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CHARTER REVIEW COMMISSION

PO, Drawer CC ® Gainesvifle, Florida 32602
{904) 374-5210

July 29, 1992

- Alachua County Board of County Commissioners
Post Office Box 2877
Gainesville, Florida 32602
Dear Commissioners:

- Attached is a report of the activity of the Alachua County Charter Review

- Comnission, which bhas been meeting in regular sessions for almost a year
following your reguest for us to review two issues. Those issues -- possible
merger of city and county law enforcement and possible single-member districting

e for the county -- were discussed at length, as we seriously sought to provide you

with the best information and advice possible. As a part of our discussions on
those issues, we also focused on three other tangential issues we considered to
be of importance and discussed those at length -- establishment of a central 911
calling point, establishment of a single ambulance service provider ard
adjustment of County Commissioners salaries,

o Qver the past several months, we have invited experts from the University of
Florida, from law enforcement agencies, from other government agencies and other
communities to come and talk with us, provide us information and, generally,
enlighten us on various aspects of the government issues we were discussing. At
your request, and because of our desire to obtain as much information as possible
about the merger of law enforcement, we worked closely and diligently with the
Citizens' Committee for Unification of Public Safety Services, headed by Dr. E.
- T. York. That group, as you know, had staffing and input from Gainesville Police
Department and the Alachua County Sheriff's Office. With a couple of minor
differences, our Commission reached the same conclusions as the Citizens'
- Comnittee on Unification and their work and study assisted us greatly in coming
to conclusions on the unification issue,

_ As our report indicates, the Charter Review Commission is submitting the
following two Issues to be placed on the ballot:

1. Merger of the Alachua County Sheriff's Office with
the Gainesville Police Department under an elected
head; and

- 2. Adjustment of the salary of County Commissicners,
effective October 1, 1934, to be set at the level
of the median household income for Alachua County
(now $22,084.00).
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The other three issues that we studied and discussed extensively -- single-
member districting for Alachua County, centralized 911 response service and
single-provider ambulance service -- did not receive encugh votes among our group
to forward those to you for the ballot. Please rest assured that we spent
extensive time analyzing and discussing possible single-member districting.
While some members of our group felt that single-pember districts would allow for
more acccountability and perhaps assist in areas of economic development, others
felt that single-member districting could well lead to a parochialism and
possible failure of Commnissioners o fully consider county-wide problems.
Historically, single-member districting has been used to bring about increased
minority representation in cities and counties where such representation has been
deficient; our group generally agreed that this has not been the case in Alachua
County and that single-member districting might not have any effect on enhancing
minority participation,

Along with the history of our efforts, the attached report includes ballot
language for each of the two itemz we are suggesting for placement on the
November, 1992 ballot in the general election. Back-up information on each of
the two ballot items, including an extensive plan for possible merger of law
enforcement, are a part of this report.

Please rest assured that we took our work as members of the Charter Review
Conmmission seriously and strived at all times to Keep uppermost in our minds the
fact that our goal was to discuss and propose ideas to improve government and
life for citizens in Alachua County. Our meetings were open to the public and
during the last phase of our discussions, we had extensive participation by
gitizens at our public hearings. These hearings were useful in providing us with
some irdication of what citizens in Alachua County are feeling about the issues
we considered.

I look forward to presenting our report to you at your August 4 Board
meating. Thank you for the trust placed in our citizens' commission and for this
opportunity to be of service to our neighbors in Alachua County.

Sincerely yours,

A

Linda Gray, Chair
Charter Review Commission

Xc: Bob Fernandez, County Manager
D, J. Williams, Assistant to the County Manager
CRC Files
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INTRODUCTION

Florida Law {(Chapter 125 = Part II) provides that any county not
having a chartered form of consclidated government may locally
initiate and adopt by a majority vote of the qgualified electors
of the county a county home rule charter. aAlachua County's Home
Rule Charter was approved by the electorate and became effective
on January 1, 1987. The Alachua County Charter provides for
establishment of a Charter Review Commission (hereafter referred
to as CRC) and specifies that this group is to be convened by the
Board of County Commissioners, The CRC is charged with the
pericdic review of County government, with the intent of allowing
citizen input and direction for the government of the County. The
Charter Review Commission is one of several ways that issues can

be placed on the hallot to change County government,

At the July 23, 1991 Board of County Commissioners meeting, the
Board approved reconvening the CRC in response to issues and
concerns raised by citizens. The CRC was directed to study
single-member districts and the consolidation of law enforcement

services and held its first meeting on September 18, 1991.




STODY METHODOLOGY

The CRC began its work by consulting the Interim County Attorney
on the extent of the CRC's authority, the Sunshine Law, financial
disclosure and the practical/legal matters related to charter

amendments.

The CRC appointed a Workplan Subcommittee which met on October
21, 1991 and formulated a tentative workplan. The workplan
conslisted of two phases: Phagse I lasted 7 months and was devoted
to the study of single-member districts, the unification of law
enforcement gervices and other 1ssues. These issues included a
single public safety answering point, a single ambulance provider
service and a salary reducticon for County Commissioners. Phase II
lasted 3 months and was devoted to final public hearings,
implementing a public¢ education campaign and submitting a final

report to the Board of County Commissioners (i.e. Board).

The Board requested the CRC work closely with the Citizen's
Committee for the Merger of Public Safety Services in studying
unification of law enforcement. This was accomplished by CRC and
Citizen's Committee members conducting joint meetings and
reciprocating attendance at meetings scheduled by each group.
This céoperative effort served to avoid duplicated work and

develop a more comprehensive unification proposal.
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The CRC consulted various experts on single-member districts and
law enforcement unification in an attempt to gather current
significant information on these issues. County Manager staff
utilized local resources (i.e. University of Florida, Department
of Planning and Development) to research aspects o©f the two
issues. Public input was scolicited during all phases of the CRC's

work.

Unification of Law Enforgement

The CRC began discussing the unification of law enforcement at
its November 14, 1991 meeting. The Interim County Attorney
provided information on the wvaripus mechanisms available for the

unification of public safety services, These mechanisms include:

1) Interlocal Agreement - a written contract
between twe governmental entities which
stipulates that one entity shall be the
sole provider of a specified setvice. This

mechanism does not reguire a referendum;

2) Transfer of Powers - a permanent binding
agreement which results in one governmental
entity being the single provider of a
specified servige, This option requires

a raeferendum; and
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3) Legislative Act - legal mechanism which reguires
review and approval by the State Legislators

hefore a local referendum ¢an be conducted,

The CRC consulted Chief Wayland Clifton (Gainesville Pelice
Department} and Sheriff L.J. Hiandery (Alachua Sheriff's Office}
on several occasions concerning law enforcement unification. At
the December 19, 1991 CRC meeting, Chief Clifton and Lt. Spencer
Mann {Alachua Sheriff's Office} provided presentations on the

issue.

The £ollowing advantages to uwunified law enforcement were

outlined:

1) Increased efficiency and operations effectiveness;
2) Elimination of duplicated services; and

3) Innovative response to diminishing financial resources.

Equipment concessions, peasions, a funding mwmechanism and an
appointed versus elected law enforcement chief official were the

details which the CRC considered to be the most crucial to be

resclved before proceeding with unification,

Two specific problems were identified which adversely affect the
operations of the current law enforcement Bystem - - manpower and

comrmunications. The Sheriff's Office and Chief Cliften support
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unificatioen based on the potential for eliminating these problems.

The CRC was informed that unification would improve communications
and dispatches as well as allow for more flexibility in the
deployment of officers on the streets. It appears that unification
would improve response time and investigation quality which are

standards used by the public to evaluate law enforcement.

bDr. Prederick Shenkman, a University of Florida professor and expert
on law enforcement unification, met with the CRC at its February 27,
1992 meeting. Dr. Shenkman has conducted several feasibility studies
on law enforcement unification with the most recent being for

Suwannee County and the City of Live Cak.

Dr. Shenkman urged caution in proceeding with unification because it
is almost irretrievably permanent. Dr. Shenkman stated that the
following issues should be ezamined closely in determining whether

to proceed with unificaticon:

1) What is expected from law enforcement;
2) Current delivery service:;

3} Personnel;

4) Agency finances; and

5) Crime rates in different areas;
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Dr. Shenkman expressed concern regarding whether a problem had been
identified with the current law enforcement system, He asked that
this problem be articulated. When communications was identified as a
problem, Dr. Shenkman indicated that this could be corrected without
unification. Unless specific cost benefits can be identified,
unification is risky and may not provide the savings and service

delivery envisioned.

At the March 23, 1992 joint CRC/Board meeting several members of the
Citizen's Committee provided the CRC with an update on its work. It
was reported to the CRC that the concept of unification was
generally accepted by smaller municipalities hut cities with their
own police force were reluctant to proceed too gquickly with
unification. Small municipalities wished teo know if unification

would provide more service and would service improve.

The Citizen's Committee reported to the CRC that through unification
approximately $1.9 million in annual savings could be reaglized. It
iz anticipated that this would be achieved through the reduction of
duplicated services and the elimination of high level administrative
positions, as well as thirty-seven (37) eivilian positions. This
savings could be actual savings ér could he utilized to hire

approximately thirty-eight (38B) fully equipped line officers.




No significant disadvantages to unification were identified.

Existing facilities could be utilized by a larger agency.

The only

major capital outlay expense identified was the construction of a

new communication facility.

The Citizen's Committee developed the following elements of

unification plan [See Appendix A):

1) A Director of Law Enforcement;

2} Position would be voted on county-wide;

3) A non-partisan election (later amended by the CRC to

a partisan election);
4) Position would be subject to general recall;
3} The unified agency would be subject to collective

bargaining;

a

6) No budget appeal to the State for law enforcement director:

7) Minimum gualifications for the Director would be
the same as current gualifications for Sheriff;
8) Compensation based on population; and

9} Funding for the unified agency.

After discussion with the County Attorney it was determined that the

budget appeal power of the Sheriff (or Director} can be removed with

a Charter amendment. This would reguire amending the Charter

to

abolish the constitutional nature of the position, Consensus of the




CRC was that an elected Director will be directly tesponsible to the
voters and would be consistent with the philosophy of Charter

government.

Fuonding a wunified agency was extensively discussed. The Citizen's
Committee proposed an initial two year funding cap based on the
percentage of the city and county budgets currently allocated for
law enforcement, The Cltizen's Committee also proposed creating a
Financial Control Board which wowuld oversee the unified agency's
budget. The Control Board would consist of all the members of the
City and County {ommissions. A majority vote of each Commission

will be neceéssary to approve the budget, If an agreement is not
treached, the existing fiscal year budget would remain effective
until a new budget is approved. The Financial Contrel Board was

amended to be a Financial Review Board.

Based upon information provided by local law enforcement officials,
Dr. Shenkman, the Citizens' Committee for the Merger of Public
Safety Services and a review of the llterature, the CRC decided to
proceed with placing unification on +the November 3 ballot and
continue its work with the Citizen's Committee in developing a
unification plan. The unification elements, as approved by the CRC,

are cutlined in Appendix B,
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Single-Member Districts

The CRC began addressing the issue of single-member districts at the
December 12, 19391 meeting. Dr. Ken Wald, a University of Florida
Political Science professor with expertise in single-member
districts, provided a presentation to the CRC. Single-memberx

districtse were defined as those districts whieh have nominaticns
from and election of one public official by the voters from that

designated area.

Dr. Wald had previously prepared a report (See Appendix C) which
addressed single-member districts for the City of Gainesville
Charter Review Committee. Dr, Wald discussed the advantages of

single-member districts, system standards and current trends.

One advantage of Alachua County's current multi*member system is
that all voters have the opportunity to vote for every Commission
seat. The major disadvantage to this system is that voters from
particular areas may perceive that they do not have a public

official to represent their specific interests and needs.

John Maruniak, Senior Planner with ©Planning & Development,
supplemented Dr. Wald's presentation with a report on the minority
composition of Alachua County. Mr. Maruniak identified for the CRC

those areas of the county with significant minority populations (See

Appendix D).




Discussion on single-member districts reflected the concerns and

comments of the 19980 CRC which also studied this issue. These

concerns and comments follow:

1)

2)

3)

4)

3)

6]

7

Single-member disktricts may enhance the voice of
citizens who perceive they do not receive fair
or adequate representation;

Single-member districts will allew more acgess-—
Jbility to citizens and make representatives
more accountable;

S5ingle-member districts may allow more
opportunities for minorities to be elected:
Certain areas of the county, such as the

Eastern portion, are perceived as not being fairly
represented {Recent re-districting identified
the Northeastern portion of the county as having
a significant minority population);
Single-member districts work within the City of
Gainesville;

Recent re-districting does not create clear
minority districts (However one district does
have a 43% minocrity population):; and

Wwith at-large elections, Commission candidates
could chose constituencies bhased on philosophical
allegiance and campaign contributions and then

ignore their districts.

10
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The CRC decided to separate race and minority representation from
the single-member district issue because historically, Aalachua
County has not had a problem with minority representation on the

Board of County Commissioners.

Based upon an analysis of the data, the decision was made to proceed
with a proposal to change the current at=-large system to a mixed

election system with single-member seats and at-large seats.

The current at-large system has five Commission districts.
Commissioners, although elected at-large, are reguired to reside in

their designated district.

The CRC's proposal includes retaining the current number of
Commission seats with a 3-2 split (3 single-member and 2 at-large).
This would require district lines to he re-drawn. It was determined
that a 3-2 split was practical because it maintained both the
current numcber of Commissioners that voters are used to, and the
existing election c¢ycle. With a 3-2 split citizens will have the
opportunity to vote for a majority of the Commission, It was also
determined that three single-member districts will provide

accountability.
This proposal reguires redrawing the districts from five to three.
As with redistricting, this will be done based upon standard

criteria (i.e. compactness, contiguous, egual in population).

11




Unification Of Communications

The March 28 Workshop was designed as a forum for members to discuss
new issues for the CRC to consider, As a result of this workshop,

the issue of unified communications was discussed.

Some members stated that the citizens of Alachua County may not
support total unification of law enforcement, There has been and is
long=standing suppeort from City and County officials tco consolidate
communications. As a result, a proposal was made to consider
developing a plan for the unification of communications only. The
proposal included the creation of a communications center for law
enforcement which would not be operated by either Gainesville Police

Department or Alachua County Sheriff's Department.

Because it was concluded that the citizens of Alachua County may not
approve a complete consolidation of communications, a compromise was
made to examine one aspect of this issge., Namely, a single county-

wide public safety answering point for 911 calls,

S5ingle County-wide 911 Public Safety Answering Point

Also at the March 28 Workshop, the CRC discussed a proposal to
create a single, county-wide 911 pygblic safety answering point (i.e.

PSAP). A PSAP is defined as the center that receives 911 calls. This

12
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issue utilizes the County's authority, provided by State statute, to
create a single public safety answering point ia the County. The
creation of this single PSAP was also recommended by the Alachua

County EMS Special Task Force,

The conscolidation of physical and electronic communications centers
will improve coordination and operations. A single PSAP is intended
to reduce time needed to handle calls for emergency medical
response, promote service efficlencies, improve the coordination and

operation of emergency communications and promote fiscal economies.

Based on the authority provided by the State to the County, the CRC
requested that the Board take ac¢tion on this issue, The CRC's intent
was to propose placing this issue on the ballot if the Board did not

take action.

Single County-wide Ambulance Transport Service

The establishment of a single, county-wide emergency and non-
emergency ambulance transport service was addressed at the March 28
Wworkshop also. The establishment of this system was also recommended

by the Alachua County EMS Special Task Force.

This proposal uses the authority provided to the County by Florida
Law to establish one ambulance transport provider of emergency and
non-emergency services; with the exception of highlyISpecializea air

ambulance and neonatal services.

13
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This measure is intended to promote service efficiencies, increase
productivity and avoid dissension which can occur among multiple

service preoviders.

A proposal for this issue and the single PSAP issue was presented to
the Board of County Commissioners by CRC representatives on April
21, 1992, The CRC decided to move forward with its proposals to
recommend placing these issues on the hallot after it was determined

that Board action was uncertain.

Non-Partisan Election For The Supervisor Of Elections

This issue was alsa presented at the March 28 workshop., It was
reported to the CRC that many groups in Plorida have attempted to
establish non-partisan elections for this position. The Aalachua
County Supervigor of Elections supports this initiative. This issue
was proposed because the responsibilities {e.g. registration of all
gualified wvoters) of this constitutional office indicates that

partisan influence should be avoided.

Based upon the July 17, 1986 Attorney General's Opinien which
specified that Charter language cannot be inconsistent with general
law, it was concluded that proceeding with this issye may have
résulted in violating general law. Therefore, it was decided not to

proceed with a proposal to place this issue on the Naovember 3

ballot.

14
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The CRC does support a state wide change to general law which would
allow each county to change toc a non-partisan election system for

Supervisor 1if so desired.

Salary Reduction For County Commissioners

Closely linked to the single-member district issuve is a salary
reduction for County Commissioners, However, the CRC decided to
address this issue independent of the single-member district
election system., The following comments were made at the March 28
workshop concerning the salary of County Commissioners:
1} The concept of part-time, elected citizen
cfficials has been lost;
2} If Commissioners are to receive their current
salary, the position should be full-time;
3) Alachua County Commissioners currently make
significantly more than many elected officials
including State Representatives, City of Gainesville
Commissioners and School Board members:
4) County Commissioners should be paid a salary
equivalent to the median family income in the
county. This was later modified to the median

household income:

15
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After consulting the County Attorney, it was determined that the
salaries of commissioners elected under the at-large system can be

reduced when their current term of office expires.

