n d e d ;  the  
n u m b e r  of a r r e s t s  p e r  s w o r n  o f f i c e r  has  i n c r e a s e d  by m o r e  t h a n  ha l f ;  and ,  
t o t a l  c i t a t i o n s  a long wi th  t h o s e  i s s u e d  p e r  s w o r n  o f f i c e r  f o r  a l l  t r a f f i c  
r e l a t e d  o f f e n s e s  have  doub led .  

In s u m m a r y ,  c o n s o l i d a t i o n  has  p r o v i d e d  the m e c h a n i s m  w h e r e b y  
p o l i c e  s e r v i c e s  in J a c k s o n v i l l e  can  be d e l i v e r e d  m o r e  e f f i c i e n t l y .  It m a y ,  
t h e r e f o r e ,  be c o n c l u d e d  tha t  the f r a m e r s  of the  m e r g e r  s e l e c t e d  a 
r e s p o n s i v e  too l  to r e s o l v e  J a c k s o n v i l l e ' s  p r o b l e m s .  

The Economies of Scale of Consolidated Law Enforcement Operations 
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The m e m b e r s  of the  L o c a l  G o v e r n m e n t  S tudy  C o m m i s s i o n  r e a s o n e d  
tha t  the i n c r e a s e d  s i ze  and  v o l u m e  of o p e r a t i o n s  of a c o n s o l i d a t e d  p o l i c e  
o p e r a t i o n  m i g h t  w e l l  r e s u l t  in  c o s t  a d v a n t a g e s  t h r o u g h  e c o n o m i e s  of s c a l e .  
A c t i v i t i e s  w h i c h  h e l d  the  g r e a t e s t  p r o m i s e  for  b e n e f i t i n g  f r o m  e c o n o m i e s  
of s c a l e  w e r e  fe l t  to i nvo lve  quan t i t y  p u r c h a s e s ,  the o p p o r t u n i t y  to u t i l i z e  
m o r e  e f f i c i e n t  e q u i p m e n t  a n d / o r  the  g r e a t e r  u t i l i z a t i o n  of s p e c i a l i z e d  s k i l l s .  
In t e r m s  of c o n s o l i d a t e d  l aw e n f o r c e m e n t  in J a c k s o n v i l l e ,  t h e  p a r t i c u l a r  
a c t i v i t i e s  w h i c h  p o s s e s s e d  one or  m o r e  of t h e s e  c h a r a c t e r i s t i c s  i n c l u d e d  
the  m o t o r p o o l ,  da t a  p r o c e s s i n g ,  c o m m u n i c a t i o n s ,  p e r s o n n e l  and  p u r c h a s i n g  
o p e r a t i o n s .  

In a n a l y z i n g  t h e s e  a c t i v i t i e s ,  on ly  m o t o r p o o l  s e r v i c e s  s h o w e d  
c o n c l u s i v e  and  p o s i t i v e  e v i d e n c e  of s a v i n g s  t h r o u g h  i n c r e a s e d  s c a l e .  T h e s e  
s a v i n g s  t o o k  the  f o r m  of both a b s o l u t e  and  r e l a t i v e  r e d u c t i o n s  in the l e v e l  
of m o t o r p o o l  c o s t s .  Coup l ed  wi th  th i s  f ac t  was  the  r e a l i z a t i o n  tha t  m o t o r -  
pool  c o s t s  r e p r e s e n t e d  o v e r  70 p e r c e n t  of a l l  e x p e n d i t u r e s  w h i c h  w e r e  
f e l t  to  p o t e n t i a l l y  b e n e f i t  f r o m  e c o n o m i e s  of s c a l e ;  e . g .  da t a  p r o c e s s i n g ,  
c o m m u n i c a t i o n s ,  p u r c h a s i n g ,  p r i n t i n g ,  a m o n g  o t h e r s .  M o r e o v e r ,  the 
f a c t  t ha t  c o s t s  a s s o c i a t e d  wi th  m o t o r p o o l  s e r v i c e s  m a k e  up  such  a l a r g e  
p o r t i o n  of the  t o t a l  s u p p o r t  s e r v i c e s  b u d g e t  of the a g e n c y - - a  c o n d i t i o n  
l i k e l y  to e x i s t  in o t h e r  p o l i c e  o p e r a t i o n s - - i l l u s t r a t e s  the  p o t e n t i a l  i n h e r e n t  
in the  c o n s o l i d a t i o n  of t h i s  f u n c t i o n  v i s - a - v i s  r e d u c i n g  the c o s t s  of p r o v i d i n g  
l a w  e n f o r c e m e n t  s e r v i c e s .  

