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This Executive Summary presents the highlights of the findings aﬁd
conclusions of a study of gambling law enforcement in a sample of 16 cities
with populations of 250,000 or more. As a summary, it necessarily omits most
of the detailed data on which the conclusions are based.

The full report contains a discussion of the nature of gambling laws and

what is known about gambling behavior. The various ways police and prosecutors

respond to illegal gambling are described in detail, along with an analysis of

the significance of these variations. Data from surveys of police officers
and citizens are then presented to help with the assessment of the effects of
gambling law enforcement responsibilities on police departments and their
relationships with their constituencies.

A particularly important analysis of these data looks at the association
between different levels of legal gambling, such as lotteries and horse
racing, and the responses of the criminal justice system, including attitudes
of police and citizens toward gambling laws.

For those interested in an overview and the major conclusions, the
Executive Summary should suffice. However, those interested in the specific
research findings and the analysis process itself will want to read the full

report.
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ABSTRACT

This project was designed to achieve two major goals: 1) to examine
the effects of legislative decisions related to gambling, with particular
attention to recent decisions to permit some forms of legal commercial

gambling; and 2) to examine the way gambling laws are enforced, with particular

attention to variation in enforcement practices and the significance thereof.

Sixteen randomly selectéd cities with populations of 250,000 or larger were
studied. The cities included a représentation.of various amounts of available
legal gambling —‘from none to those having off-track betting, a legal lottery
. §
and legal horse racing, A Ne&ada city was also studied. 1In each city, key
police officers, prosecutors, and judges were interviewed. Legal statutes were
andlyzed and record data colldted. In fourteen cities, a probability sample
bf police officers completed aiself—administered questionnaire.. In addition,

a special set of questions dealing with gambling law enforcement was included
in a national survey to provide data on citizen goals for gambling law
enforcement.
'.Our findings and conclusioﬁs can be summarized fairly succinctly:
1) The laws against social gambling in private are primarily a symbolic

gesture on the part of legislators; they are neither enforced nor enforceable

in any reasonable sense of the word.

25 Legislators have given police a relatively unattractive job, for which
pOliée g~t little credit if they‘do a good job énd considerablevabuse if they
fail.

3) The laWs’against public social gambling and commercial gambling

probably are enfortéable to the extent that other comparable laws are.
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The resources devoted to gambling law enforcement are very modest and the

‘results, with a few noteable exceptions, are modest as well, Most departments

realistically strive for ome of several models of limited gnforcement.

4) Citizens are very likely to view non~enforcement of gambling laws as
an indication of police corruption.

5) Regional, multi-service criminal organizations were reported to
directly control all or a substantial portion of illegal commeréialygambiing
operations in about half the cities. These cities were much more 1ikely.tﬁan
others to have had publicly disclosed gambling-related corruption in the past.
In the balance of the cities, bookmaking and numbers were said to be run pri-
marily by local, independent organizations that specialized in gambling.

There had been no significant publicly disclosed gamblingQrelated corruption
in any of these cities in fhe past ten years.

6) The prosecutors of gambling cases generally do not reéommend penalties
for conviction which any reasonable person would think would be ajdeﬁerrent fb/
further involvement in commercial gambling. Seriously impinging upon commer—
cial gambling operators would seem to require serious penalties for convicted
commercial gambling operators,

7) Prosecutors are not held accountable for their decisions due td the
lack of recording and summariziné of thekdecisions they make. 9 X

8) As states have made legal horée tracks of lotteries avéilgble, there
is no evidence that this has made the enforéement task of éoliée’hardef or |
easier. ,

9) Legislators need to underétandfthat becausekof’the nature of gambling

offenses, the meaning of gambling laws and the resulting constraints on

gambiing‘behavior are determined. less bY'Whatﬁlegislatb%s write than‘by~how'

local policgsand prosecdcors carty out tHeir responsibilities.

\;}) . 3 . L am—

i
w

-\




ACKNOWLE DGEMENTS

This project was funded by a grant from the National Institute for Law
Enforcement and Criminal Justice, No, 75NI-99-0084, to the Center for Survey
Research (formerly the Survey Research Program), a facility of the University
of Magsachusetts/Boston and the Joint Center for Urban Studies of M,I.T. and
Harvard University. The project was carried out jointly by the Center for
Survey Research staff and the New England Bureau for Criminal Justice Services.

Dennis M. Crowley, Jr. and Richard Bickelman of the New England Bureau
were integral members of the study team., Mr, Crowley's extensive experience
in criminal intelligence, law enforcement and criminal justice research
enabled him to make invaluable contributions to all phases of the research
project. In’addition to providing the project with a basic understanding of
police procedures and policies, he was also personally responsible for all on~
site data collection and interviewing in the participating police departments,
Mr, Bickelman, an attorney, was similarly responsible for interviews with
prosecuters, court clerks and judges, as well as for analysis of state laws
and city ordinances. - Both made important editorial and critical contributions
to the final report.

We also want to acknowledge the contribution of our Advisory Committee;
its members were extremely helpful in reviewing our research design and
objectives at an early stage as well as critiquing our presentation of

results when data collection was complete. The Advisory Committee members

were: Maurice J, Cullinane, Chief, Metropolitan Police Department, Washington,

'D,C,; Jonathan Rubinstein, Research Associate, Police Science Center, New York

City; Peter Reuter, formerly Research Director, Commission on the Review of

-yis



the Naﬁional Policy Toward Gambling, (currently Research Associate, Policy
Science Center); Charles Wellford, currently a researcher with the Department
of Justice; Richard Israel, attorney and former Attorney General, State of
Rhode Island; the late Joseph Weintraub, former Chief Justice, Supreme Court
of New Jersey. |

Gary Marx, Associate Professor of Urban Studies at M,I.T., w;s a consul-
tant to the project and provided helpful criticism and comments throughout.

We also want to give special recognition to Cynthia Martin from the Center
staff for her many contributions, not the least of which was her careful col-
lation of the massive amounts of information obtained.

0f course, a project such as this was only possible because of the cooper-
ation of law enforcement officials throughout the country. Because of the
numbers involved we cannot single out the various prosecutors, court clerks,
judges, and police officers who generously contributed their time to make this
project a success. Our demands were heaviest on the participating policé
departments, however, since they had the most people involved in gambling law
enforcement, and we would like to acknowledge individually the help given to
us by the police chief executives in the 17 sample cities:

Atlanta Public Safety Department, A.R. Eaves, Commissioner

Birmingham Police Department, James C. Parsons, Ch%ef

Boston Police Department, Joseph Jordan, Commissog%r“

Buffalo Police Department, Thomas - Blair, Commissioner

Cleveland Police Department, Lloyd J. Garey, Chief

DetroitkPolice Department, Phillip C. Tanﬁian, Chief ;

£l Paso Policé Department, RobertnE‘ Mipnie, Chief

Los Angeles Police Department, Edward M. Davis, Chief

"Vii‘



Newark Public Safety Department, Hubert Williams, Director

New York City Police Department, Michael J. Codd, Commissioner

Phoenix Police Department, Lawrence M. Wetzel, Chief

Portland Police Bureau, Bruce R. Baker, Chief

Reno Police Department, James Parker, Chief

San Jose Police Department, Robert Murphy, Chief

St. Louis Police Department, Colonel Eugene Camp, Chief

Tampa Police Department, Charles Otero, Chief

Toledo Police Department, Corrin McGrath, Chief

In these departments we want to add a special word of thanks to 2700
police officers who contributed their time to complete the police officer
questionnaire. Some 78 per cent of all officers asked to complete the question-
naire did so.

Finally, we would like to express our appreciation to Fred Heinzelmann,
Project Monitor at‘NILECJ, for his patience and support through the various
delays and complexities which developed during this project. 'We also want to
acknowledge the help of Lois Mock at NILECJ for suggestions and helpful criti-
cisms of the initial proposal and research design.

To these people, along with the countless others who contributed to making
this project a success, we extend our gratitude. However, the authors want to
state emphatically that: the final data collected, the analysis and presentation
-of that data; and the conclusions drawn from them are solely their own. No in-
dividual or organization, merely by cooperating with us, should be construed as

having necessarily endorsed any of the findings or conclusions of this project.

=viii-



INTRODUCTION

This project was designed to achieve two major goals: 1) to examine the
law enforcement significance of legislative decisions related to gambling,
with particular attention to recent decisions to permit some forms of legal
commercial gambling; and 2) to examine the way gambling laws are enforced,
with particular attention to variation in enforcement practices and the sig~
nificance thereof.

A mumbef of different societal policy concerns converged to make this
project timely. Mounting fiscal pressures on state budgets have encouraged
legislatures to search for new sources of revenue as an alternative to in-
creased taxation. One such funding source is legalized gambling. Since 1963,
13 states have begun to run state lotteries, two states have set up facilities
for legal off~track betting on horse races, three states have set up jai alai
arenas and Atlantic City is about to go into the casino business. It seems
highly likely that this trend will continue, resulting in even more legal
opportunities to gamble in the coming years.

At the same time, there is a growing debate_about the propriety of using
criminal laws to regulate the behavior of partiéipants in plaintiffless crimes
such as prostitution, homosexual relations and the use of marijuana. Many feel
that a choice to engage in these activities, which are technically illegal, ié
rightfully a private moral decision and not a matter of public domain.; A
number. of anti-gambling laws fall into this category. £

ihird, there is a trend in the criminal justice system to deal more

harshly with serious or hébitual criminal offenders, Along with armed robbers,

terrorists and sex offenders, perdons associated with organized crime have been -



especially targeted., To assist law enforcement agencies, numerous changes have
been made in state and federal laws. Strike forces, both local and federal,
directed against organized crime figures, have been established over the past
ten years throughout the country. Revenues from illegal gambling operations
are often cited as a major source of support for criminal organizations.
Reflecting this view, some state legislatures have been increasing the maximum
penalties for gambling violations.

Also of significance is the recent trend toward critical assessment of the
way in which the criminal justice system functions, resulting in a search for
ways in which this could be improved. Reflecting this interest, LEAA's Task
Force on Standards and Goals (1973) was particularly concerned with the need of
various segments of the criminal justice system to increase professionalism by
specifying their goals, setting priorities, and articulating policies more
clearly, thereby reducing the need for reliance on discretionary judgements.

Legislatures across the country are in the process of discussing at least
three kinds of issues:

a) Should there be more legal commercial gambling? There are many
aspects to the discussion - moral, economic and psychological. One important
- aspect of the debate is predicting the impact of legalized gambling on the
enforcement of anti~gambling laws.

b); Should certain forms of gambling be decriminalized? "Again, there are
moral considerations that may lie beyond research, but one important
basis for the discussion is a good understanding of the nature of current
gambling laws, the kind of respomsibility they place on police, and how those
laws are enforced.

c)‘DShould harsher penalties be set for serious gambling offenders; and

should certain penalties be mandated legislatively? Again, the issues are

-



complex, but one important part of the discussion should be an understandipng of
the significance of current penalties and existing attempts to mandate
sentences,

Police and prosecutors also must set policies with respect to gambling en~
forcement,  What are realistic and attainable goals? What should be the
priorities? How should gambling law enforcement be managed to maximize goal
attainment and minimize the potential for internal problems?

These issues may be more or less salient in different parts of the country}
However, at least some of them are relevant almost everywhere. At the time
this project was proposed the available information relevant to gambling en-
forcement policy was very limited. The extent of knowledge about c££izen
gambling behavior was based on two very limited national studies (Smith and Li,
1971 and NORC, 1974) and a set of local or state studies of uneven quality,
mostly sponsored by existing or prospective lottery commissions (see the review
of these in Weinstein and Deitch, 1974).

There was, of course, a considerable literature on the police. Wilson
(1968), Reiss (1971), and Skolnick (1975), had each looked at police behavior
in more than one city, but none focused particularly on gambling. Gardiner
(1970), looked more carefully at gambling, but only in the context of the
politics of corruption, not at what police were actually doing. iﬁ addition,
his study was limited to ome small city. Kretz (1975) studied officer views
of various law enforcement reséonsibilities with special emphasis on "pléin—

tiffless crimes" in Washington, D.C., and Rubinstein (1973) reported the probJ/ﬁ\\

Y

lems associated with gambling law enforcement in Philadelphis. The findings 3\

<

of the Knapp Commission in New York City (1973) and the rep;;ts of the
: ‘ y ;
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Pennsylvania Crime Commission (1974) have also been highly publicized.
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Whﬁle this project was in progress, the Commission on the Review of the
Nationaﬁ‘Policy Toward Gambling and the National Wiretap Commission issued
reports’&hat were very relevant to some of our work. In particular, the
Gambling%Commission sponsored a national survey of gambling behavior and
attitudes which added considerably to existing knowledge (Kallick, et al.,
1%76). Aﬂset of questions designed by our staff was included in the question-—
naire usea in the national study. In this way data were obtained on the per-
ceptions %nd expectations of citizens regarding gambling law enforcement; a
summary ofithese data was published by the Commission (Mangione, et al., 1976),
and we maké use of them, where relevant, in this report. The Gambling Commis-
sion also sponsored a mail survey of police departments which was analyzed by
this study %eam (Pratter and Fowler, 1976), Also, during this period, Blakey
(1976) compieted an analysis of the history of gambling laws on which we were
able to draw/

Thus, at the outset of this project, research in the area of gambling law
enforcement was confined to a few studies of police that, while sound, were
limited to a sﬁall number of cities or were not very specifically focused on
gambling. Conéiderable relevant information has been compiled very recently.
We shall attemp# to cite data from these sources whenever such information can
serve as a contéxt for our findings.

t

The informdﬁion which we have gathered concerns the following issues:

i
1) What effect has legalized gambling, where it exists, had on law

enforcement?
© 2) What is %he effect of the content of anti~gambling laws on the actual

enforcement of thdse laws?