Based upon the literature and discusaions, the CRC approved
proceeding with proposing this issue for placement on the ballot.
The adjusted salary for County Commissioner will be set to equal the
current median household income for Alachua County, as determined by
the 1990 Census figures. Adjusted salaries shall be effective for
any County Commissioner elected after January 1, 1993. Current
salaries for Commissioners are $38,000 annually; the average

household income is 522,084.

This measure is intended to ypromote the part-time nature of the
position of Commissioner, align salaries with the County's median
household income and bring Commissioners' salaries in line with
similar elected officials such as city commissioners and school

board representatives,

PUBLIC HEARINGS

As required by the Alachua County Charter, three public hearings
ware conducted on June 24, July 7 and Tuly 21, These hearings
purpese was to obtain public input on the proposed Charter

amendments before the proposals were finalized and submitted to the

Board.
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The June 24 public bhearing resulted in receiving public comment from
several citizens. Conecern was expressed about the impact of the
public safety answering point and the single, County-wide ambulance
provider service, The CRC discussed these c¢oncerna and other

comments on the three issues but no action waa taken.

The July 7 public hearing was well attended and a larger number of
citizens commented on the proposed five amendments. More concern was
expressed about the public safety answering point and the single,
County-wid= ambulance provider service. Thesae concerns were
addressed at the regular business meeting following the public
hearing. As a result of these comments from the July 7 and June 24
public hearings, the CRC (with two separate motions) approved not to
place on the bhallot the establishment of a public safety answering
point and establishment of a single, County-wide ambulance provider

service. The three remaining issues follow:

1} a single-memher district election system:
2) unification of law enforcement; and,

3) salary reduction for the County Commission.

Although the CRC approved not proceeding with the PSAP and ambulance
issues as referendum initiatives, the CRC strongly encourages the
Board of County Commissioners address these issues effectively and

timely.

17




The July 21 public hearing was alsc well attended. Concern was
expressed about the concept of an elected head of & unified law
enforcement agency. This issue as well as the other remaining issues
were discussed at the reqular business weeting after the public
hearing. The Citizen's Committee for the Merger of Public Safety

Services provided a report on their unification plan.

As a result of discussien during the redular meeting, the CRC voted
not to place the single-member dJdistrict election system on the

Navemnber ballot.
RECOMMENDATIONS TCO THE BOARD OF COUNTY COMMISSIQNERS

The Charter Review Commission submits the following recommendations

to the Board of County Commissioners:

l}) a referendum initiative to unify the Alachua County
Sheriff's Office and the Gainesville Police Department.
The elements of this proposal follow:
a) The Alachua County Sheriff's Office and the Gainesville
Police Department be merged under a single Ditrector of
Law Enforcement; ;
) The Director of Law Enforcement would be elected by the
citizens of Alachua County, Including the City of

Gainesville, in a partisan election formart.

18
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<)

4)

e)

£)

gl

h)

1)

1
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The Director of Law Enforcement would be subject to the
recall provisions of Florida State laws;

The Director of Law Enforcement would be subject to the
collective bargaining laws of the State of Florida for
affected employees:

The Director of Law Enforcement would have no right to
appeal the budget for the merged agency to the Cabinet
of the State of Florida;

The minimum qualifications for the Office of Director
of Law Enforcement would be the same as those provided
by Florida Statute for elected Sheriffs within the
State of Florida; term of office will be four years;
The Director of Law Enforcement would carry out the
duties and responsibilities outlined in Chapter 30 of
Florida Statutes;

The Director of Law Enforcement would be compensated
based upon the current funding formula for sheriffs
pursuant to Florida State Statutes:

Funding for the new merged agency would be ne more the
first two years than the percentage amount spent in the
combined FY 1991-92 budgets of the two agencies:
funding will be separately appropriate by the County
and the City of Gainesville:;

The Director of Law Enforcement would have the power
and authority to negotiate separate contracts with the
other municipalities within Alachua County for the

provision of enhanced services:

19




k) Employees of the merged law enforcement agency would
not lose pension benefits as result of merger:

1) This plan will become effective the first Tuesday
following the first Monday in January 1997;
following the vote by the City of Gainesville, baszed
upon charter revisions of both the City Charter as well
as the Alachua County as voted con by the citizens of
Gainesville and the citizens of Alachua County; and

m) The election of the Director of Law Enforcement will

occur in the general election of 199%6.

2) a referendum initiative to reduce the salary of County
Commissioners to the median household income of
$22,967 for Alachua County as established by the
1990 census; which is to be adjusted annually based
on average salary increases given to County employees
and further adjusted following each decennial census
to the Alachua County median household income.

Salary reductions will be effective October 1, 1994,
FINAL COMMENTS
Baliot ({Appendix E) and charter language {Appendix F) for each of
these referendum initiatives are included in this report's appendix.

This language has been reviewed by the County Attorney and the

Supervisor of Elections to ensure accuracy and comprehensiveness.

20
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The Charter Review Commission authorizes the Chairman of the CRC and
Legal Counsel, in coordination with the County Manager's Office, to
make further medifications to the ballot language outlined in
Appendix E as may he necessary and desirable under the Constitution
and Laws ©f the State of Florida as long as the modifications do not
alter the substance., Any such modifications shall be reported to

the CRC and the Board of County Commissioners,

Since the CRC is not officially dissolved until these initiatives
are voted on during the November 3 general election, ocur intent is
to continue with a public education campaign. This campaign may
include speaking engagements, an educational brochure, newspaper

advertisements; to name a few,

This report, including the ballot and charter amendment language,

was approved by the CRC at its July 30, 1992 meeting.
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Appendix A

THE PROPOSED MERGER
t of the
GAINESVILLE POLICE DEPARTMENT

and the
ALACHUA COUNTY SHERIFF’S DEPARTMENT

A Report of the Citizens’ Committee for the
Unification of Public Safety Services

July, 1992
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FOREWORD

tn May, 1991, Gainesville City Manager Paul White met with the
Gainesville Police Department (GPD) Advisory Commission to discuss
financial problems facing the City in the coming fiscal year (1991-92).
tn his presentation, Mr. White indicated that many services rendered
by the City, including police, fire protection, and emergency medical
services, would likely be curtailed because of inadequate revenues,

In the discussion that ensued following Mr, White's presentation,
it was suggested that instead of cutting back on important services,
consideration should be given to merging some services which were
common to Alachua County and the City of Cainesville. With such
mergers, it was felt that it might be possible to deliver these services -
in a more efficient and cost-effective manner without need for
cutbacks. [t was also suggested that such a possibility might well be
appezling to Alachua County officials since County government was
facing some of the same budgetary constraints as those confronting the
City.

The response by the GPD Advisory Commission was very
supportive of this possibility, and the chairman of the Commission,
William Ebersole, was asked to appoint a committee to consider further
this idea. The following members of the Commission were appointed
and met for the first time on June 12th, 19%1: Willlam {Bill) Ebersole,
Charles (Chuck:} Gatton, Larry Turner, J. Wayne Reitz, E.T. York.

This committee agreed that the idea required further study. It
was also agreed that there was need for this study to be undertaken
by a larger committee which could be more representative of the total
community and independent of the GPD, The following individuals,
representing a broad spectrum of professional, business, civic,
education and governmental leaders from throughout the County,
agreed to serve:

Ms. Debble Buller Business leader

The Honorable Chester B. Chance Circuit judge

Mr. C.B. Daniel Business leader, banker

Mr. Bill Ebersole Real estate broker, former
publisher of The Gainesville Sun

Mr. Larry Edwards Advertising executive

Mr. Rodney Estes Waldo city commissioner £ finance
chairman

Mr. Gene Flering Hospital administrator
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. George ("Cotton") Fletcher

[t was decided to call

Business leader - real estate

Mr. Chuck Gatton Business leader
Mr, Oscar Harris Archer civic leader, Community
Action Agency, Gainesville
Mr. Don Hempson Civic leader, former chairman of
Crime Commission
Mr. Var Heyl Retired business leader
Mr, Leonard lIreland, Jr. Attorney, president of
: Gainesville Chamber of Commerce
Mr. Phil Irwin Micanopy City commissioner
Mr. Vic Johnson Consultant
Mr. Andy Karelas Former Mewberry mayor,
commissioner
. Mr. Rodney McGalliard Attorney
Dr, 1, Wayne Reijtz President emeritus, University of
Florida
Mr. Gerald Schaffer Vice president, University of
Florida
Ms. Audrey Schiebler Civic leader
Mr. Rodney W, Smith Attorney
Mr. Jim Sproull Business leader, banker, past
president, Gainesville Chamher of
Commerce
Dr. Bruce Stechmiller Physician
Ms. Sherrin Surrency City of Hawthorne mayor
Dr. Portia Taylor Administrator, Santa Fe Community
College
Dr. Kenneth Tefertiller Former vice president, University
of Florida
Mr. Larry Turner Attorney
Mr. Robert Woody Florida Dept. of Corrections,
Probaticn and Parole
Pr. E.T. York, Jr. Chancellor emeritus, State

University System of Florida

group, "Citizens' Committee for

Unification of Public Safety Services." The term "Committee" will be

used throughout this report to refer to this Citizens' Committee.
J. Wayne Reitz and E.T. York were asked to chair the Committee.

The enlarged Committee held its first meeting on June 26, 1991,
Given the fact that the Committee had no financial respurces available,
the CPD and the Alachua County Sheriff's Office (ASO) were asked to
provide staff assistance in gathering information, comducting research
on issues of importance to the Committee, and keeping records of the
Spencer Mann (ASO}, Patrick Cellahan (GPD),

Kalivoda (Santa Fe Community College and Cainesville Police Academy)

meetings. and Louis
rendered invaluable staff assistance to the Committee throughout its
deliberations.
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Leaders of law enforcement, fire protection, and emergency
medical services (EMS) in the City and County appeared before the
Committee to discuss their respective operations,

Following such presentations and given the complexity of the
issues involved, the Committee decided to first focus primarily on law
enforcement, leaving open the possibility of considering the merger of
fire protection and emergency medical services later. This repart,
therefore, is concerned primarily with law enforcement, given the high
priority which citizens place on this service. ,

it was soon apparent to the Committee that it would be desirable
to organize smaller groups or subcommittees to deal in greater depth
with a wide range of issues. Larry Turner was appeointed to chair a
subcommittee which might consider in depth a number of issues and ‘
report its recommendations to the full committee., This was called the
"Options Subcommittee” since its first task was to consider the various
options the overall Committee might consider, including the option of
"no change® from the present sltuation. After making its
recommendations to the full committee on the options issue, the
subcommittee was kept intact to consider a wide range of other issues
to be brought before the full committee. This subcommittee was made
up of the following:

Larry Turner (chairman)
Rodney Estes

Don Hempson

Rodney McCalliard

Rod Smith

Jim Sproull

Sherrin Surrency

Ken Tefertiller

J. Wayne Reitz (ex officio)
E.T. York {ex officio)

The Options Committee formed other subgroups to deal with specific
issues related to a possible merger of the two law enforcement bodies.
The overall Committee met approximately once each month from

dune, 1591 unti) February, 1992. For much of that period, the
Options Subcommittee met essentially every week, with additional
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meetings of some of the other subgroups chaired by Jim Sproull, Rod
Smith, Sherrin Surrency, Rodney McGalliard and Don Hempson,

Soon after the overall Committee began to function, its leadership
met with both the Gainesville City Commission and the Alachua County
Commission to apprise these bodies of the effort and ask for their
cooperation and suggestions. Both Commissions pledged their
cooperation and authorized the law enforcement bodies under their
jurisdiction {(GPD and AS50) to cooperate fully with the Committee's
efforts. Various members of the Committee alse met with the
Commissions of the outlying municipalities to inform them of the effort
and ask for their input into the process.

When meeting with the Alachua County Commission, the Committee
was informed that the County Charter Review Commission also planned -
to address the possibility of merging the law enforcement bodies of the
City and County. The Committee was specifically asked by the County
Commission to work closely with its Charter Review Commission on
this issue.

There were, indeed, close working relationships between the
County Charter Review Commission, chaired by Linda Gray, and the
Unification Committee, Representatives of each body were appointed to
serve in a lialson capacity with the other body. Ms. Gray, bherself,
attended many meetings of the Unification Committee and
subcommittees.

In May, 1992, the Gainesville City <Commission appointed an
independent committee to study the issue of interagency coordination of
the two major law enforcement bodies. This committee has indicated
that it does not expect to have a report until mid-December, 1992,

The Committee wishes to express its deep appreciation to all those
who have been so helpful in its work. Special recognition and
appreciation is given to the GPD and the ASQ and to Patrick Callahan,
Spencer Mann, and Louis Kalivoda for their splendid cooperation and
support. Larry Turner and his subcommittee also merit special
recognition for their many hours of dedicated and effective effort.
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SUMMARY

A Committee of some thirty Gainesville/Alachua County citizens
was formed in June, 1951, and worked for almost a year in studying
the pros and cons of merging the Gainesville Police Department and the
Alachuz County Sheriff's Office. This is an issue that has been
considered locally for years. A primary motivation for addressing the
issue now is the fact that the demand on local governmental bodies for
service is significantly greater than the level of tax revenues available
to address these needs. This has led to a reduction in real dollar
support for law enforcement locally along with the prospect of even
further reduction. Moreover, this is occurring at a time when citizens
are increasingly concerned about the local crime rate.

Gainesville no longer ranks among the top ten communities
nationally in the per capita incidence of serious crime--as was the case
ten vears ago. However, the crime rate Jocally is still unacceptably
high, and the prospect of further reductions in law enforcement
support is of grave concern to many. The Citizens' Committee was
created to explore fully the potential for delivering more efficient and
effective law enforcement services by merging the two primary law
enforcement bodies. The Committee believe that such action could
result in eliminating many duplicative services, reducing the cost,
and/or improving the delivery of services.

The Committee spent montks considering many complex issues
related to the merging of the two law enforcement bodies, with input
from many individuals and groups both within and outside of Alachua
County. Following is a summary of conclusions reached and
recommendations made by the Committee,

o Many significant benefits would result from merging the two

law enforcement bodies in terms of reducing costs and/or

improving services (discussed more fully below).

o It is recommended that the Alachua County Sheriff's Office

and the Gainesville Police Department be merged under a chief.

executive officer with the title of Director of Law Enforcement.




o The Director of Law Enforcement would be elected by the
citizens of Alachua County, including the City of Gainesville, with
a nonpartisan election format.

o The Director of Law Enforcement would have no right to
appeal the budget for the unified agency to the Governor or
elected Cabinet of the State of Florida.

0 The minimum qualifications for the Director of Law
Enforcement would be the same as for an elective sheriff within
the State of Florida.

0 Collective bargaining would be allowed for affected
employees.

o Funding for the unified law enforcement agency would be on
an annual basis, approved by a law enforcement financial board .
consisting of all members of both the Gainesville City Commission
and the Alachua County Commission. A majority vote of each
Commission would be required. |If the two Commissions could not
agree on a budget, the previous year's funding would carry over
into the new year,

o Funding for the law enforcement agency would be based
upon the level of services provided in the respective geographic
areas within the jurisdiction of City and County government.

o There would be no increase in funding (as a percent of each
Commission's total budget) for the first three years after merger,
o The Director of Law Enforcement would be empowered to
negotiate separate contracts with the outlying municipalities within
Alachua County for provision of enhanced services.

o Employees of the new wunified law enforcement agency would
remain under their current retirement/pension plan as it exists on
the effective date of the merger. Consideration could be given to
giving employees coming into the agency after the merger the
opportunity to be a part of a new retirement plan.

o The merger of the two law enforcement bodies would occur
only after a majority of the voters in both Cainesville and Alachua

County (including GCainesville) had endorsed the idea.
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Based upon an analysis of present personnel and budgets within
the GPD and the AS(O, the Committee suggesis the following
conservative estimate of expected savings and improvements:

o Fourteen sworn officer positions could be re-deployed by

phasing out of duplicative support service positions currently

staffed by sworn officers and pufting civilians in positions
unnecessarily occupied by sworn officers;

o Thirty-seven civilian positions c¢ould be phased out when

existing organizational components are merged;

o Funds identified by the foregoing changes approximate

$1,900,000 annually,

It is proposed that all sworn officers would be retained upon
merger. Positions not needed after merger would be converted to
patrol positions in incremental fashion. Persons staffing positions to
be phased out would be re-deployed to a direct service role wherever
possible,

Civilian positions not needed after the organizational merger would
be eliminated in incremental fashion, with the assigned funds
re-deployed to direct service operations. Insofar as possible, civilian
positions would be vacated through attrition.

All personnel would be transferred to the new unified law
enforcement agency at their present salaries and personne! grade
levels. Therefore, no additional costs should be incurred initially,
and, ultimately, significant savings should accrue as grade levels are
restructured to conform with actual requirements,

It is estimated that the proposed plan would result in the addition
of thirty-eight fully equipped, sworn officers to direct law enforcement
roles with no additional costs to the taxpayers. This would constitute
a 17.8 percent increase in the number of sworn officers currently
assigned to direct service duties within the combined agency.