I n t e r e s t i n g l y ,  the  f i nd ings  c o n c e r n i n g  da t a  p r o c e s s i n g ,  c o m m u n i c a -  
t i ons  and  o t h e r  s u p p o r t  s e r v i c e s  w e r e  i n c o n c l u s i v e ,  but  no t  n e g a t i v e .  T h a t  
i s ,  d e f i n i t i v e  c o n c l u s i o n s  c o u l d  not  be d r a w n  b e c a u s e  it was  not  p o s s i b l e  to 
de f ine  " p e r  uni t  output  c o s t s "  due  to da t a  l i m i t a t i o n s .  T h u s ,  a l t hough  a c t u a l  
s a v i n g s  o r  e c o n o m i e s  w e r e  not  d o c u m e n t e d ,  it  s h o u l d  not  be c o n c l u d e d  tha t  
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e c o n o m i e s  of s c a l e  a r e  not at  p lay  a m o n g  t h e s e  r e m a i n i n g  suppo r t  f u n c t i o n s .  
C o n s e q u e n t l y ,  the  p r e m i s e s  s u r r o u n d i n g  c o n s o l i d a t i o n ' s  p o s i t i v e  r e l a t i o n -  
sh ip  wi th  e c o n o m i e s  of s c a l e  r e m a i n  t h e o r e t i c a l l y  va l id  in t e r m s  of t h e i r  
a p p l i c a b i l i t y  fo r  a po l i c e  s e r v i c e s  m e r g e r .  

P o l i c e  D e p a r t m e n t  Hous ing  

The m a j o r  r e c o m m e n d a t i o n  o f f e r e d  by the  L o c a l  G o v e r n m e n t  
Study C o m m i s s i o n  in t e r m s  of po l i c e  d e p a r t m e n t  hous ing  c o n c e r n e d  the  
n e e d  to c o n s t r u c t  a new bui ld ing  fo r  u se  by the  c o n s o l i d a t e d  agency .  This  
top ic  was  p e r t i n e n t  to the  o p e r a t i o n s  of the Off ice of the  She r i f f  f o r  a n u m b e r  
of r e a s o n s .  F o r  e x a m p l e ,  the f a c i l i t i e s  tha t  w e r e  to be u s e d  by the  c o n s o l i d a t e d  
f o r c e  e x i s t e d  as  r e m i n d e r s  of p r e - c o n s o l J d a t i o n  days .  T h e i r  a d e q u a c y ,  
l o c a t i o n  and  s t a t e  of r e p a i r  v a r i e d ,  wi th  n e i t h e r  c a p a b l e  of s u p p o r t i n g  the  
e n t i r e  f o r c e .  Yet ,  no funds  w e r e  a v a i l a b l e  at the t i m e  of c o n s o l i d a t i o n  to 
c o n s t r u c t  a n e w  h e a d e q u a r t e r s  f ac i l i t y .  

T h u s ,  on ly  m i n o r  a l t e r a t i o n s  w e r e  m a d e  to the  f o r m e r  J a c k s o n v i l l e  
p o l i c e  s t a t i o n  and  the  D u r a l  County  C o u r t h o u s e  to a c c o m m o d a t e  the  n e e d s  
of the  new  d e p a r t m e n t .  O p e r a t i o n s  w e r e  e v e n t u a l l y  l o c a t e d  in  t e r m s  of 
t h e i r  p a r t i c u l a r  f u n c t i o n - - p a t r o l  and  t r a f f i c  be ing  l o c a t e d  in the  f o r m e r  
J a c k s o n v i l l e  P o l i c e  h e a d q u a r t e r s  wi th  the m a j o r i t y  of the  r e m a i n i n g  func t ions  
h o u s e d  ih the  D u r a l  County  C o u r t h o u s e .  R e f l e c t i n g  on th is  topic  r e p r e s e n t a t i v e s  
of the  S h e r i f f ' s  Off ice  po in t ed  out tha t  the  hous ing  p r o b l e m  c o m p l i c a t e d  the  
m e r g e r  and  m a d e  c o o r d i n a t i n g  the d a y - t o - d a y  o p e r a t i o n s  of the a g e n c y  
d i f f i cu l t .  In f ac t ,  a s p e c i a l  m e s s e n g e r  s e r v i c e  had  to be i n s t i t u t e d  to e x p e d i t e  
c o m m u n i c a t i o n s  b e t w e e n  the  s e p a r a t e d  f a c i l i t i e s .  A lbe i t  t i m e  c o n s u m i n g ,  
c u m b e r s o m e ,  and  c o s t l y ,  t h i s  was  the  only  way  d o c u m e n t s  and  o r d e r s  
c r i t i c a l  to ongoing  po l i ce  o p e r a t i o n s  cou ld  be t r a n s m i t t e d  b e t w e e n  t h e  w o r k i n g  
un i t s  of the  agency .  1 ]  Al though  the  a g e n c y  was  c o n s o l i d a t e d  in n a m e ,  the  
h o u s ing  p r o b l e m s  s e r v e d  as a b a r r i e r  to the  s m o o t h  m e r g e r  and o p e r a t i o n s  
of the  d e p a r t m e n t  as  a s i ng l e  func t ion ing  uni t .  

C o n s e q u e n t l y ,  the  S h e r i f f ' s  Off ice  began  the m o n u m e n t a l  t a s k  of 
p l ann ing  fo r  a n e w  po l i ce  f a c i l i t y  s h o r t l y  a f t e r  c o n s o l i d a t i o n .  A bond i s s u e  
to s u p p o r t  the  p r o j e c t  was  s u b s e q u e n t l y  p l a c e d  b e f o r e  the  v o t e r s  in 1972, 
and r e c e i v e d  n e c e s s a r y  suppor t .  2 ]  

1/ See Work ing  P a p e r  N u m b e r  VI: The  F i r s t  F o u r  Y e a r s  of the C o n s o l i d a t e d  
Law E n f o r c e m e n t  A g e n c y ,  pp. 21-22 and  70 fo r  m o r e  d e t a i l  on th i s  s u b j e c t .  

