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THE IMPACT OF CONTRACT SERVICES
ARRANGEMENTS ON THE LOS ANGELES
SHERIFF'S DEPARTMENT AND
LAW-ENFORCEMENT SERVICES IN

LOS ANGELES COUNTY

JOHN J. KIRLIN

Under the Contract Services Plan (commonly known as the Lake-
wood Plan), the County of Los Angeles contracts to provide a
wide range of services to cities within its borders. Virtually all
cities in the county contract for a few services (e.g., tax assess-
ment and collection, elections), and many cities purchase the
bulk of their services from the county. Included in the services
offered are those provided by the Los Angeles Sheriff's Depart-
ment (LASD}, and 30 cities out of 77 in the county presently
contract for the provision of law-enforcement services.*

OFf the 7.082.075 residents of Los Angeles County (1970 Cen-
susy, 716,727 received police services from the LASD as residents
of contract cities, 1,029,384 received general law enforcement
services from the LASD and traflic law enforcement from the
California Highway Patrol as residents of county unincorporated
areas, and 5,286,000 lived within cities that provided their own
police services. In return for providing police services to contract
cities, the county received $11,679,156 in fiscal 1970/71. The
total LASD budget appropriation for that year was $67,240,623,
the difference being financed largely [rom county general funds
(all residents of the county pay its basic property tax levy; addi-
rional levies are laid by municipalities, special districts, etc., upon
citizens living within boundaries).?

This research was conducted largely under a grant from the Urban Policy Re-
search Institute, Beverly Hills, California, and was completed with the support of
the Institute of Government and Public Affairs, UCLA. Anne C. Cowden assisted
in data collection and analysis. John Jackson, Jobhn C. Ries, and an anonymous
referee offered helpful suggestions on an earlier draft.

1 Other services provided under contract include; assessor, district atlorney.
building inspection, sanitation, readside tree service, emergency ambulances, per-
sonnel services and medical examinations, and road maintenance, censtruction, and
engineering.

2 Cities purchasing the bulk of their services from the county are, with one ex-

ception, those incorporated since the inception of the plan in 1954; there are 1o
legal differences beiween those cities that contract extensively and those that do
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From the perspective of county departments, such as the LASD,
the Plan greatly expands the number of relevant actors with whom
the department must interact. Contrast the LASD with the Los
Angeles City Police Department (LAPD) in this regard: Although
roughly twice the size (fiscal 1970/71 budget $143,451,209), the
LAPD relates formally to one mayor, one city chief administra-
tive officer, 15 city councilmen, and a 7-person board of police
commissioners, while the LASD relates formally to 5 county su-
pervisors and one county administrative officer, pius, because of
the Lakewood Plan, an additional 30 mayors, %0 city managers/
administrators, and 120 city councilmen. The impacts of these
complex interrelationships upon the LASD and the provision of
police services within the county are analyzed in this paper.

Why study the impact of the Contract Services Plan upon the
LASD? Tirst, the Plan should be evaluated as an aiternative
model of the provision of police services during this time of in-

. creased artention to the police function. Second, it contains fea-
" tures that would likely be replicared in efforts to restructure gov-
ernmental institutions in other metropolitan areas. An increas
ingly common feature of such proposals is a two-tiered structural
arrangement (combining elements of both centralization and de-
centralization) in which functions are shared between an area-
wide governmental body and numerous smaller jurisdictions with-
in its borders.® This is a model with similarities to the Lakewood

. Plan, and an evaluation of the plan should contribute to relevant

debates.

The Lakewood Plan has heen in operation since 1054, and 1is
existence has not gone unreported nor unanalyzed. However,
wide gaps still exist in our knowledge of its operation and impact.*
Much of what has been written is advocative or journalistic in

not. The existence of ongoing depariments has inhibited cities incorporated before
that date from entering contract arrangements for major municipal services. Be-

tween 1954 and 1970 there were no ghanges in the County Board of Su isors;
- T 1 bl § T Chiipii Sk
This created a period of political stability in Which the Contract Services P was

viewed as a desirable county policy. As is detailed below, “independent” cities
{those which maintain the bulk of their own municipal services) have contended
that the plan provides subsidized services to contract cities, but they have been
unahie to destroy it

3 Commitiee for Economic Development, Reshaping Government in Metropalitan
Areas [New York City, 19703,

4 A recent grami from the National Science Foundation will provide opportunity
for an extensive evaiuation of the contraciual provision of municipal services -in
Catifornia, with special attention to the Lakewood Plan.
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style, being largely the product of local governmental officials
with a stake either in continuation or in abolition of the arrange-
ment.5 Economic perspectives have dominated the more sophisti-
cated analyses, with attention being devoted to possible subsidies
in the provision of sheriff's services, and to studies of the plan as

an institutional arrangement approximating the “public choice” ‘
model of government structures for metropolitan aveas.” This pa-
per, focusing upon organizational impacts, attempis to Rl one

gap in understanding of the Conwract Services Plan. i

The A ?miyiic‘a.l Strategy: A Maodel From O‘rgmi.i,-:at;io-r'r Theory

Organization theory provides a [ramework within which an an-
alysis ol the impact of the Lakewood Plan upon the Sheriit's De-
partment and upon police services in Los Angeles County can be /
undertaken. Drawing attention ro the fact that organizations
must receive continued new resources to sustain operations, con-
temporary rheorists conceptualize 0rganizations as Open systems,
rransforming inputs into outputs which the “environment’ (that
which is outside of the organization} somehow values enough to
provide continued inputs.? This seemingly straightforward mod-
el raises a number of questions crucial to understanding the op-
erations of organizations and to suggesting ways in which organiza-
tions can be changed.