Following are excerpts from statements concerning unification
made by local law enforcement and government leaders concerning
unification during the process of the Committee's work:

"I have supported unification for years, and now it is time
to stop talking and start acting."
-~ Sheriff Lu Hindery, ASO
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"Unification is an innovative approach te the diminishing
resources,... It is time to bring together the services
provided by the 3Sheriff's Office and the GPD in a
coordinated, businesslike approach.,”

-~ Chief Wayland Clifton, GPD

"...unification of law enforcement is long overdue. While
separate organizations might have made sense in the past,
the community of Gainesville would be more efficiently and
effectively served by one streamlined law enforcement
agency . "

-- Leveda Brown, Chair, Alachua County Commission

"It is imperative that we seek to provide undiminished
public safety. 1In my opinicn, we face no option other than
the removal of duplication of service delivery and the
unification of law enforcement services to our common
residents whoe have a right to protection from the ever
growing criminal element."

-~ Paul White, City Manager, Gainesville
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1. Crime in Gainesville and Alachua County

Crime has been one of our neation's most serious problems for
many vyears, More than ten years ago, Time magazine assessed the
viclent crime problem in the U.S5. as follows: "There's something new
about the way people are killing, robbing, raping, and assaulting one
another. The curse of violent crime is rampant, not just in the
ghettos of depressed cities, but everywhere. More significant, the
crimes are becoming more brutal, more irrational, more random--and,
therefore, all the more frightening."l

Since this assessment by Time a decade ago, the crime problem
in America has., indeed, become, as Time suggested, “more brutal,
more {rrational, and more random.” These words appropriately
characterize the Gainesville student murders which have shocked the
entire nation during the past two years,

A prominent American jurist made this assessment of the
problem: "The nightmare of street crime is slowly paralyzing
America. Across the nation, a terrified people have altered their life
styles. They purchase guns and double locks to protect their
families against the rampant violence outside their doors. After
seething for years, public anxiety is now boiling over in a desperate
search for answers."’ .

Crack cocaine is considered by many law enforcement agencies as
a major contributor to the worsening crime problem throughout the
country. A Tallahassee police spokesman recently made the following
comment: "Crack has just spanned the entire spectrum of criminal
activity. 1 can't tell you what the exact percentage of the increase
(in crime due to crack) has been over the past ten years. but it has
been tremendous."’

Florida cities have often been ranked among the top cities in the
nation in the rate of serious (Part 1} crimes. In fact, in the early
1580s, Gainesville [including Alachua County)} had the dubious

! Time, March 23rd, 1981

2 Judge David L. Bazelon, Journal of the American Bar Association,
pgs. 438-842, April, 1981




distinction of being one of the top ten cities in the nation in terms of
numbers of crimes committed per capita. Our community was ranked
fourth in 1980 and fifth in 1981 in such statistics. In fact, Gainesville
was ranked eighth nationally in the ratio of vielent crimes (murders,
rapes, robberies, assaults) to popuiation. Gainesville was ranked fifth
and sixth, respectively, in numbers of rapes and aggravated assaults
pe'r 100,000 residents. This was more than double the national
average,

This high incidence of crime in Gainesville and Alachua County
prompted the Gainesville Area Chamber  of Commerce  and
the University of Florida to create in 1981 the Alachua County
Citizens' Committee on Crime. This committee, made up of 21 citizens
from throughout the County, met for some ten months and developed a
report entitied, "Combatting Crime in Alachua County." This report
conteined an analysis of the problem and more than sixty
recommendations for improving the criminal justice system (law
enforcement, the judiciary, prisons and parole, etc.}. Many of these
recommendations were implemented.

Although the incidence of serious crime nationally would appear to
be as great or greater than ten years age when this Citizens' report

was issued, Gainesville is no longer ranked among the top cities

nationally in the incidence of such crime, In fact, The Gairesville Sun
recently reported that the 1991 crime index rate for Alachua Couﬁty
was 18,720, which is roughly in the middle of the national list of
metropelitan areas with 100,000 people or more,

In 1991, the City of Gainesville had 9,259 Part One crimes and
ranked twelfth in the state in per capita crime rate. This is a
significant improvement over the situation which existed a decade
earlier.

It is widely believed that this improvemént has been significantly
influenced by the implementation of many of the recommendations by
the Citizens' Committee on Crime in 1982, Particular'y significant
among these was the recommendation for substantially strengthening
local law enforcement bodies--providing an increased ratio of sworn

L The Gainesville Sun, May 3, 1992




officers to population, along with better training, better pay to attract
and maintain high quality law enforcement personnel, etc.

Despite the fact that the student murders in the last two years
have again focused attention on crime in Alachua County, it would
appear that the incidence of crime locally over the last decade has not
increased nearly as rapidly as it has in the rest of the country.
Névertheless, most would agree that the crime rate locally is still
unacceptably high, and that every effort must be made to deal with
this serious situation.

The challenge of dealing with such high rates has become even
more serious, given the declining financial support for local Jaw
enforcement in the last three years and the prospects of even more
reductions because of current fiscal problems in both City and County
governments.

These and other circumstances have prompted the current
Committee to explore further the possibility of better integrating local
law enforcement bodies which was strongly recommended by another
Citizens' Committee a decade ago,




2. Law Enforcement in Alachua County

There are three principal law enforcement bodies in Alachua
County accounting for 95 percent of all sworn officers. Following is
the distribution of such 0fficer5:1

Enforcement Agency Percent of Total Officers
in_County*
Gainesville Police Department 42
Alachua County Sheriff's Office 40
University Police Department 13
Alachua Police Department pd
High Springs Police Department 1
Others 1

* Rounding off of percentage figures results in a total of
less than 100%

The municipalities of Archer, Newberry and Hawthorne have
contracted with the AS0 to provide law enforcement services in excess
of what the Sheriff's Office might be able to provide otherwlse, The
ASO alse has a contract with the QOaks Mall Shopping Center for
special services. Micanopy has no such contract, and the ASO
responds to calls from that municipality as it would those of
unincorporated areas.

The University Police Department (UPD} has responsibility for
providing very special services related to the protection of people and
property on a large university campus. In view of this unique mission
and lack of responsibility for matters off campus, it was not deemed
feasible for the Committee on Unification to involve the UFD in any
proposed merger plan. Attention is, therefore, focused on the GPD
and the ASQ which bhave many similar functions but different
jurisdictions .,

From a presentation by Chief Clifton te the Committee on
Unification, October 10, 1591




Following is @ summary of personnel and budgets for the GFD and
ASC fer fiscal year 1991-92:1

eas ASD
Sworn Personnel 205 1948
Non-sworn Personne! 120 115
Total 328 313
Budget $14, 155,929 $14,568, 800

The above data indicate that in 1991-52, the GPD had slightly
more sworn and non-~sworn personnel and a slightly lower budget than
the ASQO. The two units, however, are of approximately the same size
in terms of personnel and budget.

'The GPD has experienced a reduction of 31 positions since 198%,
Moreover, there has been a 14 percent decline in real dollar support
for law enforcement in Gainesville during the past three years,

Further indication of the deteriorating situation in Gainesville is
the fact there has been a 71 percent increase in delayed response to
emergency priority one and two calls due to "ne officer available.”
There has also been an identifiable decline in proactive and preventive
policing.

These and other pertinent data strongly support the Gommittee's
conclusion that, wunless current trends are changed, the major
advances towards innovative law enforcement of the past decade would
be lost in favp. of a strictly reactive policing model. These and other
circumstances prompted the Committee to seek ways of maintaining or,
if possible, enhancing law enforcement in the County given the

recognized limitations on tax revenue,

Information supplied by GPD and AS0, tune 5, 1992
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3. Attitudes Towards Local Public Services and the Possibility of
Merging Such bServices

Citizen Attitude Towards Local Government Services

In June, 1991, the Alachua County Commission sponsored a
survey on Alachua County citizen attitudes towards several different
services provided by local government. The survey was conducted by
facuity members from the Political Science Department at the University
of Florida. These services Included fire protection, assistance to
needy, environmental protection, law enforcement, County jall,
economic development, and public works.]

When asked what services would be most desirable 1o be
maintained and which might be cut in terms of financial support, the
following attitudes were reflected county-wide:

Services County-wide Averages

Services Which Service Most
Might Be Cut Inportant to Keep

Fire Protection 3.7% 10.4%

Assistance to Needy 6.2% 16.33%

Enviromental Protection 13.2% 10.3%

Law Enforcement 3.13% 47.3%

County Jail 15.6% 1.3%

Economic Development 21.5% 7.2%

Publ lc Works 25.2% 3.7%

This survey indicated that Alachua County citizens give a higher
priority to law enforcement than to any other service provided by local
government, In fact, only 3.3 percent of respondents to the survey
felt that this service might be cut, and 90 percent of the respondents
Indicated a willingness to support tax increases rather than see law
enforcement services reduced.

The seven services were rated excellent, good, fair, and poor.
The following is a breakdown of law enforcement ratings for different
areas wlthin the County including the area surrounding the City
proposed for annexation, the fringe urban area outside, the proposed
annexed area and the remainder of the County (listed as rural}.

7o Survey of Citizen Attitudes" Report to Alachua County

Commission by Michael D. Martinez and Michael J. Scicchitano of the
Pofitical Science Department, University of Florida, 1991




Rating County-wide Gainesville Annexed Area Fringe Rural
Excellent 15.0% 12.8% 13.5% 16.1% 19.5%
Cood 52.63 4g 3% 53.8% 58.9% 55.0%
Fair 21,2% 24 1% 22.6% 20.8% 15.0%
Poor 6.5% B.4% 5,8% 3.1% 6.0%

Residents of Gainesville tend to give a lower rating to Iaw
enforcement than those in the County, including areas under
consideration to be annexed, the "urban fringe" and "rural areas."
Significantly, however, more residents ranked law enforcement "good"
or "excellent" than any other service (67.6 percer_'l_t]. This indicates a
relatively high degree of satisfaction with law enforcement throughout
the County, including Gainesville. Law enforcement also had the

smallest percentage of residents ranking the service poor.

Citizen Attitude Concerning Changes in Local Government

In 1988, during a county-wide election, voters were asked to
express their opinion with regard te several options to modify
government within the County, Of the 78,686 registered voters at
that time, 50,984 or 65 percent, voted on the various issues on the
straw bal|0t.1 Following are the data from this referendum:

Most Desired Change Percent of Total
Unification of Some City and County Services 32.0
Consolidate Gainesville and Alachua County

Goverrment 24,7
No Change 24.6
Annexation by Gainesville of Some Uroan Areas 11,0
Consclidate County and Local Goverrment in Any

Cities Wishing to Do So 5.5
Create New Municipal Area 2.0

Approximately seventy-five percent of the wvoters favored some
change in local government. More favored the unification of some City
and County services than any other option. In fact, of those voters
favoring change, 43 percent favored the option of unifying certain
City and County services. Consolidation of the governments of
Gainesville and Alachua County was the second most favored option.
In a subsequent referendum, voters rejected the consolidation

proposal.

Results of "Straw Ballot” Votes Within Alachua County, Supervisor
of Elections, 1958
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The Committee reviewed prototype models existing within the
U.5., giving particular attention to the experiences of other
communities which had merged law enforcement. It also made a
comprehensive analysis of the possible economic advantages as well as
the potential for delivery of more effective law enforcement services as
a result of such a merger. Following such a review and analysis, the
Options Subcommittee recommended, and the Committee unanimously
agreed, that "no change" in the present system was not a viable
option ant that the Committee should continue to work out the specific
details of merging the two entities.

Rationale for Considering Merger

The following circumstances suggested a strong rationale for
merging the two law enforcement hodies: -

1) the incidence and severity of crime throughout the County
pose a serious problem to the entire community;

2) there is an increase in the demand for law enforcement service
in the form of a demonstrable statistical increase in the number of
Ucalls for service" from the law enforcement agencies within the County
and the cities;

3} there is an identifiable erosion in the quantity of law
enforcement service provided both in the City of Gainesville and
Alachua County resulting from fiscal constraints:

4) there hras been a reduction in (and, indeed, there is a
likelihood of the elimination of) many innovative law enforcement
programs which have proven successful in the Gainesville community;
and

5) fiscal/financial experts project a continuing declining financial
climate in Gainesville and the Alachua County area for the foreseeable
future,

Further, it is the belief of the Committee that unification of law
enforcement services presents the opportunity for, and the likelihood
of, improved economies and flexibility in the delivery of Ilaw
enforcement services by combining the personnel of the current
existing [law enforcement agencies supported by the County and
the City.
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The Committee also believes that wuniflcation will avoid the
duplicatlon of both services and capital expenditures. Unification
should permit the streamlining of the delivery of services resulting in
increased efficiency and effectiveness.

The Committee understands that grant - funds are often made
available based upon population and, thus, a unified agency would be
eli-gible for increased grant funding.

Based wupon these and other circumstances, the Committee
unanimously agreed to actively pursue a plan for unifying the GPD and
the ASO. It was further agreed that smaller municipalities within the
County might become part of the unified system, if desired, by
contracting with the new agency just as is currently done with ASQO,

Attitude of Law Enforcement Leaders, Government
Officials and Others Towards Merger

During the process followed by the Commlittee, many individuals
and groups expressed their feelings about the merger of Iocal law
enforcement agencies. The overwhelming response to the issue was
very positive--indeed, enthusiastic--in wmany cases. The limited
expressed opposition occurred befere the Committee had presented a
plan for merging the two bodies,

At the beginning of the process, the leadership of the Commlittee
appeared before the City and County Commissions to apprise them of
the effort. Both commissions expressed their support of the
Committee's work, without, of course, endorsing its final product.

Early in the work of the Committee, City Manager, Paul White,
presented a plan calling for the merger of the two law enforcement
bodies. He pointed out that the merger of the ASO and the GPD has
been "discussed at length for years."

In presenting his plan for the merger of the two bodies,
Mr. White said:

"...As we approach the challenges of the 990s in terms of
stretching the ever-limited doflars available, wmunicipal leaders
must reach creative solutions to providing government
services.... [t s imperative that we seek to provide
undiminished public safety. In my opinion, we face no option
other than removal of duplication of service delivery and the
unification of law enforcement services to our common residents
who have a right to expect protection from the ever growing
criminal element. Unification of law enforcement services would
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provide much greater flexibility in devising innovative strategies

to respond to crime and its perpetrators. Please accept this

proposal as my commitmen! 1o work towards a unified strategy of
public safety protection in Gainesville and Alachua County."

Mr. White presented a proposal which would have the unified
entity responsible to a special law enforcement board composed of the
following representatives: two City of Gainesville commissioners,
two Alachua County commissioners, two commissioners from other
municipalities within Alachua County, and the Gainesville City
Manager.

The County Commission unanimously agreed "to fully endorse the
unification of public safety services (and) support the effort in any
way through the cooperation of staff and the Beard."

Following is a statement of County Commissioner (now Chairman} -
Leveda Brown: '

"Speaking as one member of the Alachua County Commission, | am
here to tell you that the unification of law enforcement services is
long overdue. While separate organizations might bhave made
sense in years past, the community of Gainesville would be more
efficiently and effectively served by one streamlined law
enforcement ggency. You are preaching to the choir in seeking
my support,”

One entire meeting of the Committee invoived a presentation by a
high official in the Jacksonville/Duval County Police Depariment to
discuss in detail the experiences of that agency when the Jacksonville
Police Department and the Duval County Sheriff's Department merged
over two decades ago. Chief W.H, Johnson addressed the positive and
negative aspects of merging the two departments in Duval County. He
concluded by saying:

"I think consolidated law enforcement is far and away the best
way to go, but it is not the cheapest way to go, not in the first
years. The benefit of pulling units together is that it gives you
the ability to take this mass of employees and distribute them in a

significantly better manner. It will give you a significantly
better presence on the street. Gainesville is a large, progressive
and active rzity. In my opinion, it needs consclidated law

enforcement.”®

Statement by County Commissioner Leveda Brown before the
Unification Committee, September 9, 1991

Comments by Chief Johnson before the merger committee on
October 2, 1891
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Both the Chlef of the Gainesville Police Department and the
Sheriff of Alachua County expressed strong support for the idea of
merging two major law enforcement bodies in the County.

Chief Clifton referred to unification as "an innovative response to
diminishing r‘ea‘n:»urces.“‘l He pointed out that merging the two
departments would result in greater operational effectiveness and
inéreased efficiency. He suggested that elimination of duplication with
the two services should result in significant savings. He also
emphasized that such a merger would result in an increased ability for
specialized response to problem areas. -

Sheriff Hindery was supportive of Chief Clifton's comments
regarding the advantage of merging the two forces, saying that he has
supported unification for years and now "it was time to stop talking -
and start zn'.:ting.“'I

In a later public statement, Chief Clifton made the following
comments on the subject:

"It's time to bring together the services provided by the Sheriff's
Office and the GPD in a coordinated, businesslike approach. For
most of my career in local law enforcement management, | have
advocated the elimination of duplicative support service structures
in favor of more cops on the street. Initial analysis reveals that
by simple reallecation of resources made possible by merger, an
additional fifty (50) Jaw enforcement personnel could be applied to
fight crime in (this area). The merger of law enforcement...is
an idea whose time has arrived.”

The Gainesville Sun in an editorial on April 9, 1992, indicated
strong support for the merger of Clty and County law enforcement.