2/  Work ing  P a p e r  N u m b e r  VI: The  F i r s t  F o u r  Y e a r s  of the  C o n s o l i d a t e d  
_Law E n f o r c e m e n t  A g e n c y ,  p. 71. 
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M o r e o v e r ,  the  c o n s o l i d a t e d  f o r c e  has  w o r k e d  out of c r o w d e d  and 
p h y s i c a l l y  s e p a r a t e d  f a c i l i t i e s  s i n c e  the m e r g e r  of the two p o l i c e  a g e n c i e s  
in 1968. The  s i t u a t i o n  c r e a t e d  p r o b l e m s ,  but the f i r s t  h u r d l e  t o w a r d  i t s  
s o l u t i o n  w a s  f i n a l l y  c r o s s e d  in 1 9 7 2 - - f o u r  y e a r s  a f t e r  c o n s o l i d a t i o n . I /  
P a t e n t l y ,  the  L o c a l  G o v e r n m e n t  Study C o m m i s s i o n ' s  f o r e s i g h t  in c a l l i n g  
f o r  u n i f i e d  p o l i c e  h o u s i n g  p r i o r  to c o n s o l i d a t i o n  was  a poin t  w e l l  t a k e n - -  
u n f o r t u n a t e l y ,  the  n e e d  cou ld  not  be r e a l i z e d  e a r l i e r  in the  p r o c e s s .  
O t h e r s  f ac ing  c o n s o l i d a t i o n  m i g h t  w e l l  r e c o g n i z e  tha t  a l t hough  an a g e n c y  
m a y  be o r g a n i z a t i o n a l l y  m e r g e d ,  t o t a l  and  e f f e c t i v e  u n i f i c a t i o n  c a n  o c c u r  
on ly  w h e n  f a c i l i t i e s  a r e  p r o v i d e d  tha t  p e r m i t  t h i s  a g e n c y  to f u n c t i o n  in 
a u n i f i e d  m a n n e r .  

Police Records and Communications 

R e c o g n i z i n g  t ha t  two i m p o r t a n t  e l e m e n t s  of l aw e n f o r c e m e n t  
p r o g r a m m i n g  a r e  a sound  r e c o r d s  s y s t e m  c o u p l e d  w i th  a t o t a l  c o m m u n i c a -  
t i o n s  c a p a b i l i t y ,  the L o c a l  G o v e r n m e n t  S tudy  C o m m i s s i o n  a n a l y z e d  c o n d i t i o n s  
in the p r e - c o n s o l i d a t i o n  d e p a r t m e n t s .  T h e i r  r e s e a r c h  d i s c l o s e d  tha t  r e c o r d s  
c e n t e r s  e x i s t e d  in  both  a g e n c i e s .  F u r t h e r ,  i t  was  l e a r n e d  tha t  the  old c o u n t y  
r e c o r d s  c e n t e r  o p e r a t e d  on ly  s i x t e e n  h o u r s  a d a y  due to p e r s o n n e l  s h o r t a g e s .  
T h u s ,  the  C o m m i s s i o n  c o n c l u d e d  t h a t  s i n g l e  r e c o r d s  and  c o m m u n i c a t i o n  
c e n t e r s  fo r  the  c o n s o l i d a t e d  c i t y ,  o p e r a t i n g  a r o u n d  the  c l o c k ,  w e r e  n e e d e d .  
P r i o r  to and  a t  the  t i m e  of c o n s o l i d a t i o n ,  s t e p s  w e r e  t a k e n  to r e a l i z e  th i s  
d e s i r e .  

In t e r m s  of the  r e c o r d s  c e n t e r ,  d e c i s i o n s  w e r e  m a d e  r e g a r d i n g  the  
type  of r e c o r d s  s y s t e m  to be u s e d ;  the  m a n n i n g  of the  c o n s o l i d a t e d  c e n t e r ;  
and ,  the  c e n t e r ' s  p h y s i c a l  l o c a t i o n .  B r i e f l y ,  the  F B I - s a n c t i o n e d  p r o c e d u r e  
f o r  r e c o r d s  s t o r a g e  was  adop ted ;  the c e n t e r  w a s  l o c a t e d  as  c l o s e  a s  p o s s i b l e  
to the  c o n s o l i d a t e d  c o m m u n i c a t i o n s  . c e n t e r ;  and ,  the  c e n t e r  r e m a i n e d  open  
a r o u n d  the c l o c k  when  the d e p a r t m e n t s  w e r e  m e r g e d .  M e r g i n g  the two 
r e c o r d s  s y s t e m s  w a s ,  h o w e v e r ,  a m o n u m e n t a l  t a s k  both  in t e r m s  of 
i m p l e m e n t i n g  a c o m p a t i b l e  f o r m a t  and  p r o v i d i n g  a p h y s i c a l  f a c i l i t y  t ha t  
c o u l d  e f f e c t i v e l y  h o u s e  the new s y s t e m .  In an e f fo r t  to e f f i c i e n t l y  " p u r g e "  
o ld  r e c o r d s  and r e o r g a n i z e  the  s y s t e m ,  p a r t - t i m e  p e r s o n s  u n d e r  p r o g r a m s  
such  as  the  N e i g h b o r h o o d  Youth C o r p s  w e r e  u s e d .  As n o t e d  by one o b s e r v e r  
of the  p r o c e s s  " w i thou t  such  a s s i s t a n c e ,  the  job wou ld  h a v e  b e e n  
i m p o s s i b l e .  E v e n  wi th  i t ,  a y e a r  was  r e q u i r e d  to c o m p l e t e  the r e c o r d s  
m e r g e r .  , , 1 /  O t h e r s  f a c i n g  c o n s o l i d a t i o n  shou ld  not  o v e r l o o k  the f ac t  tha t  the  