If organizations must receive continued inputs Lo ensure sur-
vival, and if the road to continued resources is doing something

3 For exampler L. S, Hollinger. “The Lakewood Plan” (Los Angeles County,
mimeo, n.alj; and Los Angeles Ceunty Sheriff’s Department, Law Enforcement for
Los Angeles County: A Buepring for the Fulure (Los Angeles, 19713,

8 Donald C. Shoup and Arthur Rosett, “Fiscal Exploitation of Central Cities by
Overiapping Governments: A Case Swudy of Law Enforcement Tinance in Los
Angeles County,” MR-185 {Los Angeles: University of California, Institute of Gov-
ernment and Public Affairs, 1969}; Robert O, Warren, Government in Meiropolilan
Regions: A Reappraisal of Fractionated Political Organization (Davis: University
of California, Institute of Governmental Affairs, 1966); Robert L. Bish, The Pub-
lic Economy of Metropolitan Areas {Chicago: Markham, 1971); and Vincent Ostrom,

The Intellectual Crisis of American Public Administration (University: University

of Alabama Press, 1873).

1 For example: James D. Thompson, Organizations in dction (New York: MeGraw-
Hill. 1667); Donald Schon, Beyond the Siable State (New York: Random House,
1971); F. E. Emery and £. L. Frist, "The Causal Textural of Organizationul En-
vironments,” Human Relations 18 (1965), pp. 21-82; and James G. March and

Herbert A. Simon, OTg(I?Ii:ﬂ'!iOﬂS (New York: Wiley, 16583,
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{outputs) which the environment values enough to ensure the
needed supply of resources, a condition of dependency upon the
environment exists. One objective of the organization is to re-
duce this dependency — not absolutely, but in its effect upon the
organization. This is not as contradictory as it may first seem,
for, as James D. Thompson argues, organizations find themselves
trying to meet the need for stability in their internal, productive
processes while simultaneously trying to cope with uncertainty
and instability in the environments in which they operate.®

"The primary strategy to resolve this tension is to reduce de-
pendence upoi the environment by somehow reducing its un-
certainty or instability. The specific tactics employed to accom-
plish this are almost legion, including vertical integration of
manufacturing processes, cartels, legal/political strategies to gain
some advantage, co-Option, and so on.

The central expectation emerging from this line of argument
is that the Los Angeles Sheriff's Department will seek to reduce
or mitigate 1ts dependency upon contract cities by making alter-
natives unappealing and the behavior of cities that purchase its
services more predictable. A second expectation stems from the
observation that the Sheriff's Department relates most specifically
to elite decisionmakers in the coneract cities, and particularly 10
city managers /administrators.® Benefits from the contract ar-
rangement are very important to these elite members, and such
factors of the relationship as affect their own vole performance
will be essential in their evaluation of the desirability of the con-
cract relationship. Consequently, the Sheriff's Department will
seek to structure the contract relationship in a manner that wiil
hest meet the needs of city managers and councilmenn.

Dealing With External Dependencies: Strategies Pursued
by the LASD

To deal with the dependencies created by the Contract Services
Plan, the LASD has pursued four basic strategies: First, every

& Thompson, ofr. <it.

9 This is of course not unique to the Lakewood Plan; most police chiefs probably
seei to meet the needs of elites. The plan does, however, make this task more
complex by increasing the number of reievant elite members.
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attempt is made to keep the price of contracted services as low as.
possible in_order 1o malke the alternative, selé-provision of police

strvices, economically unattractive. Second, the internal struc-
e ‘ neeria; SN

“ire oF the LASD has been changed, over time, to better accom-

mOUATE_ 11s. Tationship with the contract ClUES. Third, certain o
of the Sheriff’'s Department policies have been modified to meet

desires of contracting cities. And, fourth, efforts are made to
services the Department

ontract cities with the “best”

provide the
13 "cap%{'ﬁlé o
services than those rendered in the unincorporated areas, which
are the other principal sphere of departmental activity. These
four strategies are identified as being stimulated by the contract
arrangement; other dependencies have elicited additional reac-
rions from the LASD, but these four are Iarge]}? attributable to
the Lakewood Plan.