Following are excerpts from this editorial:

"No matter who becomes the next Sheriff, there is need for a
broad-based, long-term citizens' campaign to advance the
consolidation idea itseif.

"The merger of City and County law enforcement is the
cause that overshadows the question of who should be the next
Sheriff, The inability, or the refusal, of the two departments to
cooperate over the years has been a source of frustration in this
community for too long....

Statements by Chief Clifton and Sheriff Hindery before the
Unification Committee, October 10, 1991.
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o There would be no increase in funding {as a percent of the
two Commissions' total budget) for the first three years after
merger.

o The Director of Law Enforcement would be empowered to
negotiate separate contracts with the outlying municipalities within
Alachua County for provision of enhanced services.

o Employees of the new unified law enforcement agency would
remain under their current retirement/pension plan as [t exists on
the effective date of the merger. Consideration might be given to
giving employees coming into the agency an_opportunity to be a
part of a new retirement plan if this is desired.

o The effective date for implementing a unified system would

be any date on or after October 1, 1993, based upon provisions .

of both the City and Alachua County Charter as voted on by the

citizens of Gainesville and by the citizens of Alachua County.

Most of the foregoing terms for implementing the proposed merger
were approved by a unanimous vote of the Committee, It should be
noted, however, thai{ some members favored a partisan rather than a2
nonpartisan eflection. Most, if not all, members favored an elective
Director of Law Enforcement, with specified credential requirements,
rather than an appointive Director.

One of the most difficult issues facing the Committee was the
matter of funding an agency supported by and responsible to different
government entities. After lengthy deliberations, agreement was
reached on the approach above. Some further explanation of the
proposal may be helpful.

With funding related directly to the level of service provided the
geographic areas under the jurisdiction of each body, it should be
possible to readily define the level of funding for the field operations
segment of the budget. It is expected that the initial level of funding
will correspond to the financial support provided this function by the
two Commissions at the time of the merger. Afterwards If either
Commission wished to increase its level of service in its geographic
area of responsibility, it could expand its funding level accordingly.
For the portion of the budget related to administrative and support

functions, each Commission would expect to fund such functions based
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upon the relative amounts provided the field operations. For example,
assume 7¢ percent of the budget was allocated to field operations and
30 percent to administration and support functions (ecommunications,
records, special crime labs, etc.). Assume further that the City had
60 percent of the total field force covering its geographic area and the
County, the remaining 40 percent. The City would, therefore, be
reéponsible for 60 percent of the administration and support budget
and the County 40 percent.

With such an approach, each Commission would approve that
portion of the total budget related to the level of service provided the
geographic area under its jurisdiction. That portion for administraticn
and support functions would automatically be determined by the
relative amounts of resources each devoted to field operations.

The Committee believes this approach is fair and reasonable to
both governmental bodies, Each Commission would control the leve] of
services and related funding within its geographic jurisdiction--as it
now coes.

The Committee considered the possibility of the County jail being
administratively responsible to the combined law enforcement agency.
After examining the reasons for removing the jail from the Sheriff's
responsibility some time ago and experiences with this issue In a
number of other communities, the Committee recommended that the jail
remain independent of the combined law enforcement agency.




6. Benefits To Be Derived From Merger

Once the terms of the proposed plan began to take shape, the
Committee examined in some detail the benefits that might result from
such a merger. Representatives of both the GPD and AS0 worked
closely with the Committee supplying the information needed to
determine the likely benefits that would accrue from such a merger.

Based upon an analysis of present sworn officers and civilian
positions within the GPD and the AS0O, the following summary is a
conservative estimate of expected savings:

(o] Fourteen sworn officer positions could be re-deployed by

phasing out of duplicative support service positions currently

staffed by sworn officers and putting civillans in pesitions
unnecessarily occupied by sworn officers.

o Thirty-seven civilian positions could be phased out when

existing organizational components are merged.

o Funds identified with these changes approximate %1,500,000

annually.

It is proposed that all sworn officers would be retained upon
merger. Positions not needed after merger would be converted to
patrol positions in incremental fashion. Persons staffing positions to
be phased out would be re-deployed to a direct service role.

Civilian positions not needed after the organizational merger would
be eliminated in incremental fashion with the assigned funds
re-deployed to direct service operations. Insofar as possible, civilian
positions would be vacated through attrition.

Salaries and Grades

All' personnel would be transferred to the new wunified law
enforcement agency at their present salaries and personnel grade
levels. Therefore, no additional costs should be incurred upon merger

and, ultimately, significant net savings should accrue as grade levels
are restructured to conform with actual requirements.

Retirement and Fringe Benefits

Standard retirement and fringe benefit packages would be selected
for the merged agency. The standard packages could be either of the

two existing packages now utilized by the Gainesville Police Department




19

and the Alachua County Sheriff's Office, respectively. Alternatively,
a different plan might be developed after merger for new employees.

All persons transferred to the newly merged agency who were
fully vested in a retirement plan would retain their present retirement
ptan and other fringe benefits as long as they are employed by the
new agency. The Ystandard packages" would be used for all new
erﬁployees hired after the date of merger.

No additiona! costs for retirement and fringe benefits should
accrue from the proposed plan.

There are a number of other important considerations relating to
the proposed merger,

Communications

The merger of communication centers would create many benefits:

0 It would reduce the cost of purchase and maintaining two

computer-aided dispatch (CAD} systems. By eliminating the cost

of one complete system, a significant saving would be experienced

in capital expenditures,

o All emergency 911 calls would be routed through one center,

ellminating the need for transferring emergency calls from one

center to another, speeding wup and expediting the entire

emergency call process,

] A reduction in personnel costs would result from staffing one

center rather than two,.

o A Dbetter cowordinated aporoach to dispatching calls for

service would take place as all public safety dispatching would be

generated from one center,

o In times of emergency, one center would be better able to

meet the needs of all public safety agencies involved.

Records

The merger of record systems would be beneficial for the
following reasons:

o It would reduce the need for some computer hardware and

software purchases,

o There would be a financial saving in staffing because fewer

personnel would be needed to run just one certer.
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o There would be the elfimination of duplicating "like" records
that both systems must maintain.

a Pecple who need to access records would only have to search
one system as opposed to two which are located in different
facilities,

Capital Expenditures

The lacksenville/Duval County jaw enforcement merger is reported
to have involved significant start-up costs. This grew out of the fact
that all new uniforms were initially supplied for the combined force,
mobile vehicles and other equipment were standardized uvupon merger, a
major new facility was constructed to accommodate the combined force,
and so forth.

Cur committee believes that the merger of the GPD and ASO may
not involve a significant conversion cost, A move to standard
equipment and uniforms can be accomplished in incremental fashion
based upon regular replacement scheduling. It is estimated that
uniformity of mobile and portable radios, weaponry, vehicles, and
uniforms could be accomplished within a three-vear period with no
additional fiscal impact upon the citizens of Gainesville and Alachua
County. There are no plans currently under consideration for
constructing new facilities for either the GPD or ASO.

Conclusions
It is estimated that the above plan would result in the addition of
38 fully equipped, sworn officers to direct law enforcement roles with
no additional cost to the taxpayers. This would constitute a 17,8
percent increase in the number of sworn officers currently assigned to

direct service duties within the combined agency,
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7. Implementation of Recommended Proposal

Te achieve a merger of the GPD and ASO would require &
modification in both the City and County Charters. For this to be
accomplished would require a favorable vote by the citizens in both the
City and the County (with the County wvote including the citizens of
Gainesville]. '

The most direct approach for getting this issue before the voters
would be for the City and County Commissicns to place this issue on
the ballot to be voted on by the electorate in their respective
jurisdictions. The County Charter Review Commission has taken
preliminary action to recommend that the propcsal for merging the two
bodies be placed on the ballot in the November, 1952, general election, .
Apparently the City plans no action on this issue until after the 1232
general election.

If the City does not choose to put a proposed merger on the
ballot for a vote by City residents, the Issue could be placed on the
ballot through a petition with signatures of five percent of the
electorate,

The other option for getting this matter before the people to be
voted on would be for the local legislative delegation to secure the
passage of a "local" bill calling for the issue to be placed on the
ballot. Such action by the legislative delegation would not necessarily
reflect an endorsement of the concept of unification but would merely
ehable the electorate to vote on the issue. The Committee believes
that this is the least desirable of all the possible options.

The merger of the two law enforcement bodies would occur only
after a majority of the voters in both Gainesville and Alachua County
had endorsed the idea.
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RECOMMENDATIONS AS APPROVED BY

THE CHARTER REVIEW COMMISSION

The Alachua County Sheriff’'s Office and the Gainesville
Police Department be merged under a single Director of Law

Baforcement.

The Director of Law Enforcement would be elected by the
citizens of Alachua County, including the City of

Gainesville, in a partisan election format.

The Director of Law Enforcement waould he subject to the

recall provisions of Florida State laws.

The Director of Law Enforcement would be subject to the

collective bargaining laws of the State of Florida for

affected employees.

The Directoe ef Law Enforcement would have no right to

appeal the budget for the merged agency to the Cabinet of

the State of Florida.

The minimum qualifications for the Office of Director of Law
Enforcement would be the same as those provided by Florida
Statute for elected Sheriffs within the State of Florida.

Term of office will be four {4) vears.
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9)

10}

11)

12}

The Director of Law Enforcement would carry out the duties

and responsibilities of Chapter 30 of the Florida Statutes,.

The Director of Law Enforcement would be compensated based

upon the current funding formula for Sheriffs pursuant to

Florida State Statutes,

Funding faor the new merged agency would be no more the first
two vears than the percentage amount spent in the combined
FY 1991!-92 budgets of the two agencies; funding for the

agency will be separately appropriated by the County and the

City of Gainesville.

The Director of Law Enforcement would have the power and
authority to negotiate separate contracts with the other

municipalities within Alachua County for provision of

enhanced services.

Employees of the merged law enforcement agency would not

lose pension benefits as result of merger.

The effective date of the unified agency would be the first
Tuesday following the first Monday in January 1997, subject
to the approval by the electors of the County and electors
of Gainesville: the director of law enforcement will be

elected in the 1996 general election.




-

LS

Appendix C

TOWNARD FAIR REPRESEHNTATION IN GAINESVILLE:

ISSUES AND EVIDENCE

by

Dr. Kenneth D. Wald
Institute of Government
Department of Pelitical Science
University of Florida
3324 Turlington Hall
Gainesville, FL 32611

A report prepared at the request of the Charter Review Committee,
City of CGainesville

Presented to the Committee on January 6, 1987

All comments, interpretations and analyses contained in this report are the
resonsibility of the author and do not necessarily reflect the views or opinions

of the University of Florida or any of its agencies.
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When the current Gainesville charter was formulated in 1927, it followec a
copmon munieipal praetice of the time by providing for the at-large electicn of
ity commissioncers. The use of citywide elections (alsec known as pultimember
distriets) heeded the principle that citizens should exercise a velee in the
selection of each mepber of the city commission. Today, that estlmable
principle comes into conflict with another urgent goal--providing Gainesville's
black pitizens with the fullest possible opportunity to achieve consistent
representation in municipal government, The prospects for reaching the goal of
minoerity representation would be enhanced significantly i commissioners were
elected by ¢itizens grouped in geographically-defined sections ef the city
(known as single member districts).

Rather than force a choice between twe electoral systems, each possessing
some desirable features, the members of the Charter Review Committee have
recogumended a sglution increasingly adopted by other communities faced with the
same dilempa. They suggest that Cainesville adopt a mixed electoral systel with
some seats on the commission elected by districts and ether elected at
large.{1) By combining the two methous of election, the plans proposed for
consideration give each ¢citizen a veice in the selection of a majority of
gommissioners, Yet the proposals also favor the electoral chances of candidates
from the black community by producing one district that would contain a usjority
of black residents. The mixed plan with at-large and district seats thus
preserves the principle of giving citizens a strong voice in determining the
composition of the commission a5 a whole while simultaneously achieving the goal
of representation for all communities in Gajnesville.

The following report contains four parts, a list of references, and an

(1) Candidatis for district seacs would be required to reside within the
boundaries of the district and only residents of the district would be entitled
to vote for the representative from that district.
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appendix. The first section examines the representational consequences of
single member and multimember electlon distrjcts. It is followed by a
discussion of recent legislative and judicial action that bears upon local
government electoral systems. The third section ceontains a review of the
evidence abcout the effects of different Ltypes of electoral systems opn vaprious
aspects of municipal government. The fourth section is devoted to scme of the
practical and technical issues involved in drawing district boundaries. The
appendix presenta three district plans prepared for the Charter Review

Committee.
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By considering the adeption of some single member distriets for city
commission elections, Gainesville is following a well-established national
trend. During the decade of the 1970s, more than half the ¢itles of the South
shifted from a system of at-large municipal representation to some form of
diatrict elections or undertodk efforts in that direction (Heilig and Hundt,
1984, p. 10).(2) The movement to replace or supplement at-large systems with
district representation was stimulated by a growing recognition that citywide
eleciion districls militated against the success of candidates representing
spatially-concentrated voter groups. Under the charge of "vote dilution,” at-
large systems have been increasingly challenged as a barrier to the
representation of racial minorities and neighborhood peolitical organizativis.

Though it lacks a precise legal definition, vote dilution ogcurs when "the
voting strength of an ethnic or racial ainority groub is diminished or cancelied
cut by the bloc vote of the majority® (Chandler, 1984, p. 4).(3) Such dilution is
most likely to oceyr when an electora) system mandates that (a) public offices
are voted upon by all citizens in a jurisdictica (mat-large” elections or
"pulti-member" districts), {b) citizens have one vote per contested office, and
(c) vietory is awarded to the candidate receiving the largest number of votes

and/or an absplute majority of votes cast ("winner-take-all"™ elections). The

{2) This conclusion was derived from a mail survey of Southern cities with a

tetal population of at least 10,000 and & black population component of at least
15%.

(3) In principle, vote dilution could work to the disadvantage of any
geographically-concentrated group-~the elderly, suburbanites, college students,
gtc. In practice, such groups normally demonstrate low levels of voting
¢ohesion and there is little evidence of vote pplarization between members of
the groups and the remainder of the el:i:torate. More importantly, as courts
have pointed out, blacks and other ethnic minorities have a history of suffering
invidious discrimination and thus have the strongest claim for legal remedies to
encourag.e political representation.
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ogperation of vote dilution under such econditions has been ably described by
Parker (1984, p. 87):

At-large votinz constitutes a form of racially discriminatory

districting when it subméerges minority voting strength in a

districtwide white voting majority. Hinority voters might constitute a

substantial majority in a particular area of the district, or in

particular wards or precincts, but a2 decided minority in the disatrict

as a whole. At-large voting schemes discriminate because of their

"winner-take-all" feature, permitting the white districtwide majority

to elect all their representatives from the distriet and denying to

minority voters representation of their choice.

Even in a "fair" electoral system, a syaten providing full and unfettered access
to the franchise and candidacy for public office, the exclusive use of at-large
districis with the winner-take-all decision rule may serve to bias election
outcomes against candidates representing geographically-concentrated voter
Eroups.

While it wight otherwise be considered a technical flaw in a representation
cystem, vote dilution has been given so much attention precisely because it
tends Lo strike hardest against the group of citizens who were for sc long
denied "first class citizenship™ in American life--the black community {Matthews
and Prothro, 1966, p. 10). No other group suffered from such a concerted effort
to deny the rights of eitizenship nor had so much stake in achieving fair
etlectoral representation. 7The early battles in the civil rights movement
identified and attacked the most blatant forms of racial discrimination in the
electoral process--poll taxes, the "white primary", biased voter information and
literacy tests, restrictive registration practices, and the less formal but no

less effective methods involving intimidation, threat, and physical violence.

For the most part, these methods of racjal diserimination have been outlawed and




their effects minimized ©y a Series of constitutional amendmentsa, federal and
state statutes, and court decisions. The result has been a massive intrease in
the level of pelitieal involvement among blacks and a corresponding growth in
.the election of blacks to public office at the local, state, and national level.

Despite thes=e reforms, the level of black representation at the local level
of government has not kept pace with the growth of the black electorate. A5 the
eivil rights movement turned its attention to the less pbvious impediments to
black representation, at-large election system® came under intreasing attack as
an iwportant barrier to the sugcess of black candidates for public office. The
tencency of citywide electorates to cancel out or swamp the votes ¢f racial
minorities, coupled with the "financial costs, organizational demands, and need
for widespread naune recognition associated with city-wide campaign=" (Heilig and
Hundt, 1984, p. 5), wmeant that black candidates were especially disadvantaged by
the at-large system., Even if a substantial portion of white voters were willing
on principle to support black candidates, the unequal distribution of
politically-relevant resourses would put such candidates at a comparative
disadvantage in competing for citywide electeral support.

A string of research studies, largely published during the 1970s, confirced
statistically that at-large election systems, when compared with partial or
wholly district-based elections, were associated with a lower rate of election
among black candidates {see Davidson and Korbel, 1984, pp. Ti=74). Though
conducted in a variety of locations using different statistical methods and
alternative measurement schemes, these studies followed &8 common research design
which compared the level of black representation across cities that were grouped
according to the type of electoral system in forcee-~usually either at-large,

district, or a conbination of the itwo.(U) With a gegree of unanimnity that is rare
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{4} In most of the studjes, the varjable under investigation was a measure of
"representational equity,® usually the ratic of minerity officeholders az a
percentagze of total officials tc the minority share of the total population.
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in euwpirical social analysis, these studies converged on the conclusion that
"pacial minorities are much more likely to be proportionately represented in
city councils when single-member districts are used" (Jewell, 1982, p.