I /  I n t e r v i e w  wi th  D i r e c t o r  J o h n  C. N e l s o n ,  Off ice  of the  S h e r i f f ,  
Consolidated City of Jacksonville, February 23, 1973. 
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r e c o r d s  m e r g e r  m i g h t  not  on ly  be a t i m e - c o n s u m i n g  p r o j e c t ,  but  m a y  
a l so  be a c o s t l y  p r o c e s s .  N o n e t h e l e s s ,  it s hou ld  be f a c e d  d u r i n g  the 
e a r l y  s t a g e s  of c o n s o l i d a t i o n .  

The  c o m m u n i c a t i o n s  m e r g e r  a l s o  b e c a m e  a c o s t l y  and t i m e -  
c o n s u m i n g  p r o j e c t .  A m o n g  the i s s u e s  t h a t h a d  to be r e s o l v e d  w e r e  
s y s t e m  c o m p a t i b i l i t y ,  the l o c a t i o n  of the c o n s o l i d a t e d  c o m m u n i c a t i o n s  
c e n t e r ,  and  o r g a n i z a t i o n  for  p u r p o s e s  of d i s p a t c h i n g  and r e c e i v i n g  c a l l s .  
A l t h o u g h  e a c h  of t h e s e  s u b j e c t s  was  a d d r e s s e d  p r i o r  to c o n s o l i d a t i o n ,  to 
i n s u r e  t ha t  f i n a l  d e c i s i o n s  w e r e  b a s e d  on the  b e s t  a v a i l a b l e  p r o f e s s i o n a l  
a d v i c e ,  the  C o n s o l i d a t e d  C o u n c i l  d i r e c t e d  the  S h e r i f f  to m a i n t a i n  p r e -  
c o n s o l i d a t i o n  c o m m u n i c a t i o n s  and  d i s p a t c h i n g  c e n t e r s  w h i l e  an  o u t s i d e  
c o n s u l t i n g  f i r m  c o n d u c t e d  an indep th  c o m m u n i c a t i o n s  s tudy .  1 /  Thus ,  the  
f ina l  s y s t e m  d e v e l o p m e n t  and  m e r g e r  of c o m m u n i c a t i o n s  s e r v i c e s  did not  
o c c u r  un t i l  the  r e c e i p t  of the c o n s u l t a n t ' s  r e p o r t  a p p r o x i m a t e l y  a y e a r  a f t e r  
c o n s o l i d a t i o n .  D u r i n g  th i s  p e r i o d ,  due to the  n o n - c o m p a t i b i l i t y  of s y s t e m s  
w h i c h  w e r e  u s e d  by p r e - c o n s o l i d a t i o n  d e p a r t m e n t s ,  two c o m m u n i c a t i o n s  
and  d i s p a t c h i n g  c e n t e r s  w e r e  m a i n t a i n e d .  Th i s  a r r a n g e m e n t  p r o d u c e d  a 
v a r i e t y  of f r u s t r a t i o n s  for  t h o s e  i n v o l v e d  in the  p r o c e s s .  F o r  e x a m p l e ,  
c o m m u n i c a t i o n s  b e t w e e n  m o b i l e  un i t s  had  to be h a n d l e d  t h r o u g h  a t r a n s f e r  
p r o c e s s  at  one  of the  c o m m u n i c a t i o n s  f a c i l i t i e s .  F u r t h e r ,  p a t r o l  s u p e r -  
v i s o r s  had  to m a i n t a i n  t h r e e  c o m m u n i c a t i o n s  c a p a b i l i t i e s :  one fo r  u se  
wi th  f o r m e r  c o u n t y  v e h i c l e s ;  one f o r  f o r m e r  c i t y  v e h i c l e s ;  and ,  a s e p a r a t e  
w a l k i e - t a l k i e  s y s t e m  to m a i n t a i n  c o m m u n i c a t i o n s  wi th  foot  p a t r o l m e n  and 
o t h e r s .  Z_/ F o l l o w i n g  c o m p l e t i o n  of the s t udy ,  a m a s s i v e  c o m m u n i c a t i o n s  
r e o r g a n i z a t i o n  e f fo r t  began .  The e f fo r t  r e s u l t e d  in a c o m m u n i c a t i o n ' s  
n e t w o r k  w h i c h  " . . is  r e c o g n i z e d  by law e n f o r c e m e n t  a g e n c i e s  a c r o s s  
the  n a t i o n  as (one of) the  f i n e s t  s y s t e m s  in u se  t oday .  ,,_3/ One c a v e a t  is 
o f f e r e d ,  h o w e v e r ,  r e g a r d i n g  the  d e v e l o p m e n t  of such  a s y s t e m  by o t h e r s  
f a c i n g  c o n s o l i d a t i o n .  S p e c i f i c a l l y ,  it was  po in t ed  out  t ha t  " s o m e  $1 m i l l i o n  
has  b e e n  o r  w i l l  be e x p e n d e d  on the  c o m p l e t e  c o m m u n i c a t i o n s  s e t  up. Th i s  
m o n e y  is  d i f f i cu l t  to r a i s e  and  o t h e r  l a r g e  d e p a r t m e n t s  shou ld  not  e x p e c t  
to so lve  the  b a s i c  c o m m u n i c a t i o n s  p r o b l e m  w i t h o u t  i n c u r r i n g  such  c o s t s .  , , 4 /  