Minimum Pricing. The price of contract services, particularly
of law enforcement, is a central focus of the relationship between
the county and the contract cities. Both parties are encouraged
to keep the prices to a minimum, the coniract cities in order o

fendering, even to the point of furnishing better

save money and the county Lo preserve the relationship. As a.

consequence, Price increases_have often been the

ternal political pressures, most [requently fueled by
pendent cities, which argue that they are subsidizing the provision

of services to the contract cities.”

Upen initiation of the Lakewood Plan, the coumnty agreed to
provide police services in return for the revenues generated by
traffic fines — surely a generous offer. In 1956, the annual cost for
the basic unit of service, a “car’’ (manned by two deputies around
the clock), was approximately $54,000; in 1965 it was $105,322.
By 1971, it had been raised to $230,043, and represematives of
independent cities maintained that the service was still under-

priced. Whatever the merits of this argument, the pattern of ’

price increases, most often following externally genera{ed po-
lHtical pressure, attests to the county’s reluctance to make the
contract purchase of services economically unattractive.

10 Annual price iNCreases may accuy incrementaily as a resulc of increased factor
costs (e.g. deputies’ salariesy; this argument applies to major shifts in the prices.
1 Los Angeies Times, May 40, 1975, Part I1, page 2. By 1972-1973, the rate per

year was $280,514 for one man in the car on day shift and two men on each evening
and overnight shift.
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The 1971 price increase illustrates the process. FPressure to
increase the contract price of police services came largely from
' 3 les. Consultants hired by the city to analyze
the contract system suggested that the prices charged were too
low.i? This conclusion was publicized through City Council
committee hearings and received wide news coverage. With
pressure mounting for a price increase, the Contract Cities As-
sociation, representing the contract cities, retained the consult-
ing firm of Booz, Allen and Hamilton to undertake a siudy of
the prices paid. To the surprise of the association, the report con-
cluded that services were in fact underpriced, and recommended
A sizable increase.”® At this point, the Sheriff's Department pub-
licly entered the dispute, publishing its “Blueprint” document,**
which attacked the Booz, Allen and Hamilton conclusions, and
suggesting several alternative costing models that would result
in lower prices. The crucial disagreement between the two ap-
proaches centered upon the department’s responsibility to render
services 1o all areas of the county, including those that were po-
liced by independent city departments. Thus, the department
was defending its self-image as a regional law enforcement body
that must anticipate the needs of the whole county, even though
actual services rendered were overwhelmingly directed to the
contract cities and unincorporated areas. The price uleimately
established lay somewhat below that proposed by Booz, Allen and
Hamilton,

This, however, did not conclude the story. The Sheriff's De-
partment and the contract cities then eiaborated a series of modi-
fications in their relationship, designed to obviate or at least

v mitigate the price increases. Une major adjustment entailed the

expanded usage of “oneman’ cars. The historical preference of
the LASD has been for two-man cars throughout the twenty-four
hours of cach day. The advent of a traffic-enforcement function
with the establishment of the Lakewood Plan resulted in the
introduction of one-man cars during daylight hours. (The Cali-
fornia Highway Patrol provides traffic-law enforcement in unin-

12 Shoup and Resett, fin. 6.

1% Booz, Allen and Hamilton. Determination of Law Enjorcemeni Conlractual
Costs {Los Angeles, mimeo, 1971).

14 Los Angeles County Sheriff's Department, Law Enforcement for Los Angeles
County: A Blueprint for the Fuiure {Los Angeles, mimeo, 14871).
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corporated areas, so that the LASD had no previous traffic responsi-
bilities.) Some experimentation had also been done with one-
man general law-enforcement cars during the daytime in the city
of Norwalk. The price crisis encouraged the expansion of these
previous efforts, including the use of one-man cars on night
shifts, since personnel costs are the largest component of the price
of a “car’ in the pricing formula. As an example of the result
of this modification, at least one city actually obtained more cars
for less cash outlay after the price increase.

Another adjustment involves what may be termed “'minire-:
gionalization” of law-enforcement services. Under this approach, .
2 number of contract cities share cars and prorate the cost among
themselves. No city has cars that it identifies as its own; the

LASD contends that greater flexibility in patrol patterns and in
response resuits in the provision of improved services at lower
costs because the total number of cars assigned to each area is
lowered. This arrangement was implemented at the Lakewood
and Norwalk stations. Ar the former, the sharing of cars was
discontinued after one participating city found itself unable to
pay its share of the costs and another chose to experiment with
a “‘teamn” policing approach of its own.

Finally, contract cities decreased the numhber of units pur-
chased. Rosett and St. Dennis 1¢ discovered that, while the num-
ber of units purchased decreased nearly 30 percent between fiscal
1969 /70 and fiscat 1970/71, the number of patrol division services
rendered to contract cities fell only 7 percent between April 1970
and April 1971. Moreover, instead of reducing employment as a
consequence of lowered purchases of contract services, the LASD

absorbed the displaced personnel with funds from general reve-
nues. Thus, the LASD and contract cities managed to adjust to

the price increase with little apparent impact upon services re-
ceived by the contract cities or upon the department.