1307 .(5) Moreover, these studies used a variety of Pmultivariate® statistical

methods to eonfirm that among all the factors that might affect the electoral

‘success of black candidates, the use of at-large election systems was the most

powerful deterrent to black representation, The evidence that at-large systens
work against the election of blacks to municipal office was described as "vast
and persuasive™ in one recent review (Stekler, 198, p. 476) and as
Poverwhelming™ by Susan Welch {EBledsoe and Weleh, 1985, p. 46%), one of the
leading national authorities on the impact of electoral structures.

The conclusion gains yet additional force from the finding that the adoption
of district elections, as an alternative or supplement to at-large elections,
usually produces increases in the nupber of black office-holders. After
comparing the composition of e¢ity councils in cities that had and had not
switched from at-large to district elections, Heilig and Mundt (1984, p. 150)
econeluded "There is no gquestion that blacks have achieved greater equity in
local representation as a result of movements to distriets; this is the most
obvious impact of changing local electoral structure.™ Davidson and Korbtel
(1984, pp. T4-T76) recently reported the results of a study of minority (i.e.,
black and Hispanie) representation in twenty-one municipal jurisdictions that

switched from at-large to district elections during the 1970s.{6) Representational

.......................................
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This measure takes into account that the level of minority representation is
strongly sonditioned by the size of the minority group.

(5) The same conclusion held for studies of southern state legislatures.

" (8) The inclusion of “iispanies, who are usually lesa gecgraphically~-
concentrated than blacks, may understate the true extent of vote dilution under
at-large systems and the level of representational equity when districting is
introduced.




equity was measured by calculating the ratio of the minority percentage of cjity
councillers to the minority share of the population. Before the switch, Lhe
average ratio was oply 0,28 but it rose to an average of 0.B6 once a fuil
~conplement of officials had been elected upder the district system. In the sace
set of jurisdictions, the representation ratio similarly Jjumped from 0.38 to
0.97 for state legislative office and from 0.18 to 1.08 for educational boards.
As a ratio of 1.0 would represent egual representation relative to population,
the results indicate that the adeption of district elections marks a giant
stride toward proporticnal representation. Thus the results of "dynamic®
research desighs using time-series data mesh Very neatly with the conclusions of
reséarch studies that employ the more "static™ technique of comparing different
types of cities at a single time.

These studies do pnot support the conclusien that at-large election systems
inevitably prevent successful candidacies by blacks nor that district
representation will always and everywhere produce an incerease in the tunber of
black elected officials. A variety of factors--social, politieal, cultural,
demographic~=-make the relationship between electoral structure and minority
representation contingent rather than absoiute. Honetheless, the studies
examined for this peport do indicate strengly that the probabllity ef electing
blacks to office increases sharply with some form of districting. Conversely,
blacks are unlikely to obtain a share of council seats commensurate with their

population share in a system where all seats are determined by citywlide votes.




2. LEGAL DEVELOPMENTS AFFECTING LQCAL GOVERNMENT DISTRICTING

Until the early 19B0s, the legal status of at-large elections was shrouded

in doubt and ambiguity. HRather than issue any clear directives about the

.compatibility of at-large elections with constitutional regquirements about egual

voting rights, the courts had dealt with the issue on a case-by-case basis. The
piece-meal approach was abandoned with a flurry eof Judicial and legislative
activity early in the 1980s. As a result, the constitutional status of at-large
systens of municipal elections is much clearer now than it was during the 1970s.
This section traces the legal evolution of the vote dilution concept frowm the
1960s through the present day.

The issue of vote dilution arose obliquely when the Supreme Court finally
chose to assert jurisdiction over legislative apportionment in the 1960s.

Though the early apportionment cases focused principally on gross disparities in
Size between different districts, the "one person, one vote™ principle that
emerged from these cases tcuched on the relationship between vote_equélity and
electoral systems. Specifically, these caszes called attention to the
circumstances under which votes wer> aggregated and led to the realization, as
expressed by Dixon (quoted in Parker, 1984, p. 86}, that "A mathematically egual
vote which is politically worthless because of gerrymandering or winnepstake-all
districting is as decejving as ‘'emperor's clothes.'"

The Supreme Court recognized early on that at-large elections might operate
to nullify the electoral power of minority groups and thus fall afoul of
constitutional orovisions affecting equal rights in voting. In a 1985 case, the
Supreme Court had warned that multi-member districts (meaning at-large electicn
systems) could be jnvalidated if "they operated ('designedly or otherwise'} to
minimize or cancel out the ﬁoting strength of racial or political elements of

the voting population® (Derfner, 1984, p. 147), Subequent decisions appeared to

suzgest that at-large elections could be 3Sustained as constitutional so long as
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that type of electoral system did not impalr the ability of minority groups to
participate effectively in the electoral process. Under that test, local
eircumstances appeared to dictate whether an at=-large system was deehked
discriminatery or acceptably nmeutral.

The uncertainty surrounding the standards appropriate to determining the
constitutionality of at-large systems was dissipated, though only temporarily,
by the Court's decision in the 1980 case, City of Mobile v. Boldep (1980)., 1In
Derfner's summary (1984, p. 143}, "That opinion held that vote dilution under
the Fourteenth Apmendment could not be established without proef of a racially
discriminatory purpose in the adoption'or maintenance of the at-large election
system." For proof of diserimination, it was got sufficient to demonstirate that
blacks were unlikely to be elected under at-large cystems because of such
factors as racially-polarized bloc voting, resource differences between black
and white candidates, the existence of slating mechanisms or the like, These
factors had been considered in previous cases where at-large election systens
faced Jjudicial scrutiny. Rather, "the Mpbile opinion decision eliminated the
possibility of proving discriminatory purpose through circumstantial evidence
and replaced it with a stringent rule demanding proof of discriminatory purpose
and requiring that it be shown by direct evidepce only"™ {(Derfner, 1984, p. 148).
Fer all practical purposes, the Mpghile decision required plaintiffs to produce a
"smoking gunm™ that would demonstrate that the original or contemperary purpose
of at-large elections was to deny public office to blacks.

The difficulty of proving discriminatory "intent® prompted Congressional
leaders to address the issue of vote dilution when ihe Voting Rights Act came up
for review in 1982. The thrust of the Voting Rights Act Amendments (1.5.
Congress, 1982) was to restore the pre-Mghile situation by enabling the courts
to consider factors other than intent when Jjudging the impact of at-large

systens on minority group voters. While the statute stopped short of insisting
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that the absence of statistical equity in representation was sufficient to
establish diserimination, it broadened the kinds of evidence that courts were
advised to consider in examining electoral systems.

Speeifically, instead of looking solely at the pricins of election systems,
the law now mandated that attention be paid to the pesults of electoral systems
upen Lthe representation of minority groups. In the stark language of the House
conpittee report upon the voting rights amendments, "It would be illegal for an
at-large election scheme for a partlicular state or local body to permit & bloc
voting majority over a substantial period of time consiatently Lo defleat
minority candidates or candidates identilied with the interests of a racial or
language minority™ {quoted in Derfner, 1984, p. 157). In deciding when at=-large
elections produce such impermissible dilution of minority wvoting stremgth, the
House suggested that judges look at ™an aggregate of objective factors.” The
relevant factors for judging whether any voiing scheme has the effect of denying
full minority participation included a history of discrimination in the
suffrage, the empicyment of devices to safeguard majority power at the expense
of minority power, racially-polarizes voting pattepns, the majority reguirement
for election, candidate slating practices, and the existence of at=large
positions., In the report of the Senate committee, the list of factors was
expanded to inglude the resource base of the mincority community, the employment
of cvert or subtle racial appeals in political campalgns, and the success of
black candidates in elections for public office {Derfrer, 1984, pp. 157-158).

The courtis appear to have responied to this directive in subseguent cases
where at-large systems were challenged with fostering vote dilution. In Hogers
¥, Lodpe, a 1382 decision, the Supreme Court maintained that discriminatory
purpese was the key factor in determining the constitutionality of an at=large

system in Burke County, Georgia. Unlike the [ooile decision, the Court accepted

85 evidence of discriminatory intent a wide range of factors beyond the
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circupstances that first atiended the adoption of an at-large system.
Similarly, in the recently decided case of Thornburg v. Ginzles (1986), the
Suprewe Court rejected the use of multi-member districts for state legislative
electicns in Forth Carclina, citing the prevalence of racially-polarized voting
as an Indicator of purposeful vete dilution. The thrust af such decisions has
been to leave at=large elections in a gonditicn of precaricus constitutionality,
hinging in large part on whether they produce consistent black representation,
and to accelerate the trend toward the adoption el districts in place of or in
addition to at-large election schemes (Pieper, 1985, pp. 357-359).

Given the absence of any formal schemes to aasesas the meaning of some of
these criteria, their applicability to any particular jurisdiction will be
determined by the courts on a2 case-by-case basis (MacMamus and Bullock, 1985}.
The Gjingles decision, coupled with the decisicnal trend in lower tcourts,
suggests that the prinelpal factors to be investigatied in Socuthern Jurisdictions
where vote dilution has been asserted are the level of black representation on
elective bodies and the degree to which voting patterns follow racial lines
{Jacobs and O'Hourke, 1986; Engstrom and MeDenald, 1985). The courts will also
consider historical evidence of discrimination, other electoral mechanisms,
slating practices, scciceconomic disparities that depress minority
participation, racial appeals in campalgns, responsiveness by public officials
to minority interests, and any remajining formal hindrances to registration,

voting or eandidacy {(Parker, 1983, pp. 750-76%)}.
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3. ARGUMENTS ABQUT AT-LARCE VS, DISTRICT REPRESENTATION

Tnanks to & large body cof studies that examine the representational
consequences of different electoral structures, we can speak with great
confidence about how voting arrangements affect the racial composition of
municipal councils. Unfortunately, scholars have devoted much less attention te
looking at the policy and administrative results of differing elettion systems,
The lack of guldance on such issues is unfortunate because it is the effect of
changing systems on the conduct of governing that constitutes a key lssue in
decisicns about the best or most appropriate form of counting and weighing
municipal ballots.

Iwo research projects demand particular attention because of their focus on
the "outcome side! of the district vs. at-large debate. Heilig and Mundt (19B4)
conducted an intensive study of ten large (predominantly sunbelt) comminities
that shifted from pure at-large representation to districts (or a combination of
district and at-large) somwe tipe during the 1960s or 1970s.{7) By examining a
relatively small set of cities before and after the switcﬁ to distriet
elections, Heilig and Mundt were able to provide an in-depth analysls of the
consequences of changing electoral structure upon a wide range of municipal
policjes and behavier. The diversity of cities in the sample and the use ol an
wnusually wide variety of research methods--including opinion surveys of elites
and masses, aggresgate data analysis, time-series investigation, direct
observation of governmental meetings, and others--lends particular authority te
the Heilig-Mundt conclusiena. A study more limjted in method was published
recently by the Lyndon B. Johnson School of Public Affairs (19B4) at the

University of Texas. This study was based on a survey of community leaders in
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{7) The study alsc included a3 a control one city--Peoria, Illinois--that
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cight cities, five in Texas, that mzintained different types of electoral
systems.(8) The LBJ School study relies principally upen the impressions ang
perceptiona of local government elites but 1t takes advantage of that omethcd te
explere a wider range of questicns than is evident 1n the Hellig-Mundt study.

- In addition to these twe published studies, the Charter Review Committee
also heard testimony frem 2 local expert on voting systems, Professor James
Button from the Department of Politleal Science at the University of Florida,
Professor Bulton has Spent the last decade examining changes in publlec pelicy in
Florida municipalities associated with the growing poljtical involvement of
black citizens. His research ceincided with a peried of changing electeral
structures in pany ceommunities and he was thus able fortuitiously to examine how
shifts in systems of municipal representation affected local commupities in
Florida. Professor Button's expertise has been recognlzed by his status &s anp
expert witness in several vote dilution law-suits 1in the southeastern United
States. This section of the report alse relies on.a variety of published
Studies with evidence that bears upon the issue of district vs. at-large
elegction systems.

While these studies provide some guldance about what to expect from changing
electoral systems, they cannot be used to issue confident forecasts about what
would happen should (ainesville make the transition to a combination of
districts and at-large seats on the city commission. In the first place, each
comm.nity has its own unique blend of history, demography, political culture,
socjal outlooks, and physical characteristics. Thet Gainesville is different
and substantially smaller than most of the communities intcluded in previous

studies may well reduce the "fit™ of the conclusicns to this Gommunity. Second,

(8) Five cities were examined in both studies, leaving the total number of

‘ecases at fourteen.
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the studies do not confront all the issues likely to arise in the debate over
electoral structures. For example, I have found no evidence that bears upon the
concern expressed by some wembers of the committee that district-based election
districts would reinforce racially-segregated housing patterns. Finally, sone
of the arguments that arise in this area use terms that defy precise
measurenent. Consider as an example the claim made by opponsnts of districting
that it lowers the guality of punicipal representation. In order to assess this
claim empirically, it would be necessary to agree on what constitutes "good™
representation and how that elusive quality wmight best be measured. In the
absence of agreement on appropriate standards, 1t is pot passible to address the
argument with s0lid evidence. Despite these limitations, some evidence is
betier than none 80 the results of the studies bear scrutiny.

The debate over local electoral systems covers [our general areas which
involve a large pumber of specific gquestions and jssues. One such set has to do
with the impact of distriets upon the electoral and political process in local
covernwent. A related area concerns the nature of representation produced by
at-large vs. distriet elections. The third area covers the broad issve of how
the two schemes affect local government decision-making. The fourth and final
issue is the specific impact of the change upon disadvantaged groups within the
community.

A. Effects on Elecyoral and Politigal Process

Supporters of district elections maintain that such elections are likely %o
encourage higher levels of turnout than will be registered under at-large
systems. This higher rate of involvement is likely to oceur, it is suggested,
both because groups whose votes were previously diluted will now percelve Lhat
they have a real voice In city affairs and because all citizens will feel closer

to government when representation has & neighborhood base. Some sch~lars have

even suggested a "spillover™ effect such that citizens will alsg become more
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active in government between elections., Critics of the districet system respond
that incumbents may beccme so well entrenched in their seats that districting
pay actually diminish the level ¢f competition ameng candidates and, therefcre,
reduce the level of mass involvement. Even 3f tupnout should increase, it has
~been suggested, the guality of voters will decline as district elections
encoyrage participation by less-informed citizens.

Heilig and Hundt (1984, pp. 77=-79) found that the intpreduction of districts
produced a sharp surge in turncut {among registered voters) in the first
election under the new system but that turncut scon returned to the general
level it had attained under the at-large system. Most of the surge was
attributable not to distriects per se but rather to the sudden appearance of openm
seats which attracted a sizable nucber of candidates. nce the new system was
fully ovperational, the level of competition stabilized and turnout went back teo
its customary level, Wnhile overall turnout might not have changed, Heilig arnd
Mundt did note evidence that participation increased among the less affluent
once districts were in place. The LEJ Schoel study found neo consistent turnout
cifferences between at-large and distrioct systems and no special impact for
raclal wminerities,

Despite the absence of continuing increases in voter participation, evidence
based on interviews with community leaders in the LBJ School study suggests that
othey forms of invelvezment do increase when districts are implemented. The LEBJ
School study reported that "in all of the cities where some form of districting
has been instituted, respordents overwheslmingly note increases in community
participation. Respondents in many districted cities assert that the new systen
has heightened the political awareness of citizens, Community leaders in Fort
Worth and San Antonio, for example, claim that minorities are more aware of
public issues and are better educated about the political precess™ {LBJ School,

1584, p. 64). The study points to evidence of the growth of issuye-oriented
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citizen groups, the greater lnvolvement of velunteers in campaigns, and wore
aetive citizen monitoring of city council meetings--all of which are traced to
the feeling of empowerment that district elections are bhypothesized to bring
about. Prolessor Button reported his finding that blacks were especially likely
”to gain confidence 1n government and in their own sense of political competence
when black representatives sat on local government authorities. A recent study
by Bledsoe (1986) confirmed with national survey data that blacks residing in
cities with district or mixed elsctoral aystems were more likely than their
counterparts in at-large ciiies to report positive feelings about the
responsiveneas of local government.

Campaigning is another area where the two basic electoral systems are
presumed to differ. Crities of at-large systems contend that citywide elections
require considerable campajgn treasuries and thus limit seriocus candidacles to
persons who possess private wealth or access to contributions. They maintain
that smaller districts reduce costs by eliminating the need for more expensive
techniques--especially reliance on mass media--and prometing opportunities for
candidates who can mobilize volunteer supporters.

The pror quality of campaign spending reports makes it particularly
dirficult to issue confident conclusions about district vs. at-large systems.
Using considerable caution, Heilig and Mundt (1984, pp. T0-T76) note that data
Tfrom cities with mixed at-large/district representation support the conclusion
that distriat elections are ¢heaper. However, the overall eost of elections and
the relative contribution of money to electoral success 1s the same under poth
systems. The LBJ School study {1984, pp. £7-72) reached the conclusion that
campaign spending did not vary esystematfcally with the type of electoral system.
They did report some evidence that lower costs for running in a district might
constitute a major factor for economically-disadvantaged candidatea who coulJ

not gtherwise compete financially on a citywide basis. The study also examined
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perceptions aboul other campaigning dirferences between ihe two systems.
Districting encouraged the adoption of "grass rcots" campalgn strategies in

preference to pedia~based efferts and marginally expanded the number cf private

contributors Lo campalgns.