1/ See  W o r k i n g  P a p e r  N u m b e r  V: The Months  P r e c e d i n g  C o n s o l i d a t i o n :  
A T i m e  of T r a n s i t i o n ,  pp. 45-47  for  m o r e  d e t a i l  on th i s  s u b j e c t .  

Z/ I n t e r v i e w  wi th  C a p t a i n  M . P .  R i c h a r d s o n ,  Off ice  of the S h e r i f f ,  
C o n s o l i d a t e d  Ci ty  of J a c k s o n v i l l e ,  M a y  3, 1972. 

3/  Bold  V i e w - - C o n s o l i d a t e d  G o v e r n m e n t :  B e t t e r  S e r v i c e  for  a B e t t e r  

4/ 

Community, published by the Public Relations Office, City of 
Jacksonville, Vol. 3, No. Z, June, 1971, p. 13. 
Ibid. 
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T h u s ,  the  Loca l  G o v e r n m e n t  Study C o m m i s s i o n ' s  o r i g i n a l  
e x p e c t a t i o n s  r e g a r d i n g  r e c o r d s  and c o m m u n i c a t i o n s  w e r e  fu l f i l l ed  
on ly  a f t e r  the  m e r g e r  of the  two a g e n c i e s .  The p r o b l e m s ,  t i m e  and 
c o s t s  w h i c h  w e r e  i n c u r r e d  in th i s  p r o c e s s  m i g h t  w e l l  be a n t i c i p a t e d  
by o t h e r s  f ac ing  c o n s o l i d a t i o n .  1 /  

P e r s p e c t i v e s  C o n c e r n i n g  the C o n s o l i d a t e d  P o l i c e  A g e n c y  

M e m b e r s  of t he  Off ice of the  She r i f f  and c i t i z e n s  a l ike  w e r e  
q u e r i e d  c o n c e r n i n g  the  m e r g e r  of po l i ce  s e r v i c e s .  In an e f fo r t  to d o c u -  
m e n t  the  a t t i t u d e s  of J a c k s o n v i l l e  po l i ce  on th i s  i s s u e ,  a n u m b e r  w e r e  
r a n d o m l y  s a m p l e d  and a s k e d  s p e c i f i c a l l y  w h e t h e r  c o n s o l i d a t i o n  b r o u g h t  
b e t t e r  p o l i c e  s e r v i c e s  to the J a c k s o n v i l l e  a r e a .  2 /  N e a r l y  e i g h t y - f i v e  
p e r c e n t  of t h o s e  r e s p o n d i n g  i n d i c a t e d  that  b e t t e r  po l i ce  s e r v i c e s  have  
b e e n  p r o v i d e d  s ince  c o n s o l i d a t i o n .  I n t e r e s t i n g l y ,  when  the  r e s p o n s e s  
w e r e  b r o k e n  down b e t w e e n  c i v i l i a n  e m p l o y e e s ,  o f f i c e r s  and p a t r o l m e n  
th i s  p e r c e n t a g e  v a r i e d  only  s l igh t ly ;  n i n e t y  p e r c e n t  of the  p a t r o l m e n  
fe l t  tha t  p o l i c e  s e r v i c e s  have  i m p r o v e d  s i n c e  c o n s o l i d a t i o n ,  wh i l e  82 
p e r c e n t  of the  o f f i c e r s  and 81 p e r c e n t  of the c i v i l i a n s  s a m p l e d  h e l d  the  
s a m e  op in ion .  