: i ‘
3) What effeit does responsibility for gambling law enforcement have on

police mofale? , ﬁ
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4) How is citizen respect for the police affected by gambling
enforcement respeunsibilities?

5) How are gambling laws enforced, by police, prosecutérs and courts?

6) What goais do police have for gambling law enforcement?

7) What administrative or management decisions have been shown to, or

seem likely to, affect the way gambling laws are enforced?

i
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. , - METHODS

In order to adequately address the issues relating to gambling enforce-
ment, a research design was constructed which would give a representative view
of ‘current enforcement efforts.

In order to obtain this representative view the following elements were

N
N
it

iinclude&:
1) ‘Information was collected from a variety of sources (police adminis-
trators,’Vice>officers, patrolmen, prosecutors, court clerks, judges, newspaper
reportefs, ci;izens),:using a variety of data collection methods (self-adminis-
tered questionnaireé, structured interviEWS, record data, and loosely
strgétured interviews);
2) A random sample of cities with populations in excess of 250,000 was

drawn;

Ty 3) 'Data were collected using standardized procedures; and

A
i

4) - Cities were included which had different amounts of legalized

gambling.
Sample

There are three main patterns of legal gambling in the United States;
states where there is no legal commercial gambling; statés where there is legal
‘lbetting at horsé race tracks (and sometimes dog tracks); and states where there
is 1egal liorse racing and a legal state-run lottery. |

The original samﬁle;was tandomly selected to yield fiwe cities each‘ffom
fstategyrepresenting the three main\typés of legal gambiing situations,'and

[+,

: . ‘ 0 . - - . ' ’
three other cities representing states with more forms of legal gambling - two

‘cities from a state with legal off-track betting, and one Nevada city. The

7
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police deﬁartments in four of the originally selected cities fefused to par;’
ticipate. In three cases, a substitute city was selected. The“resﬁlting
sample was: |

1) four cities with no legal gambling allowed (éxcept charitablé bingo
games) -= Atlanta, Bi;mingham, El Paso, and St. Louié}

2) five cities which allowed on~-track betting on hérsesvor dogs - o ‘ﬁ%:"'
Los Angeles, Phoenix, Portland, San Jose and Tampa; 2 ;

3) . five cities which, in addition to on~track bettihg, had legal state~
run lotteries -~ Boston, Cieveland, Detroit,’Toledo and Newark;

4) two ciﬁies from New York state, where, in addition to onntrackkbetting ,
and lotteries, off~track betting is also alléwed -~ Buffalo and New York City;

and

- 5) one city which had extensive legal gambling -- Reno,*

e

Data Sources

There were three major sources of data upon which most of our analyéés

were based,

Semi-structured Interviews
Interviews were conducted with various key figures in the police depart-
ment and the rest of the local criminal justice system in each city. Inter=

views were taken at least with the chief, head of the vice squad, one or more

‘\A

*In Reno we dlscovered that the enforcement‘sltuatlon wWas so dlfferent that 1t

.was 1n@oa51ble to:compare to-the othemscities, Given the extent of legal

gambling in’Nevada, all enforcement efforts have been taken from the. police =
and are the responsibility of the Gaming Control Commission, However, this -
‘body approaches its task as a licensing and regulatory body, Illegal gambllng
is that which is not licensed or which is operatihg in violation of various
regulations. Much of the cost of ''regulation" is borne by the legal gam-
bling operator. For these reasons, although offering an important. anchorlng
point, the Reno situation was just not comparable to efforts in other c1t1es,¢°
and, therefore, we do mnot 1nc1ude Reno in most of our analyses.‘ »

i
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Vgambling specialiéts, the head of the detective division, the head of field
operétions, the head of the organized crime unit (if any), the head of intel~
:’ 1igence (if separate from organized crime), and the head of the internal
affairs unit (if any). kInterviéws were also taken with prosecutors most in-
volved with gambling cases and with court clerks and judges.

Information gathered from these interviews was of different types. Some
of the information was objective (e.g., how many officers in vice); some was
informed opinion (e.g., what is the structure of organized crime in the city);
and some was attitudinal (e.g., how’important is gambiing enforcement to you),

In considering the information from & department we usually averaged
opinions from various officers, However, in some instances the study team
’ considered somerofficers' opinions as more informed and thus gave more weight
‘to their opinions (e.g., the information suppiied by the head of intelligence
and the head of the vice squad on the structure of organized crime in their
city).

Self-administered (uestionnaires

‘ Questionnaires were administered to a sample of police officers as ﬁell
as all wice specialists in 14 of the 16 sample cities, Approximately 200
’officers in each city were included in ﬁhe random sample, - The overall response
rate was 78 per cent, The questionnaire took about ten minutes to fill out
and covefed several areas relating to the 'debate" on .gambling enforcement.

Areas.included were police perceptions of citizen support for gambling

enforéement;kperceptioh of support received from courts and prosecutors;
officers' attitudes about the seriousﬁeSS\of gambling offenses compared to
other crimeé és ﬁe11 as theirlpe£cep£ion of citizen ratings of seriousnéss~of
gamblingvanq other crimés; the extent to which gambling enforcement waskseen

to he important»andwsatisfying; difficulties and problems with the enforcément

-8~
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of gambling laws; attitudes about legalization; perceptions about the amount

of illegal gambling in the city; the role of the patrol‘officer; and quest?qg§k
on effectiveness, corruption and organized crime, |
Given the size of the police officer sample, the data provide fairly
precise information. When information is presented for all officers these
data should be viewed as having a range of plus or minus four percentage Points;
: Individual department averages (althpugh never presented in a way which would
identify a department) have a range of about plus or minus eight percentage
points,.* -
" We felt that to gain cooperation from the_department éndlto faciii;éte
candid responses from officers, we had to promise not to present data on in-
; dividual departments with departments identified. We have followed that fu1% 
throughout this report with‘ﬁhe exception of informatioh about willingness'to

participate in the study and response rates so that readers can judge the qual~

3

ity of the data,

i RN L

~Citizen attitudes

% Information about citizens was obtained through a special set of questions

about gambling law enforcement that were incorporated for this project into a

f national survey on gambling participation and attitudes, Citizens were asked
% ~about their attitudes toward enforcement; how serious they felt gambling was;

- and how they saw police enfdrcing~gémb1ing laws,

*These figures are estimates of the conildence 1nterva1 ‘that is, the rangé
around the sample estimates that one can be 95 per cent sure is the limit of
P _ error due to chance sampling variation alone. We have calculated the design .
: effect of clusterlng, estimating the error due to sampling to be about twice
that for a simple random sample of the same size, These figures do not take

- into account possible response error or the effects of non-resporiSe, which
cannot be calculated but which "ean’ affect estimates in any sampTe Surveyo‘wx'

: W ar, T o
i - ) et i .
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“each city.

- In -addition to these major sources of data, we also gathered arrest

and disposition data where available, took interviews with newspaper reportets

in each city, and did an analysis of each state's anti-gambling laws.
Summary

Necessarily, any project can only achieve a limited set of goals; some
of the important issues were beyond the reach of a single project, so that
choices had to be made. Several critical choices include:

1) The decision to draw a representative sample of cities rather than
to select a set of interesting types of cities. This meant that certain
individual examples bf innovative enforcement strategies or problems may have
been omitted; but the need to provide a representative perspective seemed
compelling.

2) The decision to spend 4 or 5 days interviewing on~site in 17 cities,
rather than spending more time in fewer cities, or less time in more cities.
This, in turn, defined the depth’agd amount of detail we could obtain about
3) The decision not to do citizen surveys in each city but to rely,

instead, on national sample survey data for citizem input. This was a fiscal

~decision made by LEAA, not a design decision, and it severely limited some

of the conclusions we could make.

4) The decision to severely limit the length and content of the police

officers questiommaire in order to maximize the percentage of departments

that would participate and the response rate of police officers in

departments.

" 5) The decision not to attempt to go beyond available case disposition

-data, except insofar as we could obtain knowledgeable estimates.

-10-
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6) The decision to focus only on large cities, where two thirds of
gambling arrests are made, rather than expanding the sample to include smaller
cities. |

7) The decision to focus on local law enforcement efforts and not
stretch resources to attempt to describe the federal effort as well.

These decisions generally appear to have been sound, given the alterna-
tives (except of course for the omission of the citizen surveys), but they
meant there were questions we could not answer, and others for which our
answers are not as definitive as we would liké. Nonetheless, there are many -

important questions that we can now answer, that no one could answer as well

before.

~11=.




LEGISIATIVE DECISIONS

One of the basic expectations of this project was that variations in the
form of the gambling laws, in particular increasing the availability of ‘legal
gambling, would have a significant impact on gambling law enforcement., This
section focuses on data collected from citizens, police administrators and
police officers themselves to determine the nature of such impacts.

Simply stated, we found that the local gambling situation and local pri-

orities were more likely to cause variation in the responses of police and

_ others in the criminal justice system than were legislative decisions. Con-

sequéntly; the remaining sections of this report concentrate on the nature of
local gambling law enforcement in large cities, and the management implica-

tions of what we found. First, however, it is important to review the impact,

or lack thereof, of legal commercial games, the laws against “social" gambling,

and the form of the anti-gambling laws.

Legal Commercial Games

Recent legislative debate about legal horse betting, lotteries, numbers
games, sports betting and casinos have focused public attention on the
questions surrounding legal commercial games. The Gambling Commission (1976)
and the 20th Century Fund (1974) have thoroughly investigated the revenue
potential of legal gambling and have concluded that while it is significant,
it is nevertheless less than has been claimed. Public acceptance of legal
gambling has been shown to follow legislative lead (Kallick, et al., 1976),

Majorities tend to oppose legalized games prior to legalizatiom, but to sup-

“port legalization once it occurs, Legislators appear to have a wide latitude

~in this respect; citizens will probably accept what they pass,

“12- ¢ " &
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The potential of legal gambling to reduce illégal gambling has not been
demonstrated, The Gambling Commission was unable to find;evidence that avail-
able legal games reduce illegal gambling. 7They note that outside of Nevada,
few legal games are truly competitive with illegal gambling. In facﬁ, given
the current range of legal gambling options, the Commission found indicgtions
that legal games may even increase illegal gambling by enticing additional
bettors.

It has been hypothesized, and the Gambling Commission strongly suggested,
that legdl games may undermine the resolve of police, prosecutors, judgesvand
citizens to enforce anti-gambling laws. We found 1ittle’or no evidence to
support this position. In cities where more legal gambling existed, police
considered enforcement against illegal games to be no less important or satis-
fying than did their colleagues in cities with less legalization (see Table 1)..
Police did not see illegal bookmaking as less serious in cities where there
was more legal gambling, although there was a régional effect with regard to
numbers playing (Table 2). We cannot say, for certain, that there has been no
diminution of feeling about the seriocusness of illegal gambling in these
cities.  However, almost certainly local ﬁgctors are much wmore iwmportant thénu
legal games in shaping police attitudes,

Similarly, there were not fewer gambling arrests in cities with more
legal games available, nor was there a decrease in arrests within'a city once
legal games arrived, No discernable drop in arrests occurred in any of thefi
five cities where lotteries were intfoduced in the pést five years (Table 3),

We foundkno tendency for prosecutors to be less willing toﬁécgept gamblinhg
cases, or for 1$wer conviction rates to be associated with more legal gambling.