B. Effects on the Nature of Representation

Election systems may have an impact upon the type of person who 13 selected
to sit upon city ¢ounclils. The most dramatic and sustajined impact 1s uvpon
raclal composition; as demonstrated previously, districted ¢ities are much
likelier to elect blacks than at-large cities. But beyoend this well-documented
result, there are more contestable assertions about the nature of representation
associated with the different types of election systems. The three themes that
recur in discussions about the merits of election schemes are diversity, role
orientation, and aceountability. Advocates of distriet schemes assert that such
systems produce a more diverse and heterogeneous pool of elected officials, that
such officials are more attentive to the interests of constituents and
neighborhoods, and have more direct and intense interaction with their
econstituents.(9) The opponents of districting do not necessarily disapgree about
whether such cutcomes are likely; rather, they question the impact of district
sthenes vpon the guality of public efficlals elected to municipal positicns.

The evidence is strongest on the question about heterogeneity of candidaties
and efficials under district schemes. Geographical diversity I3 achieved by
definition when council members are required by law to reside in certaln areas.

But spcial diversity zmay result both because soclally distinctivé districts may

{9) There is compelling historical evidence (Hays, 196>} that the
introduction of at-large systems was motivated in large part by a desire to
minimize the diversity on counclls and diminish the political “clout®™ of
working-class, ethnic and minority groups.
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send their "typical"™ citizen to the council and because lower-status candidates
pay fare betier in elections which require smaller levels of expenditure. In
practice, however, the euteome is more complex.

It is true, according to a number of studies (Heilig and HWundt, 1984; LBJ

. Schocl, 1984; Blecsoe and Welch, 1985) that the social mix of candidates and

council members varies between the two types of representation Systems. But the
nature of the change is more accurately charted as a shift in predominance
between two groups of relatively high status citizens than the displacement of
high-status council mgambers by low-status officials. In all the studies I have
located, districting was associated with a decline in the level of business
representation and an increase in the election of council members from the
professional/adninistrative sector, The collective social status of the
councils did not differ markedly from this shift between sectors (Rehfuss,
1972). For example, Bledsoe and Welch (1985) found that most members of a
national sapple of councillors were recruited principally from the ranks of the
high-income population {annual incomes of %35,000 and up) and from those who
possessed college or postgraduate degrees. The variations between councillers
frow district and at-large cities, while measurable, were slight compared to the
degree to which elected officials ip all cities diverged from the general
population.

Even the shift between business and nopbusiness elites s probably not a
direct consequence of distrieting. This transformation has oceurred to 2
substantial degree at all levels of government and in all commenities as public
decision-making inereases in scope and complexity, demanding the same
organizational and administrative skills reguired in professional occupations.
What districting accomplished, in the apt phrase of Heilig and Mundt (1984, p.

66J), was to "clear the way" for this shift by produging more rapid turnover in

council seats due to the introduction of pew elective positions. Thus, both the
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advocates and opponents of distrieting appear to have exaggerated the social (as
opposed to racial) changes produced on councils when electoral systems have

shifted. To the extent that educational and occupational status 1is an

~indication of "quality" of representation--a highly disputable assumption to be

-sure-~the caliber ¢f public officials is largely unaffected by the electeral

structure.

¥hat about the question of accountability between public officials and
constituents under the two electoral systems? Are district representatives in
fact "closer” to their constituents than council members elected citywide? While
measuring a quality such as closeness is perilous, the major studies suggest
that citizens are indeed more likely to contact district representatives about
their cencerns and problems than is true for at-large cities. Hellig and Mundt
{1984, p. B9) report that council members from at-large communities had received
an average of fifteen citizen-initiated contacts per week prior to
districting.(10) After the implementation of districts, the load increased but was
redistributed from the at-large representatives to their district counterparts.
In particular, representatives from low, medium and high=income districts
received, respectively, 25, 23 and 1D eitizen-initjated contacis per week while
those who retained at-large seats reported a drop to just three such
interactions in an average wegk. Increases in constituent contact under
districting were similarly confirmed in the LBJ School study (1984, pp. 52-53).

The finding that constituent contacts follow a social pattern--more contacts
at luw income levels--raises another impertant question that is quite often at
the core of debates over electoral systems. What appears to advocates of

districts as greate~ accountability of esleected officials to constituents may be
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(10) Because the number of such contacts varied substantially from one
council member to angther, the median i3 the most accurate measure of underlying

tendencies., That is the statistic reported by reference to "averages."
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labelled as marrowness and parochialism by supporters of at-large
representation. Do district representatives spend a disproportionate amount of
tipe on constituents' persconal matters that might better be spent on city-wide
issues? According to Heilig and Mundt, the role orientation adopted by a council
member depends largely upon the incope level of the constituency. "Council
mexbers elected by affluent districts, as well as those elected at large, focus
on 'larger lssues'. . ., they do not feel that their service on council is linked
to the persopnal needs of their constituents, for those constituents have few
problems that local government can solve™ (1984, p. BB)}. On the other hand,
because pcorer and less~educated citizens "depend pore than other titizens upon
government for not only amenities but for many of the necessities of urban
life," representatives from such districts receive more calls for assistance.

In essence, the council member from such a distriet may be called upon to
rill a different role than his or her counterpart elected at-large or from an
affluent area of the city. As Professor Button noted in his presentation, black
council members often serve as a conduit for minorities on such matters as
directing c¢itizen complaints, providing information about ¢lty employment,
encouraging membership on other city boards and committees, gte. Perhaps such
service accounts for the finding of a survey in Charlotte that black citizens
strongly believed that the shift to districts improved the quality of government
in their city {Heilig and Munat, 1984, p. 96).

Does this necessarily mean that "larger® questions of citywide significance
are neglected o ignored? Once again, it is not immediately apparent how this
guestion could be addressed with empirical data. Lackiné acceptable measurement
schemes, the best that we can 4o is report the perteptions of elites in cilties
that undervent the change:

« + « IOSt respoments feel that citywide issues are not neglected by

punicipal polieymakers. In fact, residents of San Antonlc and Fort
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Werth, single-menber-district cities, contend that clitywide issues are
better addressed, With breader representation, many assert, city
government cannot focus on narrow conecerns but must balanCe many
interests. In Dallas and Charlotte, Dixed-system ¢ities, a number of
respordents feel that the increased attention to specific nelghborhood
and minority issues serves to create a balaznce between citywide and
district issues. Although those Interviewed in Houston recognize the
possibility of representatives adopting narrow perspectives, many
indicate that this problem has not occurred (LBJ School, 198%, p.
43} . (1)
The same types of issues may dominate the agenda in district and at-large cities
because city problems are largely defined by national forces and common social
conditions that hardly vary across puniejpal boundaries. More likely than a
change in the public agenda, this evidence sucgests, distrieting has the

capacity to bring broader and nore diverse perspectives bto bDear upon problem—

solving.

C. Effects on Governmental Decisiop-Makine

The possibility that changing an electoral structure could alter what
government actually does and how it does it has been a major concern in the
debate over district elections. The early movement to adept at-large elections
was justified as a way to reduce conflick on city goveraning authorities and to
insulate policy-making from "political™ considerations, Opponents of district

systems continue to argue that at-large systems defuse conflict and allow

{11) Two unpublished studies confirm this conclusion. Rased on a national
survey of city council members, Professor Susan Welch has reported that the vast
majority of issues considered in district and mixed cities are citywide in
scope. The same [inding has been reported by Professors James Button and Valtepr
Rosenbaun in their recent survey of elected officials in Florida comnmunities.
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decisions to be made on rational grounds. Introducing districts, they contend,
might prompt a return to the seamy world of "ward politics™ where log-rolling
and vpte-trading overcome rational standards in service delivery. The research
studies considered above have looked into these possibilities.

The most through assessment of policy consequences can be found in the
Hellig=Mundt study. After an exhaustivae study of council proceedings and roll-
call votes, they determined that overall contentiousness djid not grow in council
proceedings upon the adoption of district representation (1984, e¢h. 6). On the
assumption that certain types of divisive issues pight receive greater publie
exposure, they alsc examined conflict on social welfare policy, public safety
(police) matters, planning and zoning debates, and questions involving
adninistrative and personnel policy. Despite the potential for conflict on
these issues, there was no consistent pattern of increased polarization when
district representatives took over or joined the councils in the cities under
study. There were some shifts in the identity of voting blocs when districts
were implemented but these tended to be episodic and more dependent upon local
conditicns than electoral structure. The LBJ School atudy, which relied upcn
elite perceptions rather than actual data analysis, reperted to the contrary
that most observers felt that districting brought with it "more divisjive council
meetings and the greater councilmember involvement in cperational details® (LEJ
Sehool, 1984, p. 51).

Another area of concern about districts is the possibility of greater
conflict between "council members witl aggressive, constituency-based styles,
wishing te solve neighborhood or individual problems™ and administrators who
prefer to channel citizen initiatives through formally-established institutional
procedures {(Heilig and Mundt, 1984, p. 91). When council members perceive
themselves as "ombud=men" for district residents, they may be tempted by-pass

city managers by interacting directly with other subordinate administraters. 1In
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this area, wost studies have relied on perceptions. Heilig and Mundt {1984, pp.
91-93) founé no correlation between councillor's role orientation and
willingness to by-pass the eity manager. The LBJ School report (1884, pp. 53-
54) indicated greater council-administrator interaction under pure district
systems but no clear pattern in the pixed system that Gainesvile is likely to
consider. City managers, who might be expected to react negatively to the
additional administrative involvement of districteoriented representatives; did
report that districting produced a higher demand for information from council
members and, in some cities, greater intervention in what the managers perceived
as the proper province of administration. To balance off these gensrally
negative reactions, other changes brought about by districting were sonetimes
viewed in a favorable light by city administrators, The managers ibterviewed by
Heillg and Munat (1934, pp. 93~%) thought that the "personal service™
orientation of district representatives reduced citizen frustration with the
city and that the support of elected officiala for bond issues contributed
significantly to their passage.

The final area under comsideration has to do with the actual delivery of
sepvices and facilities to city residents. Despite the fears of district
opponents and the hopes of district advocates, there is no consensus that
districting changes patterns of distribution. MWhile respondents in the Heilig-
Mundt study perceived some victories for previously-underrepresented groups and
neighborheods, the authors attributed most decisions either to well-established
procedures for resource allocation or to the importance of geographical
considerations in apportioning city services. The LEJ Scﬁool study found a
consensual belief that distriets had lnproved service equity in three gities,
partial belief to that effect in two other cities, and a verdict of ®no change'
ip one eity. Respondents in the two at-large cities differed on the

equitability of city services and facilities. There was a tendenc¢y in both
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studies for the perception of equity to Increase most significantly among
representatives and residents from low-income areas.

D. Effects on Rarial and Cther Minorities

As a general rule, the differences between district and at-large electoral

- systems are minimal. If the ambitious hopes of district advocates have not been

met, neither have the worst fears of district opponents. While this conclusion
hclds across a wide range of areas, there is one notable exception that has been
mentioned previously.

Spatially-concentrated minorities, especially blacks, experience substantial
changes a5 a result of district-based elections., The changes [low from the much
increased probabllity of electing a black to pffice once the bulk of black
yolers are concentrated in a single member district. The black council member
may be able to determine the fate of legisiation that has an important impact
upon his/her constituents (Karnig and Welch, 1980, cha. 5-T; Butten and Scher,
1984, pp. 201-210). S/’he may serve as a conduit through which information about
Ccity policies is transmitted to the black coummunity and the grlevances and
concerns of that ¢ommunity are simultanecusly communic¢atec to public offieials.
Direct black representation may increase as other blacks adopt a black council
menber as a role model and seek cut public office. Through the power of
appointrent and recommendation, black representation may then spread to other
boards and commissions and aven to appointments in c¢ity offices (LBJ School,
1984, p. 40). The net effect of such changes appears to be greater confidence in
the responsiveness of lecal government and satisfaction with the services and
facilities maintained by public authorities. The authors of the LBJ School
study provided a conclusion that strongly echoed what the Charter Review
Committee heard from Professor Button:

Among respondents in the single-member-district citles studied, most

agree that minority interests are better represented under the new
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system than under the old. In general, members of minority groups feel

assured that their interests will be pursued because there 1s one

councilmember {gic) who is directly responsible for representing the
interests of each geographic area; therefore, many members of minority
groups {as well as members of some other groeups) feel better able to

raise issues through their district councilmepbers. In many cases,

nomminority respordents agree that ocinerity interests are better

represented under district systems than under at-large systems (1984,

p- 4o).

The authors further note that many nomnminority observers, who had been skeptical
that winority interests would indeed be better-served under distriet systens,
change thelr minds onee distriects are actually implemented. Supporting evidence
fer this proposition can be gleaned from interviews with "knowledgeable white
offfcials™ in four Florida communities where blacks first attained elective
municipal office in the 1970s (EButton, 1982). A third of the whites interviewed
{and half of those in minority black commnities) told the interviewers that
having black officials had improved race relations in their community.

Can pinority interests and needs be served effectively by representatives
from other areas of the city?(12) Sometimes the movement toward distriets is
interpreted as an implicit repugiation of at-large council members for failing
Lo respor sensitively te minority communities. The studies reviewed above
indicate that the positive ccnsequences of districting for the black community

arise in ways that cast no aspersion upon pre=district couneil megbers.

{12} The question also arises when members of minority groups are elected by
cltywide electorates. A bjiracial electcral coalition places c¢onstraints upon
the range of isaue~ that black represcatatives can address and their sense of
freedom to pursue tne interests of black constituents. See ¥Wald and Southerland

(1983} on the constituency-based differences in attitude and behavior anong
black officials.




27

As one district advocate told Heilig and Mundt {1984, p. 152}, for
ninorities "simply being on the council is a resource." Profeasor Bution helped
explain that statement when he cobserved that the minority representative, by

_virtue of his/her membership in that community, is better-placed than other
. representatives to fulfill what has been called the "ombudsman® [function.
Khatever the intentions of nomminority reprecsentatives, minority‘constibuents
may be reluctant to approach them for assistance but much more willing to seek
out sogeone who L9 presumed to have shared thelr social and economic
circumstances. Similarly, the wminority representative,; by participating
actively in the life of the community, will have better sccess to important
networks that serve to form and transmit public opinion. Even if it is
difficult to trace concrete changes to the adoption of distriet plans, it
appears that such systems engender more positive feelings toward local

government by those citizens who depend upon it for impertant services and

facilities.
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4, DISTRICT PLANS FOR CAINESVILLE

Legal authority for drawing distriet boundaries rests with the City
Commission and would be implemented by ordinance following approval of a charter
revision. 7o gel some sense of what kinds of districts are 1likely to be

considered, the Charter Review Committee directed the consultant to prepare

three possible district plans. ‘The following were developed and are presented

in this report:

FLAN 2A - three single member districts and two at-large seats for the
current ¢ity boundaries

PLAN 3A - four single member districts and three at<large seats for the
current city boundaries

PLAN 48 - four single member districts and three at-large seats for the
city as enlarged under the "Phase 1" annexatien plan {City/County
Annexation Task Ferce, 1986)

The boundaries were drawn to conform to the applicable mandates from

Corgress and the federal eouprt system. There are two 2ets of astandards that

should govern the process of drawing district boundaries for municipal elections
(Neighbor, 1980, pp. 31-50). The fipst, the paramount mandate from Congress and
the courts, is to exhibit sensitivity tn the interests of racial minority
groups. The scoond set of conditions refers to other characteristics of a good
district plan: population equality, compactness, contiguity, and respect for
existing pelitical boundaries and compunities of interest.(13)

The first mandate stems from the 1982 amendpents to the Voting Rights Act
wWwhich directed municipalities to practice what has been called "race conscious

fairness" or "aflfimative distrieting™ in the design of district boundaries. By

such phrases, Congress meant that district plans should be "sufficient to

-
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(13) District plans may also take curount c. existing relationships between
legi=lators and constituents. Because this plan ¢reates new 2eats and does not

have an immediate impaet upon incunmbent ¢ommissioners, the additional standard
is not deemed relevant.




wire

Mo

29

overcome the effects of past discrimination and racial bloc veting" (guoted in
Blacksher, 1985, p, 354), To determine if a district plan meets these

strictures, observers must assess the degree to which it “avolds packing or

_rragmenting geographically-concentrated minority populations and provides then a

reasonable and [air opportunity to elect candidates of their choice, to the
extent possible consistent with accepted redistricting prineiples® (Blacksher,
1985, p. 354). In practice, the courts have suggested as a rule of thumb that
boundaries should be drawn to produce districts with a minority population share
of 654, That figure can be adjusted upward or downward depending on such factors
as the quality of available data, the history of black political mebilization,
and the level of racial bloc voting in the municipality.