When  q u e r i e d  about  po l i ce  s e r v i c e s  by W T L V - T V ,  C h a n n e l  17., 
in c o o p e r a t i o n  wi th  the r e s e a r c h  t e a m ,  J a c k s o n v i l l e ' s  c i t i z e n s  e x p r e s s e d  
v i e w s  s i m i l a r  to t h o s e  of po l i ce  p e r s o n n e l .  3 /  In fac t ,  of t h o s e  o f f e r i n g  an 
op in ion ,  n e a r l y  60 p e r c e n t  m a i n t a i n e d  tha t  po l i ce  s e r v i c e s  in J a c k s o n v i l l e  
a r e  good  o r  e x c e l l e n t .  A n o t h e r  25 p e r c e n t  sa id  the  s e r v i c e s  a r e  f a i r  and 

1/ O t h e r  a r e a s  in wh ich  m a r k e d  i m p r o v e m e n t s  h a v e  b e e n  m a d e  s ince  
c o n s o l i d a t i o n  and wh ich  w e r e  a d d r e s s e d  by the  L o c a l  G o v e r n m e n t  Study 
C o m m i s s i o n  i nc lude  the  p r i s o n  f a r m  and j u v e n i l e  d e l i n q u e n c y  s e r v i c e s .  
F o r  d e t a i l s  c o n c e r n i n g  ac t i ons  t a k e n  in t h e s e  a r e a s ,  s ee  Work ing  
P a p e r  N u m b e r  VI: The  F i r s t  F o u r  Y e a r s  of the  C o n s o l i d a t e d  Law 
E n f o r c e m e n t  Agency .  

2/  See C h a p t e r  III for  a d e t a i l e d  d e s c r i p t i o n  of the  r a n d o m  s a m p l i n g  
p r o c e s s  and  the  t ypes  of q u e s t i o n s  i n c l u d e d  in the  q u e s t i o n n a i r e .  

3/  The s a m p l i n g  p r o c e d u r e s  u t i l i z e d  by W T L V - T V  have  r e c e i v e d  
n a t i o n a l  a w a r d s  inc lud ing  two Innova to r  A w a r d s  p r e s e n t e d  by the  
A m e r i c a n  R e s e a r c h  B u r e a u  in r e c o g n i t i o n  of the  qua l i ty  of the  s u r -  
v e y s .  B r i e f l y ,  a c o i n c i d e n t a l  t e l e p h o n e  s a m p l i n g  t e c h n i q u e  is  u t i l i z e d .  
P e r s o n s  a r e  r a n d o m l y  s e l e c t e d  f r o m  c u r r e n t  t e l e p h o n e  d i r e c t o r i e s  
and c o n t a c t e d  by t e l e p h o n e  on s e l e c t e d  w e e k - d a y  e v e n i n g s  d u r i n g  h o u r s  
w h e n  a r e l i a b l e  and va l id  s a m p l e  can  be e x p e c t e d .  The  s u r v e y  tha t  was  
c o n d u c t e d  to e l i c i t  op in ions  on the po l i ce  i n c l u d e d  o v e r  t h r e e - h u n d r e d  
J a c k s o n v i l l e  r e s i d e n t s .  
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only  6 p e r c e n t  r a t e d  t h e m  as poor .  F u r t h e r ,  when  a s k e d  w h e t h e r  the  
qua l i t y  of po l i ce  s e r v i c e s  in J a c k s o n v i l l e  has  i m p r o v e d ,  r e m a i n e d  the  
s a m e ,  o r  d e c l i n e d  s i n c e  c o n s o l i d a t i o n ,  the  c o n c e p t  of m e r g e d  po l i ce  
o p e r a t i o n s  r e c e i v e d  a n o t h e r  vote  of c o n f i d e n c e .  N e a r l y  o n e - t h i r d  of t h o s e  
hav ing  an op in ion  no t ed  tha t  s e r v i c e s  have  i m p r o v e d ;  s l i g h t l y  m o r e  than  30 
p e r c e n t  i n d i c a t e d  that  s ~ r v i c e s  have  r e m a i n e d  the s a m e ;  and,  on ly  7 .6  
p e r c e n t  m a i n t a i n e d  tha t  s e r v i c e s  have  d e t e r i o r a t e d .  M o r e o v e r ,  c o n s o l i d a t e d  
p o l i c e  s e r v i c e s  w e r e  v i e w e d  p o s i t i v e l y  by t h o s e  wi th in  and o u t s i d e  the 
s y s t e m .  

LESSONS FOR OTHERS 

The E c o n o m i e s  and E f f i c i e n c i e s  of C o n s o l i d a t e d  Law E n f o r c e m e n t  

When a g e n c i e s  a r e  c o n s o l i d a t e d  it m a y  be n e c e s s a r y  to 
expend  l a r g e  s u m s  of c a p i t a l  to m a k e  up fo r  pas t  
publ ic  n e g l e c t .  

C o n s o l i d a t e d  po l i ce  o p e r a t i o n s  m a y  be m o r e  cos t l y .  

The t a x p a y e r  m a y  pay m o r e  for  c o n s o l i d a t e d  po l i ce  
s e r v i c e s ,  but i t  is l i k e l y  tha t  he  wi l l  r e c e i v e  m o r e  
" s e r v i c e "  for  h is  tax  d o l l a r .  

C o n s o l i d a t i o n  of v a r i o u s  s u p p o r t  f unc t i ons  (e. g. p u r c h a s i n g ,  
m o t o r p o o l ,  da ta  p r o c e s s i n g ,  e t c . )  m a y  r e s u l t  in sav ing  
t h r o u g h  e x p l o i t a t i o n  of " e c o n o m i e s  of s c a l e " .  