We‘did not have sufficiently good data about sentences, partiéularly the

size of fines, to know if there was a tendency for sentences to be lighter

i
v
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Table 1

Police Perceptions of the Seriousness of Gambling Offenses
By Status of Legal Gambling

Per Cent Agreeing

Status of Legal Gambling

Perceived Importance Lotteries ot
to Police of No Legal Horses and/or Off-Track
Gambling Enforcement Gambling Dogs at Track Betting

Enforcing gambling laws ; !
is just as important as
« enforcing any other laws. 65% 69% 66%

Enforcement of gambling
laws uses police manpower
that could better be used
against other types of
crimes, 56 38 : 57

Running illegal gambling
operations doesn't hurt f
anyone; it is a victim-
less crime, 25 14 16

Trying to enforce the
"gambling laws is more
Ffrustrating than enforc-
ing most other types of :
laws, 76 75 72

Gambling enforcement is ;
one of the more satis- é
fying assigiients for a
~ police officer, 10 9 14

P Y
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Table 2

Police Perceptions of the Seriousness Of Gambling Offenses
By Status of Legal Gambling

Per Cent Rating Offense as
at Least Somewhat Serious

Offense Status of Legal Gambling
e Lotteries ox
No Legal Horses and/or Qff-Track
Gambling Dogs at Track | Betting
Taking bets on horses, f
dogs or sports 50% 55% 51%
Taking bets on numbers 65 ‘ 72 58 -
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Table 3

Effect of Introducing a New Legal Lottery on
Arrest Rates in Five Cities

Arrest Rates/100,000 Population: 1969-1975
City 1969 | 1970 1971 1972 1973 1974 1975
A 32 40 44, 27 34% 25 NA
B 440 420 380 324 280 240% 294
c 55 88 59 53 49 NAX 41
D 15 10 10 23% 23 17 22
E 305 335% 377 353 355 3184 138

* Year in which lottery was introduced.
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with increased legal gambling. However, there was no tendency for prosecutors
(or police) to say they were getting 'tougher" sentences where there was no
legal gambling. The city in which convicted commercial gambling operators
were said to be most likely to receive jail sentences had legal horse tracks
and a legal lottery.

We did find that citizens in states with more legal gambling reported>,
less concern that gambling laws be enforced and less willingness to cooperate
with such enforcement., However, careful analysis showed that these citizens
also expressed different attitudes than other citizens abduﬁ»laws;against pros-
titution, use of marijuana and homosexuélity. When these differenceﬁlin»pér—
sonal values were taken into account, there was only a modest effect 6£ legal
gambling per se on citizens' attitudes about gambling law enforcement,‘%nd
primarily for those whose views were moderate. Personal values clearly were
more significant than the status of legal gambling in determining people's
orientation to gambling law enforcement (Table 4),

Supporters of legalized gambling have contended that legalization might
permit reallocation of scarce police and other criminal justice resourﬁes away
from gambling to other areas of criminal investigation., Our data suggest
little or no basis for this argument. First, the potential for realloéation
of resources is émall.:'Less than one per cent of police resources arevdevoted
to gamwbling. Second, as noted above, there was little or no evidence that

~
legal games decreased the rate of illegal gambling. With prohibited forms
still drawing as many customers, there was no oppoftunity for police to re=-
duce their level of enforcement. S ' ‘&
Nevada presents the extreme case of legalized commercial gémbiing, Here,

local police do no gambling‘law enforcement., Nevertheless, this state showed
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Table 4

Percentage of Urban Citizens Who Said Gambling Law Enforcement Is Very Important
By Status of Legal Gambling and Desire for Laws Against Plaintiffless Crimes
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no diminution of resources allocated to gambling concerﬁé'when compared with
other states. Indeed, rescurces dévoted to gambling regulation were higher.

in Nevada than elsewhere. The difference is thaf the resources were not local”
police~~ they were employees of the Gaming Control Boérd and, to some extent,
the County Sheriff's Office. And, there was one other difference: a good
proportion of the costs of regulation were covered by the legal gambling‘oper-
ators themselves, rather than by local taxes,

Thus, the evidence does not definitely support either sidé of the argu~-
ment about whether legal commercial games will help or hinder localylaw en=
forcement agencies. Unless the enactment of legal commercial gaﬁbiing includes
the establishment of a separate regulatory and enforcement.unit, responsible

:
fo;:éll gambling, the police, prosecutors and courts will stiil have a job to
do, the‘difficulty of which will depend much more on the characteristics of
the local population and the‘organiz;tion of illegal gambling operations than
on the nature of the particular games allowed, ‘ ‘

Given this situation, it is not surprising that police were not umited in
their sténce toward legal gambling. The wmajority of ﬁolice chief executives
we talked with were opposed to incréa;éd/legal commercial gambling, . Several
had strong personal views against gambling. They were aware of the points
made above and had concluded that t@gir job would not be made eaéier by. legal-
ized commercial gambling; a number t£ought their job WOQld be made harder.

The suivey of police officeré showed that they were likely to agree that
legal’games make the enforcement cf énti—gambling,laws morefdifficult. Yet in
contrast to the chiefs, they favoredﬂthe legalization bf horse track betting,
lotteries and offatraék betting; and were more favorable to the idea of 1égél

casinos and sports betting than the citizens surveyed by ﬁhe'GamBling Commis=~

- sion, In general, officers who rated gambling violations as less serious were

<)
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most likely to favor legal games. Overail, officers and administrators tended
to agree that gambling law enforcement causes some special problems (for a
variety of reasons to be discussed later) and that the most common proposals
for legal gambling would not solve those problems.

A We cannot say for certain what the long-range impact of increased com~
mercial legal gambling would be, nor the impact of more elaborate legal options
under the general model of limited legalization.' However, just as we see few
benefits to law enforcement officials of increased legal commercial gambling,
we also think the existing evidence does not support the motion that increased
legal gambling makes the enforcement of anti-gambling laws significantly more
" difficult,

Social Gambling

Decriminalization has been proposed for "social' gambling, that is, card
and dice games where there is no "house" or fee to play, as well as betting of
all kinds among friends.

We know from the Gambling Commission's work that about 60 per cent of the
adults in this country bet money on something in 1974 (Kallick, et al., 1976).
T ~Most participated by playing cards for money (40 per cent), buying legal lot-
tery tickets (20 per cent) or betting on sports events with friends (15 per
cent). We know from our analysis of the statutes in 13 states and from
Blakey's (1976) more extensive review of the laws that almost all state laws
prohibit gambling in public and the majority prohibit gambling in private |
. (commercial and social). Probably then about one~third of U.S. adults are
“viblating,state gambling laws each year,

‘The'laws against social gambling in privéte are not énforéedcand are not
  énforceab1e. Too many people break.them. The?e»are few complaints, Police

cannot enforce laws in private unless there is a basis for a warrant., From a

~20=
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law énforcement point of view, the main value of such laws is their poténtial
use in breaking up private commercial games without the evidentiary problems

involved in proving that the garie is commercial, The Gambling Commission's

model statute, which would require participants in a suspected commercial game

 to prove that it was not commercial, appears to be a solution, if an appeal of =

PR

such a law is upheld. However, even if this approach is not judged accéptable,

private social gmabling laws are problematici: . In principle, writing an all-
inclusive law with the intent of having it appliéd selectively (ip tpis case,
to games police consider commeicial) essentially mandates discréﬁion, invites
controversy about fairness, and is generallykconsidered to be an unsound way
to write laws (Lafave, 1965).

The value of laws against public social gambling is a more complex issue,
Such laws, in contrast to those against piivate gambling, can be enforced.
The majority of all gambling-related arrests in the sample cities in 1975 re-~
sulted from police activity against public social gambling, Severai”police
departments in our sample appeared to be making a real effort to enforce these
laws strictly. For the majority of departments, however, enforcement of such
laws occur:ed mainly when there was a complaint or a disturbance,

fhere are two problems with these laws that became apparent in our re=~

search, First, to the extent to which the criteria for making arrests for

publlc gambllng include an actual or potentlal disturbance, there is necessar-,

ily considerable discretion 1nvolved in enforcement. Second, while blacks do
not gamble more thaﬁ~whites, they apparently do it more frequently in pubklic

places. Because laws against social gambling are more easily enforced in

public than in private, the enforcement of laws against public social gambling,

as the Gambling Commission observed, are discriminatory in effect, though not

in intent,

-21=
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Police report that illegal public gambling occurs under circumstances
where fights are likely and where people make contacts for various kinds of
illegal activities. Because of this, they believe decriminalized public

gambling would make their job harder. We cannot assess that argument. Even if

it is accurate, however, it should be viewed in light of the fact that, be-

““cause of the realities of law enforcement, the gambling laws that now exist

have‘vefy high potential to be discretionary and discriminatory.

Legalization of all social gambling might have a saluatory effect om the
widely~reported problem that more serious offenders are treated too lightly by
theugourté. If prosecutors and judges saw only commercial gamblers, it might
lead to a more serious treatment of them. Some police and prosecutors in the

A

sample éities felt that the high proportion of social gambling cases reduces

the general perception of seriousness of gambling offenses and may contribute

to the setting of low penalties.

One strategy which has been proposed, total legalization of social gam-
bling, might enable a reallocation of criminal justice resources to the en-
forcement of more serious gambling violations. In any case, treating a social
gambler as a state law violator may not be the best use of resources. While
cases such as these are handled Quick1y5 in general, prosecution for a municipal

ordinance violation is faster and less complex, In fact, police departments

that are most aggressive against social gambling usually charge arrestees for

violation of .city ordinances; not state laws.,

The Form 0% the Laws

There is quite a bit of variation in the way anti-gambling laws are written

and the punishments they prescribe., Through interviews with police and prose-
cutors and examination of arrests and disposition data, we attempted to de=-

termine whether or not there were ways laws were written that affected the
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ease or the results of enforcement.: Qur analysis was limited by the poor
quality of disposition daﬁa. Therefore, our conclusions should be taken as
only suggestive. However, we did not find evidence that it made any difference
how the laws were written or what penalties were prescribed. To the extent
that there was variation, it could be attributed to the organization and
policies of the police, prosecutors and the courts.

For example, we found in state laws consﬁﬁerable variation in the maximum
penalties for gambling offenses. We cannot say how the maximum penalty ’
allowed affects the sentence of the very important gambling operator, because -
such cases are so rare. However, the averagéﬂfines reported to us appeared

“-to be unaffected by the maximum penalty allowed and in some cases was even -
below the minimum fines suggested in the laws. In fact, in omne city in our
gample in a state with extremely severe legislated penalties, the police tookff7
their serious cases to a federal grandfjury, because they feit Sentences giveniV*
in state courts were so trivial. |

In another instance, there were six cities in our sample in states whére‘
there are second offenderyléws. Under these, minimum mandatoxry penalties are
prescribed for persons convicted twice for a gambling offense. In’no cityf 

o

were these laws used to any significant extent. g S

X

N

N

Legislatures can provide prosecutors and courts with a wide range of i

L

case depends primarily on the values and the judgements of local officials, .
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NATURE OF GAMBLING LAW ENFORCEMENT

There is a growing body of literature which discusses the unattractive
aspects of gambling enforcement responsibilities for local police. One of the
wimportant goals of this project was to examine the extent to which these char~
acterizations were accurate.

Among the most important aspects of gambling law enforcement are that the

target of enforcement is not really participation in illegal gambling activity,
and‘thét the prohibited acts are not considered serious, either by police or
citizens. In part, this results from the nature of the laws themselves, As
we have noted, while many states actually prohibit gambling of all kinds, in-
cludiﬁg social gambling in private, law enforcement necessarily‘is aimed only
at that part of gambling that is public, complained of, or commercial,
Moreover, even taking bets is not considered to be a serious crime. We
found that, compared with other crimes, police rated taking bets onv3ports and
numbers to be among the least serious crimes that they dealt with-~ less
serious than prostitution and about on a par with after-hours liquor viola-
tions. Just as in Washington, in Kretz's survey (1975), police officers in
~our sample rated citizens' perceptions of the relative seriousness of gambling
~.as similar to their own, though they consistently thought that citizens con-
sidered all the crimes rated to be less serious than they did themselves. The
- déta from the citizen survey were relatiﬁely comparable- to data from the police
q%estionnaires: when citizens were ésked to tate the pfiority of gamblingk
c;mpared with a series of other law gnforéement problems, gambling appeared at

the bottom,

This should not lead ome to think that gambling law enforcement is unim-
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portant,. Hoyever, the importance of gambling law violations stems not from
the seriousnéss of the crimes themselves but from other associated factors,
In interviews with police officers and execdtives, we found that there
were three sets of goals with respect to gambling law enforcement, each of
which is importamt. First, police departments have the internal goal of magaé ?
ging the enforcement of gambling laws in a way which is least stressful to
their men and which minimizes or eliminates police corruption, Second, police,
have the goal of maintaining the respect of citizens which ﬁhey canygﬁtéinﬁby'
being responsive to citizen‘complaints and by minimizing the extent toiwhich

citizens see unenforced laws. Third, they have the goal of minimizing the

PR vertpra oy

profits that do or can go to crimihal organizations for use in other seriou;
criminal activities, which fhey may try to accomplish by directly attacking
criminal organizations and/or by interfering with commercial operations to‘the
extent possible, thereby reducing profits,

In this section, we shall discuss the reasons why these goals are impQk=....,
tant, the extent to which they are achieved, and the factors associated with
their achievement,