Another continuing pattern by which the LASD seeks to keep
the costs of services attractive to the contract cities is the way in
which it approaches annual contract negotiations. In determining
the services that any contract city will purchase, the LASD plays
a relatively passive role and is apparently always able to provide

15 The LASD is divided into fifreen siations, each headed by a captain.

16 Arthur Rosett and Jerry St. Dennis, Preliminary Study on County Provided
Services {Los Angeles: Independent Cities Association, mimeo, 1972,
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them within the budgetary limits set by the city. The controlling
factor in the amount any city pays (and thus the determining
factor in the amount of services purchased) appears to be the
maximum which the city manager and city council decide is
available for this function. Despite the rhetoric from the Sheriff’s
Department_about being unwilling to provide less than some
: ce, M0 O %Q%fé}éno“’ﬂ of any Tegﬁﬁgl

“to provide a level of sérvice requested by a city, even when the de-

partment was uncomfort ith li¢ level requested. The ex-
ttéme example of this flexibility of the Sheriff’s Department was
a city of 35,000 which contracted for only a single one-man car
around the clock.

The organizational perspective is important in understanding
not only why the sheriff seeks to offer contract services at low
prices but also the context that allows the sheriff to behave in
this manner. Two features are important: First, the sheriff, al-
though elected to a four-year teym by a countywide electorate,
has only rarely been challenged at election ume, and no incum-
bent sheriff has even been defeated at the polls since the Los
Angeles County Charter went into effect in 1913; in the past 40
year only two men have held the office. No issues relating to the
sheriff, even possible subsidies to contract cities and unincoTpo-
rated areas, have aroused much electoral attention. Second, the
budgetary system under which the LASD operates does not give
the sheriff any incentives to charge contract cities the full marginal
E@ipl’@\ldlflé them services. The LASD, like other county
departments, is given an annual lump-sum appropriation, and the

budget-making system does not require revenues from contract
cities to match the cost of providing services to them, The con-
straints that urge full marginal-cost pricing are political forces
external to the county government and state statutory strictures
against the “gift of public funds.” Both of these constraints op-
erate, to the extent they do, not on the sheriff but on the County
Board of Supervisors. Only in the last three years has the con-
siderable effort in cost accounting necessary to approximate mar-
ginal costs been seriously attempted. The general format of the
price-setting tormula, first devoleped by Booz, Allen and Ham-
ilton, is in use and is generally supported by all interested par-
ties, but conflict about justifiable overhead rates continues.

ci LA 0T Slepdf s greS g on
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As a COnsequernce of these two contextual teatures, the LASD
has been allowed to minimize the prices charged for services,
either through subsidized unit prices, provision of more services
than purchased, or the other embellishments discussed above.
Relatively isolated from the general electorate, the LLASD is free o
meet the demands of its customers in contract cities, who are
more than just citizens: they are aggregates of citizens who can
use the organizational structures of their city governments to bar-
gain, under the threat of contract rermination, with the LASD.
The constraints that operate upon the county and the LASD,
moreover, are those posed by the elites who manage other gov-
ernmental organizations, primarity the city councilmen and man-
agers of cities that provide their own police services.

Modifications to ihe Internal Siructure of the LASD

Interacting with 30 contract cities differs markedly from provid-
ing police services to a population represented by only one bedy
of elected officials. The LASD finds irself responding not only
to the County Board of Supervisors but also to the representatives
of the 30 cities presently contracting for its services. This en-
vironment has encouraged the Sheriff’s Department to modify
its internal structure to meet the needs of the contract cities.
Their principal requirement has been to have someone to whom
they could reiate as controlling the department’s activities in their
cities. Thus, from their point of view the preference is for a
single, accessible individual in the LASD who can answer any
question or act oTl TEqUESLs concerning law enforcement. In short,
they need “their’” police chief. Over time they have come to per
ceive the station captain serving their city as playing this role.
Officiaily, the sheriff of L.os Angeles County is their “police chief,”
and anecdotes suggest that the incumbent sheriff does not like to
hear station captains defined as such, but commen practice and
language have placed them in this role.

As a result, the Sheriff's Department has gradually moved to
an internal structure that facilitates the captains’ performance
of this role for the contract cities. The clearest example concerns ;
the detective function. At the outset of the Contract Services
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Plan, detectives were organized into a functional unit, centralized
at the downtown office. They often worked out of one or another
of the stations, but they were responsible to the central office
even though they were working from a “‘field” office. Station cap-
tains found this situation awkward: They could not control the
allocation of the detectives’ efforts and often had no clear informa-
tion about the status of cases (ransferred to the detective divi-
sion. Although this probiem certainly affected all station captains,
it was apparently felt most acutely by those serving contract cities.
Often a call from a contract city concerning a case could not be
resolved because the captain did not know what the detectives
were doing, nor could he direct their acrivities as he desived. The
problem was resolved by mransferring to the station captalns con-,
rol of detectives assigned to their stations; thus, areal organizingé
principles replaced functional ones and resulted in improved |
roles by the station captains. '
Apother structural modification attributable to the Lakewood

.

performance of “police chiel”

Plan has been the assignment of administrative lieutenants to

assist station captains in relations with contract cities. These lieu-
tenants, or the captains themselves, often attend city—council

meetings on a regular basis (and always when requested to ap-
pear). This is at the discretion of individual captains, and the
ractice varies.