Top i c s  R e l a t e d  to the  C o n s o l i d a t i o n  of P o l i c e  A g e n c i e s  

P h y s i c a l l y  s e p a r a t e d  a n d / o r  i n a d e q u a t e  po l i ce  a g e n c y  
h e a d q u a r t e r s  m a y  s e r v e  to h a m p e r  the  s m o o t h  m e r g e r  
of po l i c e  a g e n c i e s .  

The c o n s o l i d a t i o n  of r e c o r d s  and c o m m u n i c a t i o n s  
s y s t e m s  is a n e c e s s a r y  but o f ten  a c o s t l y  u n d e r t a k i n g .  

An extended time period following the merger of police 
agencies may be necessary before various operations 
and functions are totally and effectively consolidated. 

Consolidation has brought better police service to Jackson- 
ville in the eyes of the police agency personnel and the 
community at-large. 
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Sec t i on  IV 

C O N S O L I D A T I O N - - T H E  ANSWER IN JACKSONVILLE 

G o v e r n m e n t s  as publ ic  i n s t i t u t i o n s  e v o l v e d  in r e s p o n s e  to d e m a n d s  
for  c o m m u n i t y  o r d e r  and p r o t e c t i o n .  Al though  the f o r m s  and func t ions  of 
g o v e r n m e n t s  in th i s  c o u n t r y  have  c h a n g e d  s i g n i f i c a n t l y  in the  pas t  t h r e e  
c e n t u r i e s ,  t h e i r  p u r p o s e  r e m a i n s  e s s e n t i a l l y  to s e r v e  c o m m u n i t y  n e e d s .  
F u r t h e r ,  a c c o r d i n g  to th i s  p r e c e p t ,  f u l f i l l m e n t  of th i s  p u r p o s e  is  to be 
a c c o m p l i s h e d  at the  m i n i m u m  c o n t r o l  of and e x p e n s e  to t a x p a y e r s .  Al l  
too o f t en ,  h o w e v e r ,  c o n t e m p o r a r y  g o v e r n m e n t s  have  f a i l e d  to m e e t  the  
t e s t s  of r e s p o n s i v e n e s s  and a d a p t a b i l i t y  in sa t i a t ing  publ ic  n e e d s .  Al though  
m a n y  g o v e r n m e n t s  a r e  u n d e s e r v i n g  of t he  c h a r g e ,  it is not  u n c o m m o n  to 
o b s e r v e  publ ic  i n s t i t u t i o n s  o p e r a t i n g  not  by and fo r  the peop l e ,  but in sp i te  
of t h e m .  F a n n e d  by the  fue l s  of pe t ty  j e a l o u s i e s ,  s e l f i s h  i n t e r e s t s ,  and 
d e l u s o r y  t r a d i t i o n s ,  and p r e c i p i t a t e d  by the e n i g m a  of publ ic  apa thy ,  a 
p r o b l e m  f r e q u e n t l y  c o m p o u n d s - - t a k i n g  the  f o r m  of new,  o v e r l a p p i n g  and 
often marginally responsive government bodies. 

The p r o l i f e r a t i o n  of g o v e r n m e n t a l  b o d i e s  is o b s e r v a b l e  at a l l  
l e v e l s - - f e d e r a l ,  s ta te  and l o c a l - - a t t e n t i o n  in  th i s  s tudy  f o c u s e d  on 
J a c k s o n v i l l e  a r e a  coun ty  and m u n i c i p a l  i n s t i t u t i o n s .  In e x a m i n i n g  the 
g r o w t h  and d i r e c t i o n s  of g o v e r n m e n t s  at t h i s  l e v e l ,  one f r e q u e n t l y  o b s e r v e s  
the  " n e e d "  e a c h  f e e l s  to m a i n t a i n  c o n t r o l  o v e r  i ts  own l o c a l  f u n c t i o n s ,  wi th  
l aw e n f o r c e m e n t  s e r v i c e s  be ing  a c a s e  in point .  C o m m e n t i n g  on th i s  s i t ua t ion ,  
one  s t u d e n t  of l oca l  g o v e r n m e n t  po in t ed  out t h a t : I /  

�9 . d e s p i t e  g r o s s  changes  in o t h e r  f a c e t s  of our  
s o c i e t y ,  the  b a s i c  o r g a n i z a t i o n a l  s t r u c t u r e  of law 
e n f o r c e m e n t  has  r e m a i n e d  r e l a t i v e l y  u n c h a n g e d  s i n c e  
the  t u r n  of .the c e n t u r y .  R e g a r d l e s s  of s i z e ,  l o c a t i o n ,  
r e l a t i o n  to o t h e r  un i t s  of l oca l  g o v e r n m e n t ,  or  
f i n a n c i a l  r e s o u r c e s ,  e a c h  l o c a l  uni t  i s  d e e m e d  capab l e  
of a d m i n i s t e r i n g  b a s i c  law e n f o r c e m e n t  wi th in  i ts  
own j u r i s d i c t i o n s .  