Internal Effects on Police Departments

Several studies have suggested that gambling law enforcement is distinctly

unattractive to police. Five basic kinds of observations are made: (1) neither -

[

citizens noxr the police believe that gambliﬁg is a serious crime, 2y pdlicé‘1§“
perceive little citizen support or encouragement for gambling law enforcement;‘~

(3) there is a great deal of discretion (and hence inconSistency) in the wayi}
police go about enforcing the laws, (4) it is a difficult task, and (B)Gthe ’

results of‘gbod work are. mot very’gratifying.k |

&

~We have already demonstrated that our data support the contention that

-~ gambling is not seen to be a serious crime. The discretionary nature of



gambling law enforcement is also very clear from our data, Basically the
~prob1é;“lies with’the fact that many police departments have not come to terms

with the problém of priorities and the limits of law enforcement. As a result,
Bases for making choices among potential cases, and guidelines for when to en=
force the gambling laws and when not to, as well as the role of various police
officers in the enforcement'process, have not been carefully spelled out,
This is cleaﬁly demonstrated by the fact that well over 60 per cent of all
A police officers agreed that the departmental policies for gambling law enforce-
ment were not clear,

Perhaps the worst victim of this uncertainty is the patrol officer, Most
police departments still have a formal expectation that all police officers
should play a role in gambling enforcement, both through making on-view arrests
and through providing information to the vice detectives,1 In fact, at present,
patrol officers play very little role in gambling law enforcement. This is
partially attributable to the fact *lLu. they receive little or no training in
gambling law enforcement. As a result, about 70 per cent of all police officers
agreed that the average patrol officer, without special training or experience,
could not recognize evidence of illegal gambling if he saw it. Moreover, there
was nearly unanimous agreement that the responsibilities of the patrol officers
in gambling law enforcement are not clear,

Evidence shows that even gambling enforcement specialists could benefit
considerably from more specific guidelines. A majority of police officers in
the departments studied agreed that it is more difficult to enforce gambling
I»ws in a fair and evenhanded way than most other laws., An officer who must
use discretion in determining whether or not to make an arrest may have a par-
- ticular problem when faced with public social gambling. Where this kind of

activity is involved, the criteria for arrest often include not only the fact
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that gambling is going on but also that theére was a complaint or some kind of
public disturbance. However, because of the way in which all kinds of gambling

offenses come to police-~-most often through complaints or through informantse~

et

there is, as others have observed, a real difficuity in applying consistent:
criteria about who is arrested and who is not.
The difficulty of gambling law enforcement is well known to law enforce-

ment officers bul is less commonly appreciated by the general public. Most

B

citizens believe that illegal gambling is associated with police corruptioﬁ?
They are generally unaware of the legal technicalities and investigative dif-

ficulties which comstrain gambling law enforcement, In many cities, public

A

social gambling is prevalent enough to make enforcement against it an endless

task, The arrest of bookmakers aiid numbers operators, on the other hand, re-

3

. quires lengthy investigations which often include extensive physical surveil-

lancex~ still the most common investigative procedure used in gambling law

enforcement. Unless considerable care is taken when gathering evidence against
a commercial operator, the arrest will be fruitless because the case will not
hold up in court. The majority of all police officers recognize this fact;
f 73 per cent agreed that it is often impossible to make a good case against a
known street-level 0perator‘

Finally, we found a commonplace perception that court disposition-of con-
victed gamblers was not appropriately harsh, Largé majorities of ail'police
. officers agreed that prosecutors do not take gambling cases seriously, that
ythey afe too willing to accépt ;g?uced éharges, and that courts do not’give
appropriate sentences. A

Althbugh we did not collect comparable data on other kinds,of‘0£fen9es,‘it :

: L ‘ . ey i L
is probable that this perception is not unique to gambling. In;géneral,,pollce ;

7 were eritical of prosecutors, and prosecutors were critical of judges (and in

oy,
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some places, police)., The lack of serious penalties for what police see to be
serious offenses is certainly not limited to gambling. However, there are
three features of gambling law enforcement that make light penalties particu-
larly irksome,

An illegal gambling operator is guilty of running a business that is
against the law. He makes a profit, One common measure for the appropriate~
ness of a fine is whether or not that fine significantly reduces the profit a
person is realizing illegally. We were told that the typical gambling fine
amounts to only a day or two of illegal profits. In addition, the arrest of

commercial gamblers often entails lengthy investigation. It may seem further

inappropriate when fines amount to only a small portion of what it cost the
police department to apprehend a convicted gambler. Third, the clear goal of
apprehending a gambling operator is to put him out of business, Putting a
serious offender in jail or on probation may do that; penalties which do not
sexrve this function seem inadequate to some people.

Since most of the generalizations -that previous studies have made about
the unattractive nature of gambling law enforcement are borne out by our
data, it is not surprising that only 1l per cent of all police officers
rated gambling as one of the more satisfying assignments.

In general,-we found officers' responses to be fairly consistent from

city to city. Howpver, we did find significant variation in the clarity of

4

police department policies and, in one case, an exceptional relationship be-

’tween police, prosecutors an&%courts in gambling law enforcement; and these
differences were reflected significantly in what police officers felt about
gambling law enforcement and how they perceived the job, The implications of

these findings will -be discussed in more detail in a subsequent sectiomn,

AN
!
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The association between police corruption and gambling is, of course, a
very sensitive topic for police departments. This was not an investigative
project; all we know about police corruptibn in our sample cities was.a
matter of public record.

Several investigations concerning the causes of known cases of police cor-
ruption in gambling enforcement have been made. The best known among tﬁesg afé
the réport of the Knapp Commission in New York (1973), the reports on the in-
vestigative activities of the Pennsylvania Crime Commission (1974), Jonathan'

; .
Rubinstein's. study of “hllaaelp ia policeu(1973)' and Gardiner's study of
”WincantOn” (1970). Many of those same factors discussed above which make
gambling law enforcement unattractive have also been hypothesized to be con-
ducive to corruption: lack of consensus that the crime is serious, lack off
perceived citizen concern about enforcement, lack of clear polwry guldellnes,
and the difficulty of effective enforcement. It has often been observed that
the fact that gambling is a business, with profit potential, and that it has
to operate somewhat in the open are also critical factorsq2 Furthermore,
police corruption has often been linked to political corruptiﬁn at higher
levels in city governments. -

Finally, there has been some debate about the effectiveness of a séécial-

ized central vice squad versus decentralized enforcement of gambling laws.

Decentralized enforcement is probably more difficult to control, but a central

specialized vice squad may mean that cityewide'protection can Be boughﬁ by
controlling only a few people.

In response to this complex question, this study~has two main observations
to make, First, in our sample of 17 c1t1es, there were seven cities wheré

1ocal police thought they had clear ev1dence that gambllng was dlrectlz tled
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to multi-service regionally organized crime operations. Four of these cities
have had major public disclosures of ipolice corruption in connection with

gambling during the past ten years; a fifth has received embarrassing publicity

1‘,{ §

aboﬁt gambling enforcement, or lack thereof, though no police misconduct was
proven; and a sixth ha@ a major public embarrassment about the way drug-
related laws were enforced by police. None of the other nine departments in
olir sample have had any public embarrassment about its gambling law enforce-=
ment. It would seem to require a very large-scale illegal business operation
to support system-wide police corxuption and make it worthwhile. We do not
feel that we have adequate evidence to fully address these issues; but it is
clear in our sample that the‘best~pxedictor of the likelihood of a police
problem in connection with gambling law enforcement is the direct involvement of
multi-service regional criminal organizations in gamblihg.

Our second observation deals with the four departments that have had
. publicly exposed gambling-related corruption within the last ten years.
Each currently has a reform administration which has enacted significant
changes. < The responses of the four departments have been different. In one
case, law enforcement was transferred entirely out of the police department
into a special unit in the county prosecutor's office. In the second case,
decentralized enforcement was abandoned and enforcement responsibility was
placed in the hands of a small centralized vice squad with a supervisor
who reported directly to the chief. The third department continued with deeen~

tralized enforcement but created a significant set of accountability procedures.
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A fourth department set up a strong accouﬁéability system‘ih'éddition to
eliminating decentralized enforcement by puttlng enforcement responsibilities
in the hands of a. qoe01allzed vice unit. Our;observatlon,xs that each of these
reforms in its own way has worked 1n,ach1ev:ng the goal of ellmlnatlng system=
wide corruption. Thls was the 0p1n10n not only of pollce officials themselves.
but of outside observers of the police departments. In two cases, there has
been a trade-off, with a significant reduction in aggressive gambling law
enforcement. Howaver, it appears that when police. departments addresé
corruption problems sbecificqllyJ they are able to set up procédures which,
if not perfect, basically work. |

Thus, the data are fairlyeclear~tha£‘gémbiing law enforcement is not very
attractive, and there ié considérable roon: for improvéﬁént in this respect.
The corrupting potential of gambling iég%éty,real,Lbut appears to be a problem
mainly in cities which have direct invol&ément éf multi~service criminal
organizations in gambling; Moreover, departments that have addressed the issue

directly seem to have been able to .control it, albeit sometimes at the cost

of reduced arrest rates,

‘ Effect on Qitizen Respect for Police

Rretz (l975)*found.thaﬁ tﬁé}police officers in WaShington, D.C. perceived:
a lack of cltlzen.support for rhe enforcement of gambling laws, Gardiner
(1970) found citizens generally apathetlc about the 1evel of gambling law en- i
forcement unless non*enforcement was. éhown to be asseclated with corruptloh.
When such obsnrvatlons ‘are coupled wlth sog$ of the exaggerated estxmates of
citizen partlcipatlon‘ln';llegal gambling, which the work‘ef ﬁhe Gambl1ng
@ommission’hag dbﬁe much‘Fg,pdﬁlinto perspective;4 it is -not surprising that

A

some,@eople have cdﬁgludgd that citizens do not want gambling laws enforced. .
o ri :5' - S ’
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‘Data from our survey of police officers suggest that their perception of
kthe situation varied little from the above findings. Substantial majorities
agreéd that some respectable citizens oppose tough enforcement of the gambling
laws, that citizens do not cooPérate‘with gambling enforcement, and that
citizens do not care how the gambling laws are enforced,

Data from the Ndational Survey of Citizens, however, preéént a ﬁifferent

ﬁ'picture. Overall, some 40 per cent of United States adults characterized
gamEling law enforcemént as ''very impqrtant", while only 20 per cent said it
was "not very important”. Forty per cent wanted more gambling law enforcement,
Wbile fewer than 5 per cent wanted less gambling enforcement. Nearly 80 per
cent of all U,S., adults thought that thﬁse who take illegal’bets shouldkbe
arrested; and about 45 per cent thought that persons qonvicted of such crimes
{shoald be put in jail,

When these data were re-analyzed, focusing on the citizens of major cities,
’the results were even more striking. A near majority (48 per cent) of persons
living in major central cities said they wanted more gambling law enforcement.
Perhaps most important, since resistance to Law enforcement isjsometimes
‘attribufed to the black community, non-white residisits in urban areas were

Tévgn‘méreﬂlikely to want incfeased gamblingklaw enforcement; 54 per cent said
 they wanted police to do more to enfprce the gambling laws.,

§ '

The Gambling Commission survey éstimated that about 11 per cent of adults

o~ i
b oo N

,in.the United States participated in illééal commercial gambling in 1974,

;  Aith0;gH there is no doubt that the prevalence of illegal gamblers variés ffom
one,néighborhood to.andther, it’is almost .certain that police are likely to
ove;estimate the resistence to the enforcement of énti-gambling laws. Although

A\ E ' ' :

we are not able to say that there was no neighborhood which was an‘éxception

‘to this statement, we feel confident that a majority of citizens in wnost
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neighborhoods in all major cities woﬁld prefer gambliﬁg iaws to be enforcedfv
Even if enforcement of the gambling 1aws’wou1d not bring police ingo
conflict with very many citizens, it might aiso be true that citizens coﬁéider‘
the enforcement of gambling laws so unimportant that lack of enforcément would
not matter either. This conclusion would be consistent with’what Kretz found .
among Washington police and what Gardiner reported in Wincanton. Howevi;, our
éitizen data suggest that fthe way gambling laws are -enforced, or‘ﬁot enforced,
does indeed seriously affect the way citizens judge their police departmeﬁt. '{ 
Half of all citizens who were aware of'illegalagambling in ‘their
communities attributed it to police corruption; another fifth gerceived a 1a¢k ‘f
of police dedication (Table 5). Almost 80 per cent of United States a&ults‘
agreed that "bookies have to bribe police in order to stay in business", Thus,ﬂ;
police departments could correctly decide that it is important to enforce the ‘

gambling laws because citizens perceive non~enforcement as symptomatic of

police corruption,

The citisen's perception of whether or not police will be responsive to
complaints about gambling is also potentially important to the quoth function-

ing of the police department within the'community; In general, citizens were

 very unlikely tb'Say that -they would report:a known gambling bperatorﬂto the f’k

police-- much less likely than to report'thé violation of séveral other 1a€ér‘ :
that we asked about. However, the probability that a person would say he would

report a gambling offense to“police;was‘highly contingent Othhéjpercepfian‘ai*
. p : | : ST &} . S

that the police would act on such a complaint, Moreover, overall ratings of‘f rj

police wérgﬂmuch‘more negative when citizens perceived that police W0u1d~not f '

Y S ‘
act on a«¢omp1ainﬁ§aboutfa gambling violation.