Policy Adjustments. Although the Contract Plan has apparent-
ly caused fewer policy changes than might be expected, several
such changes appear to be adjustments to the plan. The ex-
panded use ol oneman patroi cars, already mentioned, was 2
significant alteration and is still somewhat controversial within
the ranks.!” Two other operating changes may also be atributed
to the plan.

One continuing complaint of the contract cities concerns the
frequency with which LASD personnel are rotated in and out of
their cities; they see the rotational policies of the LASD as re-
stricting the ability of deputies to get to “know the city.” The
department appears t0 be gradually lengthening the duration of

17 As producer of the services, the LASD has a clear stake in which of the de-
sires of its consumers it chooses 1o meet and, because this is not & purely competi-
tive market, retains wide discretion in this avea. The discussion of mutual de-
pendencies helow details some of the methods by which the LASD here increases
its leverage.
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assignments, which now average approximately one year. It is
also willing to let the desives of contract cities stimulate the ve-
assignment of a deputy out of a city, and it entertains requests to
lengthen assignments.

As a second policy response 1o Yequests for deputies who know
their communities better, the LASD is introducing the Neighbor-
hood Car Plan and in one contract city is experimenting with a
team-policing approach. Under the first approach, pawrol forces
are responsible for vhe same area over a longer period of time and
artempts are made to establish links between officers and com-
munity. In the case of ream policing, a group of deputies, em-

bodying all of the areas of expertise in the LASD (e.g., patroi,

juvenile, and detective), are responsible for providing ali police
services within their area and ideally have some discretion over
their approach to this task.

Better Sevvices. As a fourth strategy the LASD may seek to
reduce criticism from contract cities by offering services that are
“hetter’” than those routinely provided to unincorporated areas.
Arrest statistics are the measure of services used here. Complaints
about their usefulness are widespread and varied, but reference
to them here s¢ems defensible. Moreover, the tack of alternative
measures encourages their use as a measure of output. Since ail
the statistics are from the same department, potemiai variability
ateributable to differing statutes and reporting practices should
be reduced. Wilson !# clamms, for example, that the police ad-
ministrator (or any policymaker attempting to influence the po-
lice} focuses upon those organizational variables and measures of
output that are available; rates of arrests are so used. Since ar-
rest rates for many offenses are a variable that the LASD can
(largely) control, they should enter the department’s calcula-
tion of how to provide better services to the contract cities.

The null hypothesis here, then, is that arrest rates will not
differ between unincorporated area and contract city. The re-
search hypothesis is that they will differ, but the question re-
mains as to the direction of difference. Should we expect arrest
rates to be higher or lower in contract cities than in unincorporat-
ed areas? It is hypothesized that the arrest rates will be higher in

18 James Q. Wilson. Farieties of Police Behavior: The Management of Law and
Order in Eight Commaunities {New York: Atheneum, 1970, pp. 57-8Z.
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the contract cities, toward which ““better” services are being di-
rected. Wilson provides the rationale for such an expectation.
The LASD is large and highly professionalized, factors that ac-
cording to him encourage the adoption of a “legalistic” style of
provision of police services.i® Similarly, he argues that the pro-
fessional ethic that infuses California local government {specifical-
ly, more professional city managers) correlates with the legalistic

style of policing.* Wilson characterizes this style as follows:

In some departments, the police administrator uses such
control as he has over the patrolmen’s behavior to induce
thern to handle commonplace situations as if they were mat
ters of law enforcement rather than order maintenance. He
realizes, of course, that the officer cannot always act as if his
duty were merely to compare observed behavior with a legal
stanidard and make an arrest if that standard has been vio-
lated. . . . But whenever he acts on his own initiative Or
o the extent that he acts on the initiative of the citizen, the
patrolman is expected to take a law enforcement view of his
role. B!

Its consequences are reflected in arvest statistlcs:

The legalistic style does mean that, on the whole, the de-
partment will produce many arrests and citations, especially
with respect to those matters in which the police and not the
public invoke the law: even where the police are called by
the public to mntervene, they are likely to intervene formally,
by making an arrest or urging the signing of a complaint,
rather than informaily, as through conciliation or by delay-
ing an arrest In hopes that the sitration will take care of
itself.**

As a (partial) control for the variation in community charac-
reristics that correlate with arrest statistics, one sheriff’s station was
selected for anaiysis. Norwalk, a station lying southeast of down-
town Los Angeles, serves four contract cities and a sizable unin-
corporated area. As shown in Table 1, the unincorporated area

172-199.
a0 Ibid., p. 27
21 [bid., p. 172
22 Ibid., p. 17
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is of a slightly higher socio-economic status than are the contract
cities, and the whole area has a sizable Spanish-surname popula-
tion that is concentrated disproportionately in the contract cities.
As would be expected, given this distribution of community
characteristics, the rate of reported “crime” {seven major offenses
per 10,000 persons) is lowest in the unincorporated area and high-
est in Santa Fe Springs.