I! Gordon E. Misner, "Recent Developments in Metropolitan Law 
Enforcement," Journal of Criminal Law, Criminology and 
Police Science, 50: p. 497, January-February, 1960. 
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Paralleling, yet going a step beyond this observation, the 
President's Commission on Law Enforcement and the Administration 

of Justice noted that : I/ 

�9 . . formal cooperation or consolidation is an 

essential ingredient in improving the quality of law 
enforcement. Crime is not confined within artificially 
created .political boundaries, but, rather, extends 

throughout the larger community. A workable program 
of formal cooperation or consolidation for law enforce- 
ment services within a "common community of interests" 
is the desired goal for improving the quality of law 
enforcement at the local level. 
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T h i s  po in t  w a s  s t r e s s e d  f u r t h e r  by  the  N a t i o n a l  A d v i s o r y  C o m m i s s i o n  
on  C r i m i n a l  J u s t i c e  S t a n d a r d s  a n d  G o a l s  w h i c h  n o t e d  t h a t :  2_/ 

�9 local governments generally can benefit from 
some form of combined police services--consolidation 
can frequently upgrade police service and lower its 

costs. 

The Jacksonville police services merger clearly illustrates that 
these potentials of consolidation can be realized at the local level. Yet, 
no one governmental form or model exists which is "perfect" for all 
communities and/or circumstances. However, out of the accumulated 
experience of centuries of governmental business, certain guidelines have 
evolved which may provide direction to current and future generations of 
public administrators. Consolidation, as it has been employed in 
Jacksonville, may offer one such guideline. 

Consolidation, as one method of solving local government's ills, 
is frequently recommended by political sci'entists and citizens study 
commissions. Such recommendations have, however, met with limited 
success at the polls�9 One of the aspects of consolidation's repugnancy 
to voters has been the absorption of one government entity by another. The 

l/ The President's Commission on Law Enforcement and the Administration 
of Justice, Task Force Report: The Police (Washington, D.C.: U.S. 
Government Printing Office, 1967}, pp. 68-69. 

2/ National Advisory Commission on Criminal Justice Standards and Goals, 
Police (Working paper utilized during the National Conference on 
Criminal Justice, January 23-26, 1973% p. IZ3} prepared through the 
assistance of the Law Enforcement Assistance Administration, Washington, D.C. 
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seeming disenfranchisement of one unit by an all encompassing larger 
one, ofttimes has not been viewed as a practical answer to the solution 
of local problems, albeit the new structure is based on government 

concepts which hold widespread theoretical acceptance. 

Local circumstances in Jacksonville-Duval County in the mid- 

1960's, however, served to reinforce the need to consider a unified 
approach to governmental reform. Not only was the area a composite 
economic community, but similar countywide population characteristics 
existed, a high percentage of the area~ population was not receiving 
adequate urban services, and a strong need existed for the reorganization 
of both the Jacksonville and Dural County governments. Further, a number 
of key governmental services were already provided on a countywide basis 
i n c l u d i n g  p u b l i c  s c h o o l s ,  e l e c t r i c  p o w e r ,  e x p r e s s w a y  d e v e l o p m e n t ,  p o r t  
d e v e l o p m e n t ,  h o s p i t a l s  a n d  c o u r t s .  In  s h o r t ,  a c o m m o n  c o m m u n i t y  o f  
i n t e r e s t s  e x i s t e d  in  w h i c h  c o n s o l i d a t i o n  w a s  a c c e p t e d  a s  t h e  m e c h a n i s m  
t h r o u g h  w h i c h  l o c a l  n e e d s  c o u l d  be  f u l f i l l e d .  

H o w e v e r ,  c o n s o l i d a t i o n  s h o u l d  n o t  be  v i e w e d  a s  a p a n a c e a  f o r  
a l l  g o v e r n m e n t  p r o b l e m s .  In  J a c k s o n v i l l e ,  f o r  e x a m p l e ,  one  l e a r n e d  
o b s e r v e r  h a s  s t a t e d  t h a t  " c o n s o l i d a t i o n  h a s  n o t  c u r e d  a l l  o u r  g o v e r n m e n t  
p r o b l e m s .  It  h a s  n o t  a l l o w e d  u s  to  r i p  u p  o u r  t a x  b i l l s  a n d  p a v e  a l l  t h e  
s t r e e t s  in  g o l d .  B u t ,  i t  h a s  c e r t a i n l y  p r o v e d  to  be  a m u c h  b e t t e r  v e h i c l e  
f o r  a t t a c k i n g  p r o b l e m s  b r o u g h t  on  o v e r  t h e  y e a r s .  " 1 /  

Further, one must not automatically view consolidation as a 
workable solution even if pre-conditions and voter response parallel that 
experienced in Jacksonville. To be successful, a consolidated jurisdiction 
will still require a structure manned by a team of competent professionals, 
sufficient financial resources, and a community prepared to accept and 
support the changes and innovations necessary to raise it from the conditions 
in which it was born. Given these circumstances, and the foregoing 
examination of the Jacksonville experience, it is believed that the consolida- 
tion of local governments and, particularly, law enforcement services, 
can be a viable means of resolving many of our past public mistakes. 

I/ Remarks of Lex Hester, Chief Administrative Office, Jacksonville, 
Florida, National Association of Counties, New County, U.S.A. 
Report: City-County Consolidation Seminar (Washington, D.C. : 

February, 1972), p. 8. 
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