Table 5

Urban GCitizens' Perceptions of Most Likely Reason
Why Gambling Operations Continue*

Per Cent of Urban Citizens

Reason ‘Bookmaking Numbers

Police, authorities paid off 50% 45%

Police cooperate, look the

other way 19 17
Gamblers hide, go undercdver 15 ' 21
Legal system ineffective 7 o 7 |

Other reasons :(each < 5%) 9 ‘ 10

* Excludes respondents who thought police did mot know about illegal
gambling operations or who did not know of illegal gambling in their
city. . }

£
o
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Thus, while both citizens aﬁd police. rate gambling  in and of itself‘é‘low
priority offenSe, the enforcement of those laws has an impoftant bearing on
the way citizens rate their police, on the citizen's perception oflpoiicéﬁhon-‘
esty, and on their willingness to cooperate in the enforceﬁeﬁt of laws, Indeed;i
the police officers surveyed indicated some recognitioﬁ of this relationship. g";
While only a minority agreed that the way gambling laws are enforced is partic:
ularly impo;tant to thé way citizens rate the police overall, a majqfity didb
say that it is as important to enforce the gambling laws as any other 1éws;
and an even larger percentage agreed that not enforecing gambling laws un&ermines'
citizen respect for the law in general.
’Citizens respond negatively, then, to open gambling and to the perception
that police will not respond to complaints, How’do police departments meet
this requirement that they be responsive to gambliﬁg,éomplaints?
About 60 per cent of all citizens surveyed in ué%ahycenters said.théy
thought the police would act on a gambling gomplaint; 40 per cent did not
think they would act. DPolice responsiveness was seen. as significantly‘loéer
for gambling complaints than for complaints sbout the sale of either sfolen
goods or marijuana. " ST
Police said they were concerned about‘complaints° However, only about
half the departments in the sampie had formalized systems which would permit
them to check on the ménner in which a compladnt was. followed~-up, Cleérly,ﬁ
there was room for improvemenf here, . |
| Invaésessiﬁg the prevalence of oéen gambling, the majority of citigens<‘
in urban areas categorizéd thebamount of operating bookmakers and ﬁumbers

9

writers in their city as "a lot", Of those people who thought there were
~ Lot™, | peop it there wer

' illegal gambling operations in their city, well oyerbso per cent believed the

&

“"police knew about them.
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Although departments all valued citizen respect, they differed in their
stanée toward comspicuous gambling. About a quarter of the sample departments
clearly attempted to aggressively control street gambling; and another three or
four had very little street gambling in their cities. The balance of the depart-
ﬁents, however, did very little street-level enforcement unless there was a

complaint or disturbance. In fact, the decision to concentrate on commercial

- rather than street-level gambling may be a rational decision. However, for the

reasons outlined above, it is not without consequences for citizen respect of
police.

Commercial'Gambling and Organized Crime

Another significant aspect of gambling law enforcement is the prevailing

belief that revenue from illegal gambling activities ultimately go to support

‘more serious crimes. Two-thirds of all citizens surveyed agreed that the

profitsfﬁxnm illegal gambling are used to finance other illegal activities such
as loaa~sharking and drug distribution. Almost 80 per cent of all police
bfficers agreed with a similar statement; and a similar percentage agreed that
féﬁ gambling operations are independent of organized crime., In almost all of
our inter&iews with police administrators, curtailing or controlling profits
t0'orgé£ized crime was qited as one of the most important reasons for enforcing
gambling laws.,

It is clear that, in the minds of many people, particularly police offi-

cers, organized crime and gambling are nearly synonymous. As the Police Guide

on Organized Crime, a manual recently prepared for the use of law enforcement

‘officers by the Technical Assistance Division of LEAA, states:
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‘relationship between gambling and.multi-service criminal organizétions'mightf

Gambling activity is the most serious form of organized

crime, This activity supplies the fipnancial grease that-

lubricates the machinery of othgg operacions, such as

importation of narcotics, penetr;tion of 1egitimate

business, corruption of officials, and so on, (p.1l6)
However, when we talked to police officers on a e¢ity-by-city basis, a somewhatj
different picture emerged, Admiﬁtedly, there is considerable ambiguity ify |
what is meant by “organized crime”,5 Moreover, many police departwents do not
have sccess to wiretap transcriptions or other imnformation frém the FBI that
might be critical to their complete éssessment of how deeply organized crime
has entrenched itself in their cities., Nonetheless, in about héifﬁéf’éﬁg'
cities we visited, police did not believe that illegal gambling operations were
directly controlled or run by regional, multi-service syndiéates; énd in some
of the other cities, police said that some bbokmakers and, even more often,
numbers operators were independent of such 1arge-écale criminal organizaﬁiQns.f
We do not want to underestimate the significance of organized crime in Américag
the seriousness of orgaﬁized crime in cities where it exists, or the‘importancg
of gambling revenues to organized crime in such cities. Moreover, it is im- ‘
portant to note that through selling wire services and layoff services, and
through 1oanéharking activities, criminal orgaﬁizatiOns can’ﬁake money from
illegal gambling without actually‘contrdlling those who afe taking bet§.
Nonetheless, in understanding the orientation of local police‘tojthe ehforce- i
ment of gambliﬁg laws, it is important to know that in about half the cities ‘f“
in this coﬁﬁtry the police do mot see é direct link bétwéeﬁforéanized crime B

and gambling. 'This finding suggests that a more sophisticated view of the

t

-be needed; a view which recognizes regional differences and bettér'illuminateS'g’
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the variety of ways in which illegal gambling services can be organized and
their profits distributed.

The significance of commercial gambling differs somewhat depending on the
loeal. 8ituvation. If direct involvement of criminal'organizations is perceived,
police may focus on criminal leadership or‘on trying to make commercial opera-

tions less lucrative. Even if organized crime has no known inroads into the

local gambling situation, police nevertheless maintain that interference with

cominercial operations still is a goal in order to forestall any future entry of
organized crime into the city.

"’ The control of revenues to organized crime through gambling law cnforcement

" 'was second to none in its importance to police officiials; however, operational

goals show considerable variation. Of the eleven cities in the sample where
there were active illegal numbers games, three made virtually no numbers arrests.
All cities (with one possible exception) had active illegal bookmaking. However,

in nine of the 16 cities, police were making Virtually’no bookmaking arrests.

The organized crime uuits which existed in a number of departments were

.primarily intelligence units. There was only one city in which local author-

ities félt they were arresting significant persons in criminal organizations,
:although there were two or three other departments that hoped they would be
doing so soor. -

In fact, thén; it is rare for local police departments to éttack criminal
organizations directly;_ Instead, they concentrate their primary efforts on.
mékiné‘ip hazardousbto take illegal bets. Moreover, many do not even do that,

If one combines those departments that make no bookmaking arrests with those

_ that respond only to complaints (and initiate virtually no commercial cases on

their own) over half the departments in the sample were not aggressively en-

forcing laws against commercial gambling operators.
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This is meant as no criticism, Being responsive to citizen complaintg
and controlling public gambling, as we have discussed above, are 1mportant
and reasonable goals, However, 1f commercial gambling operators are not arrese

i

ted, there is little likelihood that their activities will be deterred.

)
The most common reason given for not working on numbers operators Wés

1
~that the games were restricted to minority communities where they reportedly

did not bother anyone. (In fact, non-whites living in urban areas cons#ituted .

|
\

a group with a higher than average desire for more gambling law enforceﬁeﬁt.)

The difficulty of bookmaking arrvests without wiretap privileges was aiee
cited, Only five departments in the sample used wiretaps fer gambiing cases.
However, of the three sample departments that made the most bookmaking arrests,
two did not use wiretaps.

Finally, the police alone cannot impinge on commercial gambling. _They
need the help of prosecutors’and courts, In general, they did not feel they
received the support they needed in commercial cases, Conviction rates
appeared to run in excess of 70 per cent for gambling cases in most cities.
There seemed to be little problem in police, prosecutors and judges agreeing
on what constituted a good case. The problem lay with Sentencing.

There are three kinds of sentences that would help to put a,bookmaker“ortﬁ%
numbers operator outkof business: jail, a large fine, or supefyised probation};
Supervised'probagﬁon was suggested by several departments as a'éehelty that';ga
discourages going back into business and yet does not se%m unduly he§§h; Howe
ever; the most common penalty was reperted to be a small finea Whiie eECh a.

penalty may be appropriate for a social’gambler it does 11tt1e to deter thg

Lo

 commercial operators, There was only one c1ty where sentenues were reported

to be distinctively harsh for commergial gamblers; and that was the;city Wﬁé@gﬁé'

A0
)

police felt most effective egainst commercial gambling.
‘ 7 . v ’ 7 ‘ ECEE ' }‘ . Ty
S =39~

0



THE MANAGEMENT OF GAMBLING LAW ENFORCEMENT

One goal of this project was to learn something about the management of
gambling law enforcement that might Be useful to police, prosecutors or court
officials. Gambling enforcement has been cited in the past as a troublesome
respongibility; the project produced evidence, summarized previdusly, that this
was true. In this section, we attempt to summarize what we believe to be the
management implications of this research, based on research evidence wherever
possible but also based on informed judgement and general management principles.

It is important to keep the problem of gambling law enforcement in per-
spective. It would be easy, when focusing on a single problem, to exaggerate
its importance and uniqueness. On the scale of criminal justice priorities,
illegal gambling is near the bettom for most citizens and many police.

Yet gambling enforcement responsibilities cannot be ignored. Citizens
and their legislatures have opted for a model of limited legalized gambling,
where betting with certain people on certain outcomes in certain places is
all right, while other forms of gambling are prohibited. In many cities
criminal organizations are involved with illegal gambling operations. Citizens
have given the local poliée, prosecutors and courts primary responsibility for
apprehending and pumishing those who take, and in many places make, illegal
wagers. On the other hand, eleven per cent of adult -Americans help to break
those laws each year by placing illegal bets on horses, dogs, numbetrs and sports
events; and many more break state laws against social gambling when they play
cards or bet with friends in their homes. | )

It is always easy to suggest that more resources be devoted to a problem.

In some places, more vice officers would no doubt produce more arrests.
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However, we do not believe very many criminal justice agencies are going to
increase the amount of resources devoted to gambling, and we have kept thét
in mind as we drew management implications from the data. .

Basically, there are four themes that permeate our conclusi;ns about
the management of law enforcement:

1) specialization of responsibility:

2) coordination among agencies;

3) setting and communicating priorities; and

4) accountability.

Specialization in gambling for police, prosectutors and :judges means
increased expertise, increased likelihood of consistent policies and prioritiesj
and, perhaps most important; increased caring. We believe thatbone way to deai
with a problem that has low priority overall‘is to make it high priogity for |

a few people; and the easiest way to do this is to make gambling enforcement

their mgin job.

Coordination between police, prosecutors and courts means achieving
consistent goals and priorities. Unless each of them has a common conception

of whati is illegal and how seriously to treat various offenses, no set of goals

can be achieved.

Setting and communicating priorities within organizations is particularly

important in gambling law enforcement. Each of the agencies must make choices
or judgements reflecting priorities. All have scarce resources. Priorities'
need to be explicit, so they can be digscussed and reviewed, andythey need to be

communicated so that all relevant persoﬁs are acting together. .

Accountability systems for proseciuitors and police seém,essential,
particularly in larger organizations, to insure that policies are carried out

consistently.

41~
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The rest of this section will discuss these themes in detail within the
context of the major components of the criminal justice system: police
departments, prosecutors and the courts.

Police Departments

Specialization

Most gambling enforcement in larger cities is carried out by vice
officers. Overall, very few arrests are made by patrol officers, particularly
arrests requiring extended investigation and warrants. There were only four
departments in the sample which gave enforcement responsibilities to general
detectives at the district level and only in two of them did detectives make a
significant number of arrests.

There were several degrees of specialization within vice enforcement
units. Several departments had either separate gambling units apart from
the vice squad or officers in the vice unit who specialized in gambling. 1In
the remaining departments gambling was one of several responsibilities for all
vice officers. |

The more specialized an officer's assignment with respect to gambling,
the more important he thought gambling law enforcement was, the more serious
he felt gambling was, and the more satisfied he was with gambling enforcement
as an assignment, We found that vice officers felt this way more than patrol
officers or detectives, and that gambling specialists felt this way more than
‘vice 'officers.