Gomparisons of arrest statistics were made for fiscal 1960/61.
1963 /64, 1967/68, and 1970/71 (Table 2). Four types of arrest
where deputies have relatively high discretion were chosen for
analysis: disorderly conduct {adulr and juvenile arrests are shown
sepaz‘ately}, drunk, drunk driving (in these two cases, adule and
juvenile arrests are combined), and curfew violations {(juveniles

Table 2. RATIOS OF ARRESTS TO OFFENSES 1IN AREAS SFRVED BY THE NORWALK
STATION

Insarderly Conduct

o Drunk Curfew
Area Adults Juveniles  Driving Dyunk  Violations
Fiscal 1960/01
Unincorporated 185 27h B70 1.260 265
Lz Mirada 033 0590 262 BO7 Bl
Norwalk 086 062 925% 1.904% A458%
Pico Rivera 110 N51 598 1.B0O0* 104
Santa Fe Springs 062 031 508 1.508% 220
Fiscal 1963 /64
Unincorporated 085 .85 2200 G20 175
La Mirada 094 066 108 547 320%
Norwalk D62 Rt 366* 1.288« 19h*
Pico Rivera 080 343 163 1.22}=* 261
Santa Fe Springs 062 doh* 508* 1.407=* 2i0x*
Fiscal 1967 /68
Unincorporated 125 140 405 1.160 250
La Mirada e B35 % HYF* 1.482% G26%
Norwaik 1 6BG* 096 1.42]1=% 212%% B59*
Pico Rivera 152= 98 JTHg* 2.347% 297
Santa Fe Springs J29* 129 1.205% 2.034* 285
Fiscal 1970,/71
Unincorporated 2,110 405 05 — —
La Mirada 1.918 412 ].1856% —_ —
Norwalk 2.284% iglF 1.9806% — —
Pico Rivera 2.515% 1.172% 1.518% — —_
Santa Fe Springs .478% 1.306* 1.744% — —

* Arrest/ollense ratio higher than in unincorporated area.
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and thus support the hypothesis that the desire of the Sheriff’s
Department to render its best services to the coneract cities results
in more arrests in those cities.

The Relationship of Goniract City Managers with the LASD

Initial interviews with LASD personnel revealed that they most
frequently interacted with city managers and city administrators
about police services in contract cities. Because of the impor-
tant role played by city managers,?* interviews with a sample of
contract City anagers were undertaken. The questions addressed
to them concern the impact of the contract plan upon city man-
agers’ roles and (heir self-definition of their role vis-a-vis the
Sheriff's Department. Il the city manager is the city's chief repre-
sentative to the LASD, his or her role-definition and attitudes are
effective filters that largely determine how the city will relate to
the LASD and what the department in turn will perceive as the
desires of the city. And, as stated above, the LASD is expeCted
1o meet the needs of decisionmakers important to the contract 1€
lationship.

The city managers interviewed were supportive of the contract
relationship, expressing high levels of over-all satisfaction and
giving the department high marks in a variety of areas. 'The gen-
eral support offered to the contract plan by city managers is indi-
cated by their response to the statement, “‘Over-all, 1 evaluate our
city’s relationship with the LASD as being very good.” On a scale
fyom zero to ten {(strong disagreement to strong agreement), the
mean score of respondents was 6.1 {std. dev. = 1.8), indicating
very high general support of the contract plan. On questionnaire
items directed toward eliciting evaluations of specific dimensions
of the services provided by the LASD, responses were also sup-
portive of the relationship, but not as strongly. For example, on
the same scale, the statement, The LASD is very Tesponsive to
our needs,” received an average score of 8.2 (s.d. = 1.7) and the
statement, “Contracting from the LASD is more efficient than
having a city police department,” elicited an average response
of 7.3 (s.d. = 2.5)

24 John C. Ries, Executives in the American Political System {Belmont, Califor-
niz: Dickenson Press, 1969).
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only). The comparisons made are based upon an “expected” ar-
rest rate. In each city, arrest rates {per 100,000 population) were
divided by the rate of seven major offenses (per 10,000 popula-
tion in 1970/71). The resulting ratios may be interpreted as a
rough measure of police services, with comparatively higher ra-
tios indicating better services in the sense that more “arrests per
offense” have been made.