Of the "other" requirements for districting, there is comparable specificity
only on the population equality standard. TFor the purposes of judging
population equity, municipalities are subject to the same standards as state
legislatures. Equity is measured by taking the sum of the largest positive anc
negative deviations from the "ideal™ district population. The baseline is
determined by dividing the total populaticn by the number of distriets. Once
this figure has been calculated, each district is ccmpared to it and the
percentage deviation (positive or negative) re¢corded (Keighbor, 1980, p. 31).
Thus, if the largest positive deviation is 3.5% and the largest negatlve
deviation 1s 4,08, summing the two figures (and ignoring the signs) would
produce a total deviation of 7.5%. Using that procedure, the courts have
generally accepted plans with 4 total deviation of 10% or less as compatible
with the one person, one voie standard. No comparable standards have been
widely accepted to measure the degree of compactness, contigulty or respect for
legal or social boundaries,

Particularl, in jurisdictions with a history of racial discrimination, the

courts have given strong guidance that race-conscious fairness is the single
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most important Standard to follow ‘in drawing district boundasries. To the extent
that other standards come in conflict with the goal of maximizing opportunities
for minority representation, those responsible for apportionment are enjoined to
accord the highest priority to enhancing minority representation. Thus, federal

'courts have accepted population deviations as large as 173 if they are necessary
to secure other legpitimate objectives--such as providing for minorlty
representation (Carpenter, 1986).

Consistent with these mandates, the principal standard that has driven the
process of district design has been the gral of maximizing minority
representation by concentrating black citizens and veters in a single district,
Beeause of the geographical distribution of the black population, fts population
share (approximately 21%) and agreement that the commissien should not exceed
seven pembers, it i=® not feasible to produce any wore than one distriet where
blacks constitute a majority or near-majority of the electorate. The three
plans thus aimed at capturing the largest possible share of the black population
within the boundaries ¢f one single-member-district. Subject to that
censtraint, the plans were also designed to equalize populatien across the
single membepr districts, to provide reascnably compact and contigucus districts,
and, where feasible, to avoid fragmenting "natural®™ communities of interest.

The last-mentioned objectivee--producing homogeneous election districts--entailed
an effort to identify areas of common scciceconomic characteristics as revealed
by census data on education, ocsupation, income, housing valuea, and the like.

For a varjety of prattieal reasons, the plans use existing c¢ity election
precincis as the besic building blocks for the single member distriets. Though
deslgned principally according to standards of aduinistrative efficiepcy and
convenience, the precincis serve admirably as componants of a geographical

district. Because precinets are the only geographical unit for which we pessess

pelitical data--voter registration by race and actual voting patterpis--thelr use
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facilitates the goal of race-conscious fairness.(1%) Beyond that purpose,
precincts offer several distinct advantages cover any other possible gecographical
base:

(1) Precincts generally follow good distrieting practices and provide

voters with unimpeded access to pelling stationa,

(2) Precincts generally follew and respect the boundaries of basis

¢ensus units, thus serving the goals of district homogeneity.
(3) Use of existing precinects minimizes disruption and the confusion
that ¢ould ensue 1f precincis were divided between ¢commission
distrijects.
Plans 3A and 3A do not disturb any existing precincts. Under Plan 4B, it was .
necessary to split two precincts but the divisions adhere to established natural
and physical boundaries.

In deciding upon district boundaries, there ia alsp a question about what
source of data to use to determine the relevant population base.(15) As a rule,
the most recent data from the decennial population census is preferred uniess it
can be demonstrated that (a) the data are so obsolete that usage would seriously
undermine accepted districting standards, and (b) there are alternative data
that provide a more accurate and reliable basis for apportionment.

Investigation revealed that the 19%0 census data should be used in

(14) In judging election plans, the courts have paid especially close
attention to what is called the Yoperational political majordty" in districts--
the actual racial distribution of potential voters. Only precinet-based plans
can provide seolid guidance to the likely political consequences of specific
district configuraticns.

(15) There may be ¢ircumstances when it is permissible to uge oOther data to
determine the appropriate population base--as when, for example, a large part of
the resident population contains non-citizens or when some other measure
(perhaps the register of ..ters) correspords very closely to the actual
population distribution by race, Absent any very strong reason for departing
from convention, the plans reported here rely on resldent population as
enunerated by the decennial census.
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determining district boundaries.(18) While the acecuracy of the data has
undoubtedly erocded since they were collected in 1980, there was no realistic
alternative that would satisfy judieial mandates. Both the city and county
planning authorities have estimzted the current population for planning units
(City of Gainesville, 1986a, 19B5b). Despite the initial‘attractiveness of such
data, they suffer from a number of disabilities. The geegraphical units for
which such data are avajilable do not correspend well to existing political
divisions. MNeither do the data atiempt te provide racial breakdowns of the
population, thus defeating the geoal of racial sensitivity. The city and county
use different projection metheds, raising fundamental questions of
comparability. Furthermore, competent democraphers can find nuch to criticize
in the zesumptions that underly the projection of current population. Taking
atecount of all these factors, the 1080 census data thus appeared as the best
source of information on population. The Charter Review Committee envisions

w that district boundaries will be redrawn every ten years or whenever population
15 enumerated by the federal census.

The population data {total counts and racial breakdown) were obtained from
the 1980 STF1 tape file distributed by the Bureau of the Census., The City
Planning Office szgregated the block-level data to correspond to Neighborhood
Statistical Areas and presented the <data to the Charter Review Committee in a
memorandun dated October 21, 1986 (Hillilard, 1986). Where it became necessary
to disaggregate the data into blocks, the consultant relied en the block
statistics meps prepared by the Census Bureau (Bureau of the Census, nd) and the

block-level statisties distridbuted on microfiche for the Gainesville SM3A

SSsS=EEccrTRErIssnsZssEsssassSsssossE=sass

{16) Aside from obsolescence due to the passage of time and attendant change,
the original census data themselves may contain enumeration errors an. may
undereount citizens in poorer and more mobjile sections of the community. Of
course, the same problems are likely to afllict any cother data set.
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{Evreau of the Census, 1982). The area to be included under the Phase 3
annexation was mapped by the Planning Office and a2 list of corresponding census
block groups was prepared for the use of the consultant.

All electoral data Were supplied by the Election Supervisor for Alachua
County, J., K. "Buddy™ Irby. The materials consulted included maps of current
city and county precinct boundaries, a printout of registered voters by race for
city precincts, and coplies of officizl election results by precincet for
elections in Alachuz County from 1980 through 1986.(17)

In describing the demography of the districts, racial classifications are
based on self=-reports. Following the goavention of reapportionment law, persons
designating themselves as "other" were combined with those who selected the
"white™ label. Both in population and registration data, the "other® catcgory
constituted a very small share of the tolals and would not{ have materially
affected the results had persons of that classification been treated
differently.

Before presenting the details of the three plans that were prepared for the
Charter Review Ccamitiee, some general comparisons are in order, The plans
share several characteristies. All three provide for a mixture of single-pmecber
distriets with at-large seats such that district-based representatives will
constitute a majority of the commission (3 to 2 under Plan 3&, 4 to 3 under
Plans 44 and 4B). Under each of the plans, the black voters are ¢oncentratec in
a single district and the remaining districts are composed predominantly of
white voters,. Urder all three plans, each registered voter will have a voice in
selecting a commission majority. If Plan 34 13 implemented, the city resident

will be able to cast one vote for his/her distriot representative plus votes for

e e e e R e e AR e e e e

(17} In the ueseription of distriet plans, the registered voter count was
accurate as of November 12, 1986. The one exception was the caleulation of new

voters for District Y¥B-1 which relied on vote counts from December 5, 1986,
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ithe two at=large commissioners, making a total of three votes for a five-persgn
copmission. The other plans confer upon zach ¢itizen a vote for one district
representative and votes for the threg at-large commissioners, making a total of
four votes for a seven-person counissicon, The implementation schedule drawn up
by the Committee phases each plan in to full operation by 1990, schedules the
election for the predominantly minority district as soon as poasible (March,
1988), allows each sitting comwission memwber to complete the full term to which
hefshe was elegted, and continues to respect the three-year term of office
established under the existing charter.

dpart from boundaries, the principal differences between the plans caoncern
the size of the City Commissicn. If the ¢ity retains its prasent boundaries or
expands slowly via incremental annexation, it will be possible under either
plans 34 or 44 to maintain a district with a high probability of electing a
black representative, However, if the city proteeds to add the “FPhase 1"
annexation area or any other large urbanized area on the fringe of the current
borders, then the four-district plan is a choice by necessity.(18)

Assuming that annexation pfoceeds slowly and gradually, there are several
trade-offs te conslder in cheosing between the three and four distriet plans:
(1} Under the three districi plan, a representative from the black majority

district would face an electorate with a somewhat higher proportion eof white

rezistrants but would also command a larger volee in commission votes (1 of

5 rather than 1 of 7). (Analysis of previous election results in the

relevant precincts indicates that the predominantly black district under all

plans would be very likely to elect a black representative.)

SRR ICCSrIrEImIssrsrosEEErEEmsmsEEszaEsE

(18) Minety percent of the 18,585 residents in the proposed "Phase 1"
annexatlon areas are white., Tne increaze in district population required under

the cne-person, one-vote would necessarily make all three districis majority
white.
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{2) The five seat plan (3A) produces the fewest changes in city government and

(32

might thus be the object of less criticism than the seven 3eat plan. (n the
cther banu, if natural population growth or annexation were to produce a
higher white share of the population, it might be necessary t¢ move t¢ a
Seven Stat plan Bs early as 1992.

The five seat plan produces a higher ratio of constituents per comnissioner
and a greater workload for each member o the commission, The seven seat
plan spreads cut the workload but at the possible price of increasing
conflict by the addition of two wvoices.

A full description of the three plans 15 included in the appendix.
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AFPENDIX I

This appendix des¢ribes the district configurations propesed to the
Crharter Review Committee. It should be emphasized that the actual adoption
of districts will be accomplished by ordinance if the charter revision
proves succezslul in a citywide referendum. For a discussion.of the
constraints which district plans must satisfy, see section 4 (above) of this
report.

In describing the operational political majority under each plan, I have
used actual election returns from all commission elections with black
candidates during the 1980s and the most recent county election with a black
candidate. It is not possible to know whether the same voting patterns
would have been replicated had district lines been in foprge when voters went
to the polls.

Under all three plans, the Charter Review Committee has recommended that
the district labeled as "1" in this report be the [irst to be phased in.

For plans 34 and 44, the subsequent order of phase-in has not been
discussed. Under plan LB, the districts should be phased in acecording to
number. This would provide for the speediest possible representation of the
newly-annexed areas. It shoulid be noted that the district numbers on the
implementation schedule in the proposed ordinance do pot correspond to the

diatrict labels rontained within this report.
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¥. PLAN 3A (three districts, two at-large seats, present oity boundaries)
DISTRICT 3-1

PHYSICAL DESCRIPTION:

District 3-1, which comprises most of Galnesville east of Main Street,
is delined by voting precincts 13, 16, 19, 25, 28, 29, 33, and 39. It
corresponds to the following census neighborheods: 1 (part), 2, 3, 5 (pt),
6, 14, 15 (pt), 16, 17, 16 (pt), 22, 23, 24, 25, and 26.

DEMOGRAPHIC DESCRIPTIQN:

The population of this area in 1980 was 27,152 of whomr 13,211 were non-
black (48.7%) and the remaining 13,941 were black (51.4%). The district
contains 83% of the black population enumerated ip the 1980 ¢ensus and B8%
of the black population that resides ocutside the boundaries of the
Uriversity of Florida. In terms of income, housing values, educztional
levels and other indicaters of sceloecenonic standing, it ranks
significantly below the other two districts.

POLITICAL DESCRIPTICN:

There are currently 8%71 repgistered voters in Diatrict 3-1 of whom L&63
(52.7%) are non-black and 4008 {47.3%) are black. The black voters

constitute 795 of all registered blacks in Gainesville and B3% of these
blacks residing cutside the University precinct.

Based on recvent election results, black candidates can win splild
election victories in this proposed distrjct. In the 1986 election for
county court judge {(group 3), Diane McPherson actually received 427 of the
vote in the primary and 453 in the run-off. In just the precincts included
in 3-1, she received 51% of the priuary vote (compared to 223 for Horace
Moore and 27% for Frederick Smith) and 683 of the rupe-off vote, Other black
candidates for city and county-wide offices have done as follows in the
precincts that make up 3-1: Earl Young (1985 City Commission, position 2)
56% vs. 35% citywide; Ed Jennings (1983 City Commission, position 1) 368 vs.
12%; Aaron Young (1981 City Commissinn, position %, primary) #UZ vs. 303
Aaron Young (198% City Commission, position 1, run-off) 667 vs. 47%.

RATIO OF ACTUAL TO IDEAL POPULATION:

Deviation = + .00%1
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DISTRICT 3.2

PHYSICAL DESCRIFTION:

: Distict 3-2 contains most of the nerthwest quadrant of Gainesville plus
the "Duck Pond" area bounded by NE 16th Ave., Waldo Road, University Avenue
and Main Street. It is defined by voting precinets 5, 7, 12, 17, 21, 27,

37, and 3B and contains eensus neighborhoods 1 (pt), #, 5 {pt), 9, 10, 11,
t2, 13, 15 (pt}, 20 (pt), 31t {pv), 32 (pt), 33, 34, 35, 36, 37, 38, and 39.

DEMOGRAPHIC DESCRIPTION:

The population of this area in 1980 was 26,637, consisting of 25,109
non=tblack residents and 1528 black residents.

POLITICAL DESCRIPTION:

There are currently 15,798 registered voters in the district with 15204
{96%) non-black and 594 (4%) black. The black vuters constitute about 123
of all registered blacks in Gainesville. Dilanz McPherson would have earned
44% of the district's vote in her primary election and 43% in the runoff for
county judge. Earl Young would have gained 28% of the vote in the 1985
general election and 36% in the runoff.

RATIO OF ACTUAL TO IDEAL PCPULATION:
26,637 7 27,124 = .9820

Deviation = = 0180
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DISTRICT 3-3
PEYSICAL DESCRIPTION:

District J-1 contains most of seuthwest Gainesville, including the
University of Florida campus, and includes the northwest section bounded
roughly by NW 23rd Avenue, NW 23rd Street, the southern and western city
limits. The district is defined by voting precincts 4, 23, 24, 26, 31, and
40 and contains the following census neighborhoods: T, 8, 18 {pt), 19, 20
(ped), 21, 27, 28, 2%, 30, 31 {(pt), 32 (pt).

DEHGGRAPHIC DESCRIPTION

The population of this area in 1980 was 27,582 with 26,266 non-blacks
and 1316 black residenta. :

POLITICAL DESCRIPTION:

There are currently 11,145 registered voiers in the district, of whonm

10,661 {96%) are wnite and 4BY4 (4%) are black. OCiven the racial composition
of bthe district, a black candidate could win only if s/he carried a solid

msjerity of the white vote, bDiana MePherson nearly di¢ 3¢ in her 1985
runcff, earning 47% of the total vote in this district.

RATIO OF ACTUAL TO IDEAL POPULATION:
27,582 / 27,124 = 1.0169

Deviation = + .0169
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2. PLAN 4A (three districts, four at-large, current city)
DISTRICT ba-1

PAYSICAL DESCRIPTION:

District UA-1, which comprises most of Southeast Gainesville, is defined
by voting precincts 13, 16, 19, 25, and 28. It correspords 1o the following
census neighberheods: 1 {part), 2, 3, 5 (pt), 6, 15 (pt}, t&, 17, 1B (pt),
23' 2!', 25| and 26,

DEMOGRAPHIC DESCRIPTION:

The population of this area in 1980 was 20,282, of which 7243 were non-
black (35.7%) and the rewmaining 13,039 were black (64.3%). The district
contains TB% of the black population enumerated in the 1930 census. In
terw? of incowme, housing values, educational levels and other indicators of
socioceconomjic standing, it ranks significantly below the other three
districts.

POLITICAL DESCRIPTION:

There are curpently 5756 registered voters in District 3=1 of whom 2174
(37 .8%) are non-black and 3562 (62.2%) are black. The black voters
constitute 70.4% of all registered blacks in Gainesville.

Based on recent election results, black candidates can win solid
election victories in this proposed district. In the 1986 election for
county court judge {group 3), Diane McPherson actually recelved U42% of the
(city) vote in the primary. In just the precincts included in Y44-1, she
received 55% of the primary vote (compared to 29% for Horace Moore and 16§
for Frederick Smith) and 803 of the run-off vote. Other black candidates
for eity and county-wide offices have done as follows in the precincts that
nake up HA-1: Earl Young (1985 City Commission, position 2) T5% vs. 35%
citywide; Ed Jennings (1983 City Commission, position 1) 53% vs, 12%; Aaron
Young (1981 City Commission, position 1, primary} 56% vs. 30%; Aarcon Young
(1981 City Comuission, position 1, run-off) B3% vs. 47%.

RATIC OF ACTUAL TO IDEAL POPULATION:
20,282 7 20,343 = 0.9970

Deviation = - .00239
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DISTRICT YA«2

PHYSICAL DESCRIPTION:

Distict 4A-2 contains most of the noriheast quadrant of Galnesville. It
is defined by voting preecinects 7, 12, 27, 29, 33, 38, and 39. and ceontains
census neighborhoods 1 {pt), 4, 5 {pt), 12, 13, 14, 15 (pt), 22, 23 (pt),
35, 36, 37 (pt.}, and 39.

DEMOGRAPHIC DESCRIPTION:

The population of this area in 1980 was 20,250 consisting of 18,276 non-
black residents and 1974 black residents.