We believe that gambling enforcement will be better if it is carried out
by specialists. One basis for this belief has to do with expertise. Officers
who are going to make arrests that are more complicated than on-view arrests ..
k,have to be skilled and knowledgeable about laws. and procedures,  In fact, the

 gehera1 impréssion of the study team is that the gambling specialists in poiice
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departments were consistently more kﬁowledgeable about gambling laws than
anyone in the criminal justice system.

4 more important reason for recommending gambling specialization,
however, has to do with priorities. Across the span of responsibilities that
police departments have, gambling is relatively low in priori?y. Ho&ever, thét
does not mean it is not important or that enforcement should be ignored. If an
individual officer has responsibility for gambling enforcement in addition tov
the enforcement of laws against other kinds of offenses, including violent
and property crimes, gambling is likely to receive little of his aétention.

If he is a general vice officer, gambling is still comﬁéting for priority with
prostitution, other sex offerses and after-hours liquor violatioms. In that
context, gambling may well recgive its fgir share of attention. However,
garbling specialists looked on ga&bling énforcement even more posiFively than

general vice officers. As a general management principle, Vit seems to us that

T
[N

the job will be dome best“;f it is being done by someone who thinks that the
work is important, serious and worthwhile. Thus, given a choice hetween havipgj,
a ten~person vice squad, all spending a third of their time on gambling, and
assigning three persons to work almost full-time on gambling within the vice
squad, it seems to us that the latter strategy is préferablet

The extreme of specialization is to have a special '"gambling squad".
The size of the resource commitment to gambling enforcement in many departments
would not justify having a specialized gambling unit., Moreover, having gamblingvi
specialists'witpin a vice unit provides the potential for additional ﬁanpower g
for special operations. Which method(is beét for a department would deﬁend «
on the local situation. |

To a large extent, as we have indicated, police de;artments in majq:

cities have put gambling law enforcement in the hands of specialists,
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Coordination

Police efforts in gambling enforcement would be improved if coordination
wefé better between gambling enforcement units and others in the police depart~
ment as well as with others in the criminal justice system., This is not a
remarkable conclusion, but it was surprising to find few serious attempts at
coordination,

Within the Police Department. In many departments there are several units

withv%ormal gambling enforcement responsibility but which do not work closely
together., The relationship among gambling enforcement, other investigative

and patrol units is one that depends primarily on information flow., In partic-
ular, vice officers report receiving very little information from patrol
officers., Although there aré limits to the role that patrol officers can play
in gambling law enforcement, in many cities they probably could be a good
source of information if the kind of information that would be helpful were
made clear to them,

One department was actively taking steps to encourage a transfer of in-
formation. This department sent vice officers to district roll calls to brief
patrol officers on enforcement efforts, targets and problems. They alsc re~
ported back on the outcome of cases that had been referred to vice by patrol
officers in that district. This type‘of effort clearly reinforces officers’
willingness to communicate to vice, and the vice officers felt they received
miore help from patrol officers than was the case in most cities.

With Prosecutors. Police officers' perceptions of lack of support from

prosecutors correlated highly with their expression of frustration in gambling
enforcement. Improved coordination between-police and prosecutors, including
agreement on priorities, would be an important step both toward relieving

police discontent and achieving a set of goals.

bl
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We found»only’a few,cities whgra there were obvious discrepancies between
police and prosecutor~défiﬁiﬁions of a "good" case, such as the one dep;rtment 5
which had 98‘§er cent of its cases refused by the prosecutors's office.

However, there 'were many piaces where police and prosecutors did‘not agree. on
the appropriate penalty for those bookmakers or numbers opétators who could not
be definitely tied to'é majo% epiminal organization. Morgover, there were only -
two cities in which pmlige and 'prosecutors wérked together closely on all
gambling cases.. A few mo;eicities had close.éoordination on cases involving
organized crimé. For the reég of the cities there was littlg\eyidence of joint
efforts or evén close coordination. | | |

This need isfparticulafly importént becéuse prosecutors have a great'
impact on the outcome of a gambliné case§  individual prosecutors haveua
great deal of latitude in deéidiﬁg whether totdfgﬁissmaﬁaageyxwhatﬁcharge,to
file, whether‘td‘plea bargain, the terms of the bargain, and what penaltyrtb
recommend . By'élose coordination’with prosecutors, the police can impfove*the
effectiveness of their efforts. If nbthing else, if they can acguégtely
anticipate how a case will‘be disposed, ﬁhgy can take that into account in

N

setting their own priorities. . ‘ S

A
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Accountability Systems . :
o ' o i

g . E R
~ We found that departments had three major but interrelated reasons for

. U B ’,s', .
having accountability systems in gambling law enforcement: "

1. To insure that vice enforcément‘stfaﬁegies and priorities were
carried out in ways that were consistent”With departmental priorities and goals;

g . ! PR Ce S
2. 'As a management tool, to insure that citizen complaints were
followed up effectively; and . ‘
3. To minimize opportumities for corruption or the appearance of

e
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corruption. s ; |
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We found that the number of men devoted to gambling enforcement varied
caﬁsiderably from department to department.  Elaborate accountability systems
may be more feasible and more necessary in large departments than in small
ones. However, some departments were using more complete accountability
systems than others, and it seems likely that all departments in cities over
250,000 population could improve their enforcement efforts by implementing
" these types of procedures, if they have not already done so.

Some departments have established certain procedures to ensure that
gambling enforcement activities coincide with departmental priorities and
goals. One such'procedure, which is both modest and useful, is to have a
monthly briefing of the chief, or some senior administrator officer designated
by“the chief, on vice enforcement activities. We found that in a significant
number of departments, as many as half, there was no one outside of the vice
squad itself who had good knowledge of vice enforcement activity. There is
nothing wreng with autonomy, but there should be accountability in the form
of an informatyon flow to insure a correspondence between vice squad activities

and departmental goals.

Another simple procedure is for vice enfordement goals and priorities to™

" be put in writing. We found this was the case in only two departments in the
study sample. Writing down policies and priorities is not simply a~matter,off

creating paper. It is a way of being explicit about trade-offs that otherwise
might go uhnqtidéd, and permitting explicit discussion and reﬁiew of the
desi;abilityﬁof those trade-offs.

Every départment saidgit wanted to be responsive to citizen complaints.

Whéh a depértment receives 'a citizen complaint; it is important that it be

: fo¥lowed’up gdéquately. One of the pgimary reasons citizens were dissatisfied

with enﬁ?rcement efforts was their perception that police would not act on a

i
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citizen complaint. Also citizens were much less likely to call in a complaint
if they felt police would not act.
One way to help insure adequate responses to citiZen complaints is to
have a multi~copy standard complaint form filled out when the C6mplaint s
arrives. It is difficult to monitor follow-ups to complaints if they are not
in writing. The key step, however, is to have a copy that goes in a file
maintained by an officer outside the vice or gambling unit, whO'geviewé the
department's response to the complaint. Such procedures do not necessarily
insure full follow-up, but they would éppear to be an important first step.
There is another aspect of complaint management which could be very
useful and épplies to complaints of all kinds. In evéiy department, we asked
about the number and types of gambling-related complaints received. Only one
department routinely keypunched and tabulated this information. This provides
an‘excellent, relatively low~cost procedure by which to evaluate the corres~
pondence between citizen concerns and the activities of the department. *
Although citizen complaints are only one source of data about citizen concerns,
they are a ready source of such information. It would seem that such tabula-
tions Would serve a variety of useful managerial purposes within police
departments. : a i
One final administrative‘procedure which“could greatly aid dep@rtmeﬁts 3f”
striving‘to achieve effective adécountability would be the creation‘of ak
sepé}ate unit‘tﬂat'is independénf of the viceqenforcement‘unit to review the
investigative work for a sample of all cases. ‘In additio;)to gping‘over;theﬁu
paperwork associated with cases, this review unit WOuid’als; aétuall§ Ca:fyf )
out its own inyeéﬁigatig;s‘onya sample of citizeh complaints and gnveétigé§;9p$~7(
,“initiated by vice officers. Smaller departments could use Such‘a prdcédﬁrekﬁlj;,

for all vice cases, nather than simply gambling cases;“ A pfocgdure such as

g



this, which was actually being done in two of the sample depaftments, would
cbe a’ major addition to the quality control efforts of most police departments.
Priorities

Perhaps the most‘important management-related finding of this project
was the need for police departments to clarify their policies and priorities
‘with respect to gambling law enforcement. Three-~fourths of all sample
officers felt departmental policies were not clear and two-thirds agreed that
the responsibilities of patrol officers were not clear. In addition to the

lJlack of clarity being undesirable in itself, it also contributes to a sense of
frustration and ineffectiveness in gambling law enforcement.

o One source of ambiguity lies in the assignment of responsibility. In
most departments, almost all gambling law enforcement is done by vice or
gambling specialists. Formal policies continue to imply that all officers have
a role to play, but the nature of that role is unclear. Few departments have
routine procedures set up to encourage and reinforce reporting possible
gambling violations to specialists, nor clear guidelines for what is, or is
not, a circumstance that should be reported. Moreover, it was generally
‘conceded, and reinforced by the police questionnaire response$, that non-
specialists lack the expertise to be much help even in identifying ?ossible
illegal gambling operafions. Thus, non-specialists have a responsibility,
Butflack a clear definition of what it means and lack the expertise to

fulfill what they think it might mean.

A second source of ambiguity occurs at a departmental level. About’half
the éample departments appeared to have established some priorities (usuallyﬁ
unwritten) within the wide fange of concerns they might have about illegal
gambling. Three were clearly very aggressive against street-level gambling.

Two were distinctly aggressive against commercial gambling. Three were most
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concerned with corruption control. The balance of the departments had a more
general approach to gambling law enforcement, basically trying to cover all

their possible concerns as well as they could, given the available resources.

Analysis showed that the departments where priorities could be,identified?

by the study team gained some additional benefits. Not only did officers
consider policies and responsibilities to be clearer in those departments,

they also considered police efforts in gambling law enforcement to be more

effective than did the officers in departments with a more general approach to

gambling. It appears, therefore, that there is real merit in a department
deéiding what it can do and wants to“do and emphasizing  some asﬁects of
gambling law enforcement over others.

The above data do not suggest thatkany one emphasis is better‘than
another. Among the alternative goals observed, it is clear that most depart-
ments with a publicly exposed corruption problem would emphasize control of
that over everything else. Given a choice between aggressive stréét—level

enforcement and emphasis on commercial gambling, however; the-choice may be

more difficult.

Public confidence is a potential problem for police. The data are fairly -

clear that non-enforcement, rather than ‘strict enforcement, is most likely to

undermine citizen respect for police.. The samplé departments that have set

P
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clearer priorities have (with one exception) either emphasized public gambling <

and numbers, and neglected bookmaking, or emphasized bookmaking and numbers,
deaiing.with,public social gambling only when necessary for other reasonsi~'“

(such as a compldint or public disturbance). N

~As with most choices, there are pros and cons to an emphasis on éither e

i

street-level or commercial gambling. Aggressive;stréet¥level énfqrcement' B

i

produces a large number of relatively non-serious arrests for public gambling.
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It does not require much support from prosecutors, as the arrest itself
accomplishes the goal of breaking up the game and communicating a police
preéence.

EmphaSizing commercial gambling will lead to the arrest of what are
considered to be more serious offenders. Because such cases are time consuming,
fewer arrests will result and enforcement may be less comprehensive. Mdreover,
to be éffective in controlling commercial gambling, appropriate sentences
“are érobably needed for convicted gambling operators, which requires a coord-
ination with prosecutors that is relatively rare.

An importént aspect of commercial gambling is its link to multi-service
criminal organizations. ‘This potential or perceived link helps to transform
commercial gambling from a non-serious to a serious crime. Police officials
may need tobbe careful about the way they present the role of organized crime
in gambling law enforcement. In cities where multi-service organizations were
said to be directly involved in gambling, local police usually were not part-
i;ularly effective in dealing directly with these 6rganizations. Their main
role would seem to be to stop illegal commercial activities, such as gambling,
that may finance the organizations. For police in thegé cities, a main problem
seems to be to communicate to proSecutors and courts their conviction that all
or most commercial gambling offenses are‘serious, even if they cannot be
i&irectlthied to criminal organigzations,

In cities in which 6rgénized crime is less present, the rationale that
‘qdmmefcial gaﬁbling law enforcement helps to keep out organized crime may bg
”even hardér to sell to prosecutors. It would seem that reflecting the wishes
of the public and éommunicating an effective law enforcement system to the
B éiﬁiZéﬁs may béxa ﬁore convincing rationale fbr‘commerciél‘gambling 1aw enforce~
menf’than citing a tenuous link betwéen gambling and organized crime.‘ Police

o
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need to remember that citizens generally want laws enforced; that coﬁmercia}V:'
gambling violatipns are certainly more serious to citizens (and more‘likelyﬂj "
associated with corruption) than public social gambling; and that responding 
to the public is probably the most concrete and stable basis on which to
establish priorities.