“The results tend to reject the null hypothesis and support the
research hypothesis; ratios of arrests per offense are higher 1n
contract cities than in unincorporated areas i 41 of the 72 pos-
sible comparisons. Moreover, the tendency toward more arrests
‘1 the contract cities strengthens over time. In fiscal 1960/61,
for example, arrest /offense ratios were higher in only 5 of 20
possible comparisons, indicating rejection of the research hypoth-
esis. After that year, however, the pattern reverses and strengthens
over time, with contract cities having higher arrest /offense ratios
in 11 of 20 comparisons in 1963 /64, 15 of 20 in 1967/68, and 10
of 12 in 1970/71.%

Too much can be made of these findings; several lactors that
affect arrest rates have not been controlled for in this analysis.
For example, the arrest rates in Santa Fe Springs are based upon
the resident population of that city, but because of its extensive
industrial and commercial development its working population
is considerably larger than its resident popuiation. This, how-
ever, should find greater expression In traffic citations than in the
arrest statistics used here and need not explain, for example, the
high arrest rates of juveniles on disorderly-conduct charges. Our
data support the conclusion that arrest rates are higher in contract
cities than in the unincorporated area served by the Norwalk
station, even when controlled for a measure of expected crime,

22 Although not of interest in this analysis, a trend toward higher arrest rates
per 100,000 population is also occurring. In fiscal 1970771, statutes covering drunk
and curfew violations were removed from the books, and it appears that the other
arrest categories were used to make arrests that would have previously been made
under those codes. Even so, the arrest rates for fiscal 1970/71 appear to be con-
siderahly higher than those for previous years. The emphasis upon law and order
prevalent in the last few years may be being translated into higher arrest rates,
and greater increases in the areas with higher Mexican-American populations may
reflect the deterioration of relations between the LASD and elements of those com-
munities. Since 1069 there have been increased public demonstrations in ‘Mexican-
American areas, two ‘rict-like” confrontations with the LASD, and the killing of

newsman Reuben Salazar by a LASD deputy. See Appendix (p. 584) for the abso-
Jute arrest figures corresponding te Table 2.
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One explanation for the high over-all support of the LASD
mixed with lower support of specific dimensions of service 1s that
many city managers prefer not to have their own police depart-
ments. One of the most widely shared folk-rules of the city-man-
ager profession holds that in any conflict with a police chief the
city manager loses his or her job. Similarly, city managers often
express the view that police personnel generate more frequent
and difficult personnel problems than do other city empioyees.
Under the contract relationship, city managers fargely avoid bhoth
of these areas of possible trouble. Such a rationale might explain
a mean response of only 3.8 (s.d. = 3.7) to the statement, “1f cost
were no obstacle, our city should have its own police department.”
And the statement, “When a city has its own police department
there are more personnel problems than when contracting,” Te-
ceived an average reésponse of 9.2 (s.d. = 0.9), indicating stronger
agreement than that given in general support of the contract re-
jationship. Thus, one of the principal reasons for city managers
to support the contract arrangemnent arises not out of the services
rendered but out of the prohlems avoided.

In most instances, City managers of contract cities make little
effort to affect the policies of the LASD. They handle complaints
on the basis of individual occurrences, entering the process with
the orientation of finding out whether a deputy was right or wrong
in a particular action and only rarely moving beyond this to
questions of policy. For example, each city manager was asked
to describe his interaction with the Sheriff's Department in the
areas of eraffic-law enforcemene, handling of }'uvenile offenders,
marijuana and pill use by young people, citizens under the in-
fluence of alcohol, and aggressiveness of patrol personnel. City
managers suggest where radar patrols are to be set up or traffic
enforcement units mmight patrol - usually in responsc to com-
plaints they have received. In the other areas, however, the al-
most unanimous pattern is to leave “policy” up to the LASD and
to investigate the complaints that come in upon an individual
basis. The normal routine is to ask the LASD to investigate the
incident, and its report 1s ordinarily accepted without question.

If city managers are as important to the contract relationship
as has been argued, further exploration of their role is clearly in
order. The following brief analysis proceeds in two stages: first,
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detailing the types of contact reported by city managers COncern-
ing the LASD and, second, exploring orientations toward law en-
forcement held by the city managers. Each interviewee was asked
to report how frequently different fypes of requests 0T inquiries
came to him and how frequently different kinds of citizens con-
racted him concerning the LASD. Table § shows the results.
“The most striking aspect of these responses is the low level of
requests and inquiries which these city managers Teport Teceiv-
ing. None of the items identified comes up frequently enough
to reach even the midpoint between “none” and “very frequent.”
Moreover, very few come from outside the city organization; the
most frequent source of input to the city manager is “other city
officials,” often city councilmen (some responding to citizens who
come to them), but most often the full-time city employees. Ex-
tended discussion of these points with the interviewees reinforces
Table 3. CiTY MANAGER CONTACTS CONCERMNING THE LASD
Considering all requests and inguiries which come Lo you from citizens (0r

groups) concerning the LASD, how frequent are each of he following topics?
(0 = none; 10 = very {requent}

Standard

Mean  Deuviation
Cost related 1.57 2.5%
Commending a deputy 293 2.02
General service level 4.43 2.21
Compiains about LASD personnel 2.71 1.60
Requests for special services 243 2.33
Report a crime 2.2] 1.58
Request that a deputy be replaced 0.57 0.65
Request that a deputy’s assignment be extended 1.45 1.78

Still considering all inguiring and requests which come to you concerning the
LASD, how frequently do the foliowing types of citizens contact you’t