POLITICAL DESCRIPTION:

There are currently 3760 registered voters in the district with B937
{92%) non-black and 823 (8%) black. The black voters constitute about 16%
of all registered blacks in Galnesville. A black candidate who carried the
black vote unanirously would thus have to win a solid majority of the white

vaote to carry District 4A-2.
RATIO OF ACTUAL TOC IDEAL POPULATION:
20,250 / 20,343 = .9954

Deviation = = 0046
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DISTRICT 44-3

PHYSICAL DESCRIFTION:

District 4A-3 contains most of narthwest Gaipnesville. The district
conprises voting precinets 17, 21, 24, 26, 37, and 40 and census

neighbDFhQCﬁﬁ "I, 20 {par‘t), 21 (]}al‘t). 27) 28 (DEPEJ; 29, 301 31I 32, 33|
34, 37 (part), and 38.

DEMOGRAPHIC DESCRIPTION;

The total 1980 census population of 20,097 was divided between 19,682
(9B8%) non-blacks and 415 {2%) black. This is an affluent, predemsinantly

wlddle-class district with hizh levels of education, housing values, and
income,

POLITICAL DESCRIPTION:

0f the 11,957 registered voiers who currently reside within District HA-
3, 11,763 {(or G8%) are non-black, leaving the remainder of 194 blacks
(1.6%). Civen this ratio, a black candidate could win only by carrying a
majority of the white vote.
RATIO DF ACTUAL TO IDEAL POPULATION:
20,097 / 20,343 = 0.987%

Deviation = =.0121
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DISTRICT 4A-4
PHYSICAL DESCRIPTICN:

District 4A-4% coptains most of southwest Gainesville, including the
University of Florida c¢ampus, and includes the northwest secticn c¢omuonly
designated as the J. J. Finley area. The district is defined by voting
precincts U, 5, 23, and 31 and eontains tha following census neighborhoods;
T, 8, 9, 10, 18 (pt), 19, 20 {pt), 28 (pt.), 29, 30, 31 (pt}, and 32 (pt).

BEHOGRAPHIC DESCRIPTION

The population ¢f this area in 1980 was 20,742 with 19,385 non-blacks
($3.5%) and 1357 (6.9%) black residents.

POLITICAL DESCRIPTION:

There are currently 7941 registered voters in the district, of whom Tu5y
(94%) are non-black and 467 (6%) are black. Given the racial composition of
the district, a black candidate could win only if s/he ecarrjed a solid

majority of the white vote,
RATIO OF ACTUAL TO IDEAL POPULATION:
20,742 / 20,343 = 1.0196

Deviation = + .0190
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J. PLAN 4B (four districts, three at-large, expanded city)(19)

DISTRICT 4B-1
PHYSICAL DESCRIPTION:

Diatrict 4B-1 includes most of the southeast sectien of the current city
plus some of the easternmost and southern sectlons of the Phase 1 annexaticn
area. It includes the whole of city precinects 13, 16, 25, and 28, plus the
part of precinct 19 south of SW 6th Avenue. It also inaludes the non-eity
area of precinct 28 and the parts of county precinct 30 included in census
tracts 14 (block groups 1, 2, and 9); 6 (block group 5); and 7 (block groups
§ and 5).

DEMNOGRAPHIC DESCRIPTIDN:

The 1980 population in the proposed distriet is 24,789 with 10,307 or
443 white and 13,982 or 56% black. This district would include
approximately 75% of the black population in the expanded city limits.

POLITICAL DESCRIPTION:

Because the Phase ' annexation area crosses city precinct boundaries and
forces the division of one ¢ity precinct, it is impossible to provide
precise voting statisties for this district. For the precincts wholly
included in Distriet 4B-1 (13, 16, 25, 28 (eity and county), there are a
total of 5345 registered voters, of whom 1865 (35%) are white and 3480 (655}
are black. If all of county precinct 30 were included in the annexation
area {(which it is not), the addition of registered voters would shift the
conposition to approximately 45% white and 55% black. The further addition
of city precinct 19 would slightly alter this balance by encompassing a
total of 7815 registered voters, 3602 (46%) white and 4213 {543) black. As
the part of precinct 19 that would be outside District 4B-1 was almost
entirely composed of white residents according to 1980 census block data, it
is probable that this district would be no less than S4% black in terms of
registered voters and probably closer to a 60% minority share.(20)

A similar uncertainty surrounds the simulation of elections inm District
4B-1. Using the 1986 McPherson-Smith race and including precincts 159 and 30
in the totals produces a vote division of 73% for McPherson and 27% for

- A T T e T T e T T e
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£19) The official estimate for the 1980 population of the Phase 1 annexation
area is 18,585 which would make the population of the enlarged city 99,950 {City
of Gainesville, 1986b). However, this does not include one block {202 in tract
8) that the Census Burgau indicates was inhabited by 295 residents in 1980 but
the city regards as uninhabited by human beings. Accepting the official Census
Bureau count, the annexation area contains 18,880 residents for a total expanded
pcpulation of 100,251. We have used this figure to set a target district
population of 25,063 under Plan 4B.

{20) I the Phase | annexation is on the March, 1987 ballpt, the Electien
Supepvisor would of necessity have to define the numbep of registered voters
affected. With that data, it would be possible tp calculate more exact [izures
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Spith. In the 1982 Democratic primary for a school btoard position, a black
candidate named Dunmore ¢arried 1101 of 2136 votes against Peg Nattress in
the six precincts that contribute to Districi 4B-1. He would thus have
carried the primary with 51.5% of the vote against the 2B% he actually
received pountywide. Assuxning that these two elections mark the extremes,

this district should be zafe for a black candidate who commands splid
support among black voters.

RATIO DF ACTUAL TO IDEA. POPULATION;:
24,789 /7 25,063 = 98,91

Deviation = - .0109
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DISTRICT 4p-2

PEYSICAL DESCRIPTION:

This large district is dominated by the University of Florida and
contigucus areas. It contains all of city precincts ¥, 23, and 31 plus that
part of precinct 19 net included in District 4B~1. It alse includes parts of
county precincets 30 (tract 7, block groups 3 and 6J); 35 {tract 8, block
202); 44 (tract 15, block groups 3 and 4 except for block 423); and 30
(tract 15, blocks in group 3 not otherwise included in precinet #4).

DEMOGRAPHIC DESCRIPTION:

In all, this area contained 24,300 residents in 1980 of whom all but
1648 were non-black. The district contains a mix of university facilities,
apartment coaplexes and nelghborhoeds with single Tamily dwellings.

FOLITICAL DESCRIPTIGH:

Beyond noting that this district is predeminantly white and contains a
substantial nupber of ecllege students, it is lmpossible to characterize it
pelitically. The inclusion of parts of one city precinet and four county
precincts defeats any attempt to identify the nupber of registered voters.

RATIO OF ACTUAL T0 IDEAL POPULARTION:

Deviation = - 0302

o A L B e s
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DISTRICT 4B-3

PHYSICAL DESCRIPTICH:

This western district comprises city precincts 17, 21, 24, 26, 38, up,
and the part of 37 west of NW 3lUth Street along with parts of county
precincts 36 (tract 15, block groups 1 and 2 and block 423; tract 16, pzrt
of bleck 205); 32 {tract 16, block group 3 and blocks 401 and remainder of
205); and 22 (tract 17, block group ).

DEMOGRAPHIC DESCRIPTION:

According to the 1980 census, there were 25,822 residents of District
4B-3 of whom 211 but 860 were non-black. Although the district contains
some high-density apartment complexes, it is composed predominantly of
single family homes.

POLITICAL DESCRIPTICH:

Lack of conformity to precinct boundaries makes it impessible to
determine.

RATIC OF ACTUAL TO IDEAL POPULATION:
25,822 / 25,003 = 1.,0303

Peviation = + .0303
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DISTRICT 4B-h
PHYSICAL DESCRIPTION:

Distriet UB-Y is wholly located within the current ¢ity boundaries znd
does not take in any @f the Phase 1 annexation aprea, . It contains city
precinets 5, 7, 12, 27, 29, 33, 38, 39 and the eastern portion of 37 not
vontained in District 4B-3, .

DEMOGRAPHIC DESCRIFTION:

There were 25,334 district residents in 1980 with all but about 2000 or
them white.

POLITICAL DESCRIPTION:

See the description of District 44-2 (above} which, minus precinct 5 and
the eastern portion of precinct 37, largely corresponds to this district,

RATIO OF ACTUAL T0 IDEAL POPULATION:
25,334 / 25,063 = 1.0108

Deviation = + .D10B

T T




Gecgraphical Area

Total Seats on Commissicon
Districit
At-large

Maximum Population Deviation
Target Population

Smallest District

Largest District

Percent black of populatien
District 1

Percent black of registered
voters, District 1

Percent of Total Vote earned
by selected black candidates
D. McPherson {(1986) %%

Earl Young {15983)
Ed Jennings (1983)
Raron Young (1981 )**

COMPARISON OF THREE DISTRICT PLANS

PLAN
3s

current city

M L

3.5%
27,124
26,637
27,582

51

47

68
56
36
66

PLAN
4A

current city

i o

3.2%
20,343
20,097
20,742

64

62

8t

53

PLAN
4B

current city plus
Phase 1 annexation

.
4
3
6.1%
25,063
24,306

25,822
56

60+

T3 hhn

* Due to a split of precincts under this plan, this figure is an estimate.

** Figures are for run-off. Under the three plans, McPherson would have won the primary
with a vote share, respectively, of 51%; 55%, and 54% lestimate), Had the district
been in place, Aaron Young would have won the primary under 3A with 44% and earned

E6% under 48.

*** Because of the division of county precincts, this figure is an estimate that includes
the entire cast vete from county precincts 7 and 30 and the county portion of 28B.

X This cannot be estimated because the county precincts included in Plan 4B did not

participate in these elections for City Commission.
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Appendix D

ALACRUN COUNTY, FLORIDA
1990 U.8, CENBUSB

Total

Total Black Hispanic

Precinct Population Population origin

e

1 2,567 394 20
2 2,686 856 32
3 8,589 2,222 129
4 4,724 270 470
5 3,662 117 176
6 5,171 818 108
7 2,644 461 120
8 3,057 878 a7
9 942 1 6
10 2,025 412 23
11 4,925 1,295 81
12 5,496 1,117 211
13 5,266 4,256 56
14 1,368 39 21
15 Q73 208 12
16 1,886 1,220 50
17 3,186 157 172
18 2,807 460 82
19 2,900 1,15% 104
20 5,373 953 112
21 4,618 321 199
22 7,193 443 271
23 6,609 628 463
24 5,028 a5 173
25 2,851 533 136
26 3,137 40 130
27 3,677 512 86
28 4,753 4,110 29
29 2,129 546 48
30 4,814 2,144 87
31 7,999 1,057 460
32 2,589 143 146
33 1,287 226 a4
34 1,324 97 10
as 1,730 117 38
36 7,226 738 546
37 5,274 227 242
ag 6,573 742 305
3% 3,078 1,338 83
40 1,751 51 1)
41 5,694 1,315 287
42 5,889 532 165
43 4,430 220 180
44 8,003 727 471
45 1,470 49 41

46 2,213 B3 51

Lutn s D g




ALACHKUAL COUNTY
FLORIDA

Precincts Sorted by Highest Percentage of Blacks 1890 U.8. CENSUS
Precintt  Total Pop Black Pop  Percent

28 4,793 4110 86%
13 5,266 4,256 81%
16 1,886 1,220 65%
30 4,814 2,144 45%
39 3,078 1,338 43%
19 2,900 1,158 40%

B 3,057 978 32%

2 2,686 856 32%
" 4,825 1,285 26%

3 8,588 2.222 26%
29 2,129 546 26%
41 5,694 1,315 23%
15 973 208 21%
10 2,025 412 20%
12 5,496 1,117 20%
25 2,851 533 19%
20 5,373 2853 18%
33 1,887 226 18%

7 2,644 461 17%
18 2,807 480 16%

& 5171 818 16%

1 2,567 394 15%
27 3,677 512 14%
31 7,898 1,057 13%
38 6,573 742 11%
38 7.226 738 10%
23 6,609 628 10%
44 8,003 727 9%
42 5,889 532 9%
34 1,324 97 7%
21 4,618 321 7%
35 1,730 117 7%0
22 7,193 443 6%

4 4,724 270 5%
32 2,589 143 6%
17 3,156 157 5%
43 4,430 220 5%
37 5274 227 4%
46 2,213 &3 4%
45 1,470 43 3%

5 3,662 117 %
40 1,781 51 3%
14 1,368 39 3%
24 5,028 85 2%
28 3,137 40 1%

9 842 1 0%

Totals for Seven Highest:
25,794 15,205 55496
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Appendix E

BALLOT LANGUAGE

Alachua County Charter Amendment 1: County Commissioners Salary

Shall the County Charter be amended to set the County Commiss=sioners
salaries, effective UOctober 1, 1994; based on the Alachua County
median household income, as established by the most recent
decennial census; with such salary being $22,967, which shall be
adjusted annually effective October 1 based on average salary
increases given to County employees and further adjusted following
each decennial c¢ensus to the Alachua County median household

income?

Alachua County Charter Amendment 2: FLaw Enforcenment

Shall the County Charter be amended, abolishing the Office of
Sheriff; creating a Department of Law Enforcement; with an elected
director with powérs prescribed in County Resolution 92-__ ;
transferring functions and duties of the Sheriff to the Director
and department; transferring Gainesville’s law enforcement powers
and functions to the Department; effective the first Tuesday
following first Monday in Janvary 1997, subject to approval by the

electors of the County and electors of Gainesville?
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APPENDIX F (1)

PROPOSITION FOR COUNTY COMMISESIONERS SBALARIES

CHARTER AMENDMENT LANGUAGE

Salary Reducticon for County Commissioners

Section 2.2(C) of the Alachua County Charter is amended to read:

(C) Salaries and other compensation. Prior teo Octoker 3

1694, salaries and other compensation of the County Commissioners
shall be set by county ordinance and shall be the same as those set

by general law for the County Commissioners of non~charter

counties. Effective October 1, 1994, salaries of the County
Commissioners shall be based on the median househeld income in

Alachua County as established by the most recent decennial census,

As of October 1, 1994, such salaries shall be Twentv-two Thousanhd,
Nine hundred sixty-seven dollars ($22,967.00}. The salaries shal]

be adjusted annually effective October 1 based on the average

salary jncreases given to County emplovees _and shall be further

adjusted following each decennial census to the Alachua County

median househeld income.
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Appendix F (2)

PROPOSITION FOR MERGER OF LAR ENFORCEMENT
OF ALACHBOA COUNTY AND THE CITY OF GAINESVILLE

LANGUAGE TO AMEND SECTION III
{ELECTED COUNTY CONSTITUTIONAL OFFICES)
OF TEE BOME RULE CHARTER

Section 3.1, Elected County Constitutional Offices,
of the Alachua County Charter is amended to read as feollows:

Sec., 3.1 Elected county constitutional offices.
The offices of =heriffy property appraiser, tax collector, clerk
of the circuit court, and supervisor of elections shall remain as
elected constitutional offices, and the powers, duties, and
functions shall not be altered by this home rule charter, The
constitutional officers shall ©perform their executive and
administrative functions as specified by law.

A new Section 3.2 is hereby created to read as

follows:

Sec, 3.2 Department of Law Enforcement. The

constitutional office of sheriff is hereby abolished. There is

hereby created the Alachua County Department of Law Enforcement.

All functions and duties prescribed for the office of sheriff

under the Constitution and general laws of the State of Florida

are hereby transferred to the department of law enforcement. The

city of Gainesville police department's powers and functions are

hereby transferred to and shall be performed by the Department of

Law Enforcement. The Departiment ©of Law Enforcement shall bhe

managed by a director elected in a partisan election by the

electors of Alachua County and the term of office shall be four

{4) vears. The minimum qualifications for the director shall be

the_ same as those provided by general law for elected sheriffs in
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the State of Florida; the salary of the director shall be the same

a5 that set by general law for sheriffs. The director shall be

subject to the state's collective bargaining laws for affected

employees; the director shall be subject to recall and removal as

provided by general law. The county and the city of Gainesville

shall separately appropriate funding to the department of law

enforcement. The director shall have no right to appeal the

department's budget to the Cahinet of the State of Florida. All

resources li.e., buildings, equipment, etc,} of the former

Gainesville police department and the former Alachua County

Sheriff's OQffice shall be transferred to the department of law

enforcement., The director shall have the authority to negotiate

and enter into zeparate contracts with other municipalities within

Alachua County for prowvision of law enforcement services., On the

effective date of this amendment, all emplevees of the former

Alachua County sheriff's office and employees of the Gainesville

police department shall beccme emplovees of the department of law

enforcement without any loss of benefits, Salaries of all such

employees shall be continued at the same level as of the effective

date of this amendment. The abolishment of the Constituticnal

Office of Sheriff and the merger of the Alachua County Sheriff's

Office and the city of Gainesville Police Department and the

provisions of this section shall become effective on the fiest

Tuesday following the first Monday in January 1997 subject to

approval by the electors of the Ceounty and by the electors of the

City of Gainesville. The Director of Law Enforcement ghall be

elected in the 1996 general election. The Sheriff shall serve

until the director of law enforcement takes office on the first

Tuesday following the first Monday in January 1997.