In the end, we cannot definitely recommend one set of priorities over
another on the basis of our data. However, we do believe that addressing the
issues discussed above squarely, communicating the answers cléarly, and trans-
lating the answers into clear policies that recognize the choices that police
officers need to make can only be beneficial to police departments.

Progecutors

After an arrest is made, the prosecutor becomes tﬁe most important
element in the c;iminal justice system in daﬁermining what will happen t:cikth‘.e':;0
case. There were only‘three cities in which police prosecuted their own caseé
with little or no involvement of the prosecutor.

It turns out thdat very few gambling caseé actually resulf(in a trial of
fact. Therefore, the prosecutor is the central figure in all the remaining :
decision points of a case. The pfosecutgr decides whether to accept‘éhe Caseq'
or not; he decides what eharge to file, particularly whether to file fo: a
misdemeahorkor felony-level charge; he decides whéﬁhér.to,ﬁlea bargain dr'noﬁrf’
, (and in the vast majority of cases the decision isﬁto bargain);’he decides wﬁaé
bargain to make; and he decides what penalty to recéﬁmend to the courts, 3’“

: ‘Given the extreme 1mportance of . fhe prosecutor s role, it was startllﬁg
to discover that there is little spec1allzat10n, only casual expertlse ln ’f;dgf?

gambling law, no wrltten p011c1es about crlterla for plea bargalnlng, few‘; i;

close working relatlonshlps w1th pollce, and 11tt1e accountablllty for bargaln

SRERI g
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There was only one city in which the prosecutor's office had designated
a‘ieam of attorneys to specialize in gambling and organized crime cases.

In this city, prosecutors had to demonstrate knowledge and expertise in
gambling trials before they were formally qualified as gambling specialists.
This team worked closely with police at all phases of the investigation. Only
one ofher city had designated a prosecutor who worked closely with police on
all gambiing cases after the arrests had been made. In the latter city, the

- level of support from prosecutors perceived by police was higher than average.
HoWe#er, it was only in the first>city, where there was extensive specializa-
-tion, that a majority of the police considered that prosecutors took gambling
yﬁases seriously.

In a few other cities, if and when an organizedkcrime figure was involved,
there was closer coordination with police. For the remaining cities, in the
vaét majority of cases, prosecutors took over the case after the arrest and
had relatively little interaction with police. Furthermofe, with the excep-
tions noted above, gambling cases were spread among prosecutors, and hence
they did not have the opportunity to develop expertise in gambling prosecution.

There was no district gttorneys' office which had specified criteria as
to the circumstances under which bargains should be made, ér about what

TP?@,lties should be recommehded. ‘There was no system 6f accountability to
asse é whether or not the decisions were the right ones. There was no inform-
atioﬁ routinely kept on conviction rates, size of penalties recommended, and

cir¢umstances in which pleas were made. Not only were we unable to gathér
I .
"thg data, but, more importantly, no one within the cities themselves could

:réview what was happening in order to determine whether the prosecutors were

4

Ao .
wﬁaking decis;ons consistent with the demands of the local situation.

) o

it

o Based on our findings we feel that the following are implications for
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~would make it possible for prosecutorial poli%ies:(whibh are now 1érgely“

the prosecution;of gambling cases:

1. Within a prosecutor's office, there should be/at least ome individual
who is identifiedras a gambling specialist. In those places where one perséA:
would not be kept busy full-time working on gambling cases, we would suégest
having a specialist on all vice-related crimes. We think that an individual
who 1s given more responsibility and has more involvement in gambling pro-
secution is likely to be more expert in gambling prosecution, more knowledge-
able about the different kinds of gambling laws and possible charges, better |
able to‘discriminate serious violators from those who are less serious, and
will treat the prosecution of gamblingﬁbases more seriously.

Furthermore, if only one or a few prosecutors handle gambling cases, it
will be much easier to formulate and implement5§%osecutdfial policies; to
review these policies when approprigté, and to co;rdipatg prosecution with
police department activities,

2. The arrésting officer probably should piay a more significant r;le
in the prosecution of gambling cases. In many cities, we’found that police
gambling specialists were the most knowledgeable people about locél illegal
gambling organizations and best able to maké distinctions‘among~var;§us kinds
of gamblers. Moreoéer; these men were most likely to feel that gambling
offenses were serious.

3. Theré~should be written criteria for plea bargaining which spell oqt

=

in considerable detail the kinds of penalties that are deemed appropriate for

various kinds of defendants. Having written-guidelines would serve two obvious
‘ L g R

functions:kit would improve the consistemncy of ﬁiosecutorial bargaining, and it

unstated) to be reviewed within the district attormeys' offices;and coordinated
. . T ' , Q ‘
with police and%igdgesg
3
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4. Information systems should be developed which keep track of convie~
tions, plea bargains, penalties recommended, and reasons for dismissals. Only
by having this type of information available can anyone effectively review the
decisions being made by prosecutors.

We want to emphasize that we are not necessarily saying anything about
the current content of the decisionis made by prosecutors - whether they are too
tough or too lenient with gambling offenders. There is a clear discrepancy in
many cities between police and prosecutors about the seriousness of a
commercial gambling offense that cannot be tied to a criminal ovganization;
but it is difficult to tell which position is more just. All of the above
imply only three criteria for prosecution: that it be expert, that it be
consistent, and that it be reviewable, by having written policies and
documentation of decisions.

Courts

As noted above, very few gambling cases result in a trial of fact.

Either the defendant‘pleads guilty or the case is dismissed. Therefore, judges
play a relatively passive role in the enforcement of gambling laws. For many
of the cases the defendant pleads guilty, the prosecutor recommends the penalty
arrived at as part of the bargain for a guilty plea, and the judge simply
imposes the sentence.’

Although disposition’data were not available in many cities, the
information we could gather suggested that a relatively low fine, under $200,
ywas the most common penalty. There were indications in some cities that for
'felony conviétions about‘20 per cent of the defendants were given jail
 sentences.

The severity of the penalty,se&med to be the  largest concern of“police

4

with respect to courts; 86 per cent of the officers responding to the police
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questionnaire felt that fines and sentences given to: convicted gamblers were

not severe enough.

L¥

e

As noted before, the problem seems to be most acute with cases that are
of a medium level of severity (i.e. street-level commercial gambling). Police,
prosecutors, and judges were more confident that higher ups in criminal
organizations would receive stiff penalties and/or jail terms if convicted,
and were also in agreement that a low fine was the appropriate penalty for
card and dice violatiomns.

The system does not seem to be discriminating very well on cases that
are someiwhere in between these two extremes. Some of the improvements discusbed
above as part of police and prosecutor efforts may help in this regard.
However, another aspect of the problem is that there was no spécialization
among judges with respect to gambling cases (with one notable exéept@gn).
Judges saw relatively few cases in which a trial of fact was necessary. The
cases which:did go to trial were spread amoné all judges. This discouraged
the development and implementation'of a systematic set of criﬁeria for
penalties: It probably also contributed to judges playing a relatively
passive role in setting sentences.

One éity had .a speéiél sentencing judge who imposed pena}ties in all
gambling cases in the county. In this city, police were much more satisfied
with the penalties imposed by the courts, since this administrative procedure
provided a meéhanism for policy to be deVeibped,and conSisten;;y‘applied;

‘ , , y

A single judge deciding on penalties appears to us to be much(mdre
likely to implement~cohsistent policies and %ppropriate levél penaltiés. Iﬁk
a éity where there are not enough gambling cases:toAkeep one judge‘busy, fh¢f 
role could be exPanded to sagtégcing allkofféﬁderé convicted:oﬁ,vigeQrelétédf;

crimes.



The :important change, however, is to have a specific judge responsible
for imposing penalties. This would facilitate coordination of criteria and

policies between police, prosecutors, and the courts.
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CONCLUSION

Gambling Laws

There are three issues currently confronting legislatures about whic@
this project might contribute some objective information:

1) the legalization of commercial gambling;

2) the decriminalization of social gambling; and

3) upgrading or mandating penalties.for convictéd gambling operators.

In this section we will provide a brief review of what we have learned,

i

Legalization i

There is no evidence, from thishétudy or any others that have been done

to date, that legalization of commercial gambling does law enforcement agencies

any favors. Excluding the special case of Nevada, incfeasing the number of
available legal gémbling options had not been shown to reduce illegal gambling.
It is difficult to see how the police could be helped©unless legalization of
commercial gambling came in a package which offered competitive alfernatives
to illegal numbers, horse betting and sports betting, and'éreated a special
regulatory agency with investigative powers, which took the regulation of
 gambling out of the hands of the police. The problems of developing competi-
tive legal ‘games have been thoroughly expioredﬂby the Commission on the Review
of the Natiomnal Policy Towaxd Gambling; those problems are substantial, More-

- over, such a regulatory body must be a full-scale investigative body that is

ﬁéll funded. ' The model for this exists in Nevada, where the police have been -

relieved of gambling law enforcement responsibilities,  However, short of’

3

some such steps, it is difficult to see how legal cqmmercial‘gambling could

make the job of local law enforcement agencies easier,
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Moreover, it is important to understand how modest the benefigs would be
of completely relieving local law enforcement agencies of gambling responsibil-
ities, Less than one per cent of the manpower in police departments, and a
comparable percentage of prosecutorial and court time, is now allocated to
the enforcement of anti-gambling laws. The principal benefit to police de-
partments of such a change would be to relieve them of a responsibility which
has been associated in some cities with internal corruption and loss of public
confidence, Such a benefit is not insignifigant° Howevgr, this benefit would
be considerably more important to departments east of the Mississippi River
than to those in the West.

On the other hand, it is also difficult to document that the legalization
of some forms of commercial gambling makes it more difficult to enforce anti-
gambling laws. It has been hypothesized that increased legalization decreases
citizen support for gambling law enforcement, We did discover a wide variation
in the level o%‘citizen support in regions of the country with different de-
grees of legal gambling available. Citizens in areas with no legal gambling
thought gambling enforcement was more important than did citizens in areas
with several forms of legal gambling. However, citizen views toward other
'Eypes of '"wice" -~ prostitution, marijuana, homosexuality -- also showed the
same patterns. It is more plausible, therefore, to conclude that people have
Jdifferent views in different regions of the country and that the existence of
legal commercial gambling is more an effect, than a cause, of these differences,

Other attempts to identify deleterious effects of legal gambling on law
enforcement efforts were not successful., Even though “the majority of police
officers felt that legal games such as lotteries méde the job of enforcing
gambling laws harder because citizens took them less seriously, there was no

indication that police officers themselves considered gambling violations less

‘ . 58a



serious in,cities with legal games. .. In ﬁhe'five cities in our sample in which
a lottery has been introduced in the lasfffivevyears, there was no e&idence of
a diminution in drrests assoclared with that 1ntroductiono On the contrary,
lotteries, Since,conviction(rates in our sample c%@ies were sufficiently
high it is difficult to thipk that they had ‘been seriously affected by the‘
introduction of legal gameu, thodéh we could net trace conviction rétes'over an
extended period of time. 'Similarly; bui data on senfences, anﬂ particulérly;
the size of fines, were inadeQuate to examine the hypothesis thatafines become
lighter as legal gambling becomgs:more available, Haﬁéwer,‘compared to other
states, we found no evidence of significantly’stiffertfineé‘in states where
there was no legal gambling. '

We cannﬁt prédict in detaix‘the 10né—range impact of legal lotteries, nox

the impaét of more elaborateviegal oﬁtions under the general model of limited
legalization., However, just‘as we saw few benefits to law enforcement officials
of increased legal commercial gambling,‘we also think the egé;?ing evidence does
not support the notion that limited legal gambiingzmakes thé‘éﬁfqrcement of

P

anti-gambling laws significantly more difficult;

Decriminalization

The argument for decriminalization appligs primarily to social (i.e,§ nor-=
commercial) gambling. The laws ag;inst sogial gambling in private are mnot en~
forced and are not'enforceable;f‘ﬁtobably‘a third pf.U.S. adults violate these
state laws each yeér by playing“cafdé for ﬁbney in their own homes with friéndsf
From a law enforéement 901nt oﬁ v1ew, the maln wvalue of such laws is thelr po-°

i

tential use for breaklng up private, c0mmerc131 games w1thout the evidentiary

=3

problems of provxng that the game is commerulal For some,ﬂthere also may be /éfj
77N\

a “symbolic value in hav1ng‘laws thgt express Lhe ‘iew that gambl ng in any
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élace is wrong., From a practical point of view, however, it is difficult to
ousee how such laws against private, social gamb]ihg aﬂe/useful.

" In regard to the laws against public social gambling, we find a great
deal‘of variation from city to city in the extent to which such laws are
énforeed. Public gambling can create public nuisances, However, sueh laws

are discriminatory in effect if not intent, as the Gambling Commissibn notes.’
vEeCause members of minority groups are more likely to gamble socially in pub-
11&, they are much more likely to be arrested than others doing the same thing
in pleées not readily accessible to police. Arrests for public social gambling
aceount for a majority of all arrests for gambling offenses and UCR data show

. - R

the vast majority‘df"fn cse arrested to be minority group members, Although
pollce clearly use. these 1aws, public order can be maintained in a variety of
ways without using state anti-gambling laws, There is a case to be made for

. . decriminalization of public social gambling.

\ &pgradlng Penalties

. % TR The efforts of legislatures to upgrade the penaltles for serious illegal
= '\,\ *\

\gamblars and to mandate penalties for repeat offenders appear to have had
A \\ N .

%%ttleVQr no effect on the enforceuwent of gambling laws. Punishment meted out

. ﬁd%t?e'cgcaéionaiQéonvicted high-level gamhling operator may‘be harsher when
.f?&bmagxmum‘g§nalties are higher; we cannot say.L“However, most arrested commercial
gambiiné gﬁerators are numbers runpers or people who take bets, and for these
people we w;re unable to find evidence that the punishments depend onithe max=
imum penaltles the legislature has provided., The variations in case disposi~
tion are prlmax;ly*a function of the judgements of the prosecutors and courts.
Until ;he management of the prosecutorial and judiciaitSystems is changed, it
appeers tb us that decisioﬁé:by‘the legislatures abdut how tb treat éariouécga

kinds of gambling ¢ffenders will be largely irrelevant to what actually happens,
: . . {4 e
[ ik . g © : % Ay} :
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.‘fﬁilymenforce‘thé gambling 1aws; for citizens want the laws that are onpthej,

,booké tb~be enforced. . y ; : JERE

) e : by
The:Effects of Anti-Gambling Laws on the Criminal Justice System

In addition to addressing 1egislatiVB issues relating to gaﬁbling,~this
project also has provided a systematic review ofrthe way gambling laws- are
enforced in major American cities gnd the effects of these effOrts.

Ag the time this project was proposed, the working title was "The Effects
of Anti~Gambling Laws on the Criminal Justicé System’', What éfe tﬁese,efﬁédté?
One- important effect of current anti-gambling,%aws_was to place the poliqe in‘
a relatively vulnerable position. Laws against private social gambling are
unenforceable, ZLaws against public, social gambling and commercial gamBLing
can be enforced to a degree, but enforcement must be an on-géing br§¢esss;
Given current reséurce allocations, most police départméhts have to make -a ..
trade~off between aggressive public gambling enforcement and~aggréssive:com;'
mercial gambling enforcement. In our sampie we found only one departmeﬁt that
appeard to be succeeding in v%gorously'enfqr:ing laws,against'commercial gam& i
bling as well as the laws agai;stvpublic social gamblihg.

When police do not fully enforce the gamblipgzlaws, or anj 1ays, they | !

risk losing the confidence ¢f the citizens in the community, When citizens

see visible illegal gambling, they tend to conclude that the-police are

"

inept, corrupt or both., Police can gain little public.acclaim for effective ‘H'

enforcement of gambling laws, for'it is a loy~priority offense to most citi-’
A ‘ ‘ s ; v %
zens; but they can lose a great ‘deal of public confidence for Ffailure to

. 3
(&

Gambling énforcement responsibility also has been asséciated with police -

corruption. We found, however, that the only departménts‘thag had Hﬁd‘seribqggﬁ,j

©

problems were in those sample cities where regiomal, multi-service, criminal
[FEN I I g e - § . .
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organizations were said to be direitly involved in gambling operatioms. In
‘@ cities, there have been sevére costs to police departments for having
l’f
1ing enforcement responsibilities.

In at least half of our sahmle cities,local independent criminal organi-

zations were said to control gambling operations. These organizations may

‘have bought services from regiondi, multi-service criminal organizations (i.e.,

wire services, lay-offs),., but were mot thought to be controlled by these

organizations., In many cities several organizations were involved in gambling

A’operations. These findings do not minimize the need for the enforcement of

i#

commercial gambling laws, but they do indicate that for many cities this en-
forcement may not be directed at multi-service criminal organizations.

For a variety of reasons, discussed above, gambling law enforcement is
not a particularly attractive assignment to police, Police administrators
must figure out how to manage enforcement efforts with as few costs to officer
morale as possible. It also is important to understand that if a police de-
partment can avoid public embarrassment, the negative effects of anti-gémbling

laws on the police are minimal. Few resources are devoted to the enforcément
of gambling laws, and current gambling enforcement is becoming increasingiy
specialized. As 2 result, fewer and fewer police officers are affected in -

ggny way by gambiihg law enforcement responsibilities°

"Prosecuuofs and courts devote even less time to gambling enforcement than
S '

1

pgiice do, There was almost no prosecutorial or judicial specialization, and
little SPéCial attention was paid to gambling, except to maké sure that embar-
raéSment was avoided or when,'infrequently, an organized crime figure was
involved.

Indeed, the most important conclusions to be made from this research do

i

notﬁdeal\with'the way that the laws affect the actions of the criminal justice

b St
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system but rather the way that the criminal justice system is affected by
factors that take precedence over variations in the ways the laws are written,

Thexre is some variation in state laws goVerniﬁg:gambling. Forfexample,
there were five sample cities in which private social gambling was not specif-
ically prohibited by state law. There was a moderate amount of variation in‘
the maximum penalties prescribed by state laws for gambling violations, How~-
ever, the gambling violations for which arrests are most cbmmonly made are
prohibited in all of our sample cities: taking bets on éports events or
horses, running an illegal numbers game and playing cards and dice in;public.,
Yet, these laws are enforced in very different ways in different cities.

There are cities in which bookmakers are virtually never arrésted, though
bookmakers are known to be operating. There are other cities in which nﬁmﬁers
operators are almost never arrested, though numbers operations are known to ge»
active, There are cities in which a person is very likely to be afrested‘for
public social gambling, while in others, an arrest would be made only if there‘
were some other kind of disturbance or problem associated with the game. While -
the laws,  as written, are fairly constant from city to city, the laws, as en-
forced, are very different, depending on local situatioms, pblicies and
priorities.

In the same way, sentences given to convicted gambling offenders are not

a product of legislative,decisionemaking‘but rather the result of prosecutorial-

and judicial discretion. Even attempts by-legislators to mandate serious pens- “,-”

alties seem to be consistently circumvenked, o
- Others before us have pointed out the importance of police and prosecu-

torial discretion in the enforcement of laws. In fact, discretion is probablyf,

v

necessary io'achieve justice. Legislatures cannot take into account all

it o -
i o

possible extenuating circumstances and relevant cfiteria when~writingilaws.‘ f

= <
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However, the variations that we have observed in the way in which gambling
laws are enforced go well beyond discretion to achieve justice. For practical
purposes, anti-gambling laws are being made not by legislators but by police
and prosecutors,

We set out to understand what current anti-gambling laws mean to the
criminal justice system. Our findings can be summarized fairly succinctly:

1) The laws agaiqst gambling in private are primarily a symbolic gesture
on the part of legislators; they are neither enforced nor enforceable in any
reaéonable sense of the woxrd,

2) Legislators have ‘given police a relativély unattractive job, for
whiqh police can get little credit if they do a good job and considerable
abuge if they fail.

3) The laws against public social gambling énd commercial gambling prob- |

ably are enforceable to the extent that other comparable laws are enforceable,

‘The resources devoted to gambling law enforcement are very modest and the

results, with a few notable exceptions, are modest as well, Most departments
realistically strive for ome of several models of limited enforcement,

4) Citizens are much more likely to be conceruned about non-énforcement
of gambling laws then about aggressive enforcement, -They are very likely to
view non-enforcement of gambling laws as an indication of police corruption.

5) Regional, multi-service criminal organizations were reported to
directly control all or a substantial portion of illegal commeréial gambling
operations in about half the cities., These cities were much more likely than
others to héve«hgd publicly disclosed gambling-related corruption in the past.
In the.balanée of the cities, bookmaking-and nnmberscwere said to be run pri-
mgrily by local, independent organizations that specialized in gambling

(though criminal organizations may have made money off these operations through

6lim



lay off services or loansharking). There had been no significant publicly
disclosed gambling-related corruption in any oﬁ,these cities in the pasﬁ
ten years.

6) The prosecutors of gambling cases generally do not recommend penalties
for comviction which any reasonable person would think would be a deterrent to
further involvement in commercial gambling, Seriously impinging upon . commer-
cial gambling operators would seem to require serious penalties for convicted
commercial gambling operators. “

7) Prosecutors are not held accountable forAtheir decisions due to the
lack of recording andksummarizing of the decisions they make,

8) Legislatérs need to understand that the meaning of gambling law en~
forcement and the resulting constraints on gambling behavior will be determined‘dy
less by what 1egislators write than by how local police and prosecutors carry
out their responsibilities, -

These findings have different implications depending on the perspective
one takes, ‘ TR ¢

For police departments, given available resources, choices should be made:
as to thé’types of gambling enforcement that will be pursued. Departméﬁfé
that had made clear choices were considered by officers to be more effective
than those that had not méde these choices, Without clear policies, offiéer
were‘unélear about their fesponsibilities,  This leéds to frustratioﬁfand
diésatisfaction° | L

For prosecutors and courts, clear policies must also be created, In

A

‘particular, given the role of prosdcutors in determining’ the pepalties fox =

&

:bonvicted offenders,‘their behavior in pufsuit of these poiicies*must be

accountable. District Attorneys should develop information systems that

enable them to insure that prosecutors are recommending sentences consistent

‘:‘{}
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with police and citizen concerns.
Legislators must come to the realization that changing the wording of

gambling laws has little impact on the way these laws are enforced, Instead,

he

legislators‘musg addréss the way that enforcement is managed both by police

.,

and by prosecutors, ZProviding res%ﬁrces for specialization and accountability

- would probably do more to influence the way laws are enforced than almost any

other measure.
Citizens must demand that their public servants -~ police, prosecutors,
courts, legislators -- are accountable to them, Cdmmunity values related to

gambling-“enforcement must be clearly understood and information must be system~

a

atically kept to enable citizens to know whether these public servants are
indeed behaving in ways consistent with these valugsa There will élmost inf
e&itably be a considerable amount of 1ocal discretion in the way. laws ééainst”
gambling are enforced, In theory, this discretion will reflect differences
in cdmmunit& values, There is a case to be made ‘that: such discretioﬁ is
gppropriate. There is no basis for exercising that discretion iﬁ a wayvthat
is not subject ;o publi¢ accountability. Until there is better public in-
formétion’aboﬁt what police, and particularly prosecutors and courts, are f

doing, however, we will continue to have exactly that occurring in the en-

forcement of anti-~gambling laws in major American cities.

Vi
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2See, for example, J. F. Elliot, "Some Thoughts‘on the Controlfoﬁ Organized -

- Gaming", Syracuse, N.Y., 1968,

FOOTNOTES .

L1t e it o« et e o oo i lind o ‘
Police administrators are not alone in making this kind of demand on the

patrol officer. The‘Police‘Guide.on Oreantized Crime, (Washlngton, 1974) states..’

"The flght agalnst organlzed criminals is not a job- for plalnclothesmen

g [\ “.-:l X
and detectlves only. Because he kaows the condltlons o' Dhls post, the
: Gy

[}

uniformed officer can often spot criminal act1v1tytthat a detectlve might not

observe.” (p.10) N S

3For review of how this happened in one city see: William J. Ghamhllss,

&

"Vice, Corruptionm, Bureaucracy, and Power", Wlscon31n Law Revmew, 1971 4

1150-1173; also Gardinmer, 1970; and PCC, 1974. Ens o e
[ ‘ i L

4An;"anonym.ous witness" before the Gambling Commission is reported to have ’ ;,‘7:

testified that, "In Bostoﬁ 50 per cent of the adult male'populatioﬁ placese=/*ﬁ::

bets‘w1th bookmakers, and the other 50 percent bets soclally among themselves ﬁ 5li

| (Gambllng Comm1s31on Appendix 3, 1976 - p. 192) While the latter estlmate %ay '?'

per cent of Northeastern adults bet with sports bookles, and. 1ess than six

o x
not be far off, 1n fact the Commission's survey found that only about three !

s e e e

g T A g et

per cent on’horses with a bookmaker.. (GamblinngOmmission; Appendlx,z, 1976”f»

€
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FOOTNOTES (Continued)

5The'National Advisory Committee on Criminal Justice Standards and Goals, in

; the\Report,of the Task Forcgzon Organized Crime, (Washington, 1976) reviews
‘the ambiguity in this area and concludes that, 'For purposes of this report,
”go single‘definition;(of organized crime) is believed inclusi#e enough to
oumeet,tﬁe’n;eds of the“many different individuals and gfoups throughout the
country that may use it as a means to develop an organized crime control

- effort."=(p. 7) They go on to propose a "working description" which attempts

U G e >
to describe some of the characteristics of this phenomenon.
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