Homeowners' groups 1.93 265
Other city officials 578 2.78
Individual businessmen 2.71 2.27
School ofhcials 1.78 1.89
Church groups 0.50 0.76
Businessmen’s groups 1.43 1.70
Individual citizens §.64 2.50
Political organizations 0.15 0.38
Ad hoc "issue” groups 1.21 2.01
Youth organizations 1.07 1.49
Youth gangs 0.43 0.94

Minority groups 2.14 2.57
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these interpretations, making them even stronger than suggested
by the responses shown in Table . Few citizens or groups ap-
proach the city manager concerning the services of the LASD.
Two city managers who are exceptions to this general pattern, re-
porting more frequent contacts from citizens and citizen groups,
work in cities with large Mexican-American populations and a
reported history of difficulties berween members of that commu-
nity and the LASD. Others, working in cities of like characteris-
tics do not report such contact, however; this suggests that the
role defined by the city manager serves as an important screen
in this relationship, inviting or inhibiting contacts concerning
the LASD.

A set of irems concerning the city manager’s attitudes toward
several dimensions of law-enforcement policy provide some clues
as to how they are likely to structure relationships between citi-
zens and the LASD (Table 4).

Responses to the statements listed do not reveal a pattern of
unanimity, but they do suggest that city managers generally sup-
port the values the LASD attempts to represent, particularly in
regard to uniform, countywide law enforcement and regional
approaches. Significant also 1s the considerable disagreement with
the statement that juvenile offenders should not be arrested if
arrest is avoidable; these managers do not hesitate to rely upon
arrest and upon the Youth Authority to handie juveniles. This
contrasts with the pattern sometimes expected in suburbs that
have their own police departments but is in keeping with Wil-

Table 4. crty MANAGERS ATTITUDES ON LAW ENFORCEMENT
{00 = disagree strongly; 10 = agree strongly)

Standard
Mean Deviation

Law-enforcement policies should be uniform

for all areas of the county 7.29 3.24
Regional law enforcement is a good idea 6.14 8.70
Juvenile offenders should never be arrested

if there is a way to avoud arrest 3.78 2.7
What this country needs is less coddling

of protesters 5.15 2.64
The police should have more influence over

law-enforcement policies 146 - 2.22

Police waste too much time on victimless crimes 4.15 3.02
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con’s findings about the impact of professionalism upon the
handling of juvenile delinquents by police departments.® These
respondents do not, however, feel that police shonld have more
influence over law-enforcement policy. They are apparently quite
satished with the status quo in this area; this makes them un-
likely challengers to the operations of the LASD and in almost
all cases encourages them €O define their role as a reactive agent,
awaiting stimuli from their communities, which apparently rare-
ly arrive. Their attitudes, mOTCOVET, probably act to discourage
citizen input, making the city managers restrictive filters betweein
community and LASD.

To 1'ecapitulat.e, four arguments have been advanced in this
gection. ¥irst, the general evaluation of the Contract Services
Plan by city managers is positive, although the plan may be sup-
ported as much for the problems it reduces for city managers as
for the services it provides for citizens. Second, “policy” 1s seen
as appropriately defined by the LASD. Third, because he is the
principal link between ity and Sheriff's Department, the city
manager/administrator is a crucial screen through which each
party to the contractual arrangement must interact. And finally,
the strong evidence that citizens in 1Host of the contract cities
do not supply major inputs to the city managers concerning the
LASD suggests that the lagier's role-definition and attitudes play
an important and independent role in determining the relation-
ship between city and LASD. Within the apparently broad limits
set by the citizens and council, the manager structures this relation-
ship-

Mutual Dependencies Lead io Limited Accountability

The initial exploration of the potential impacts of the Contract
Services Plan upon the 1.0S Angeles Sheriff's Department revolved
around a theoretical examination of organizational attempts to
deal with external dependencies. The contract relationship poses
a clear dependency relationship for the LASD: without the call
t0 provide services to the contract cities, the department would

25 Wilson, fin. 18, pp- 200-227; also James Q. wilson, *“The Police and the De-

jinquent in Two Cities,” in J. Q. Wilson, ed., City Politics and Public Policy (New
York: John Wiley and Scns, 1968).
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be hard put to to defend its presenc size. The hypothesis that at-
tempts to cope with external dependency would nerease ac-
countability to external, subcounty political interests was there-
fore advanced. Aspects of the operations of the LASD and di-
mensions of perceptions and evaluations by city managers of con-
tract cities having been discussed, attention can now be given to
11 evaluation of the adequacy of this model and hypothesis. With-
ourt rejecting the hypothesis, it is argued that limited accountability
has emerged. By making the dependencies mutual, that is, by giv-
ing the contract cities reason to support the Contract Services
Plan, the LASD has reduced the potential impact of the arrange-
ment upon itself, thereby limiting 1ts accountability.

Historically, the chief mechanism used in order to make the
dependencies mutual has been favorable pricing of the contract
services. The existence of a subsidy, through which taxes col-
lected by the county in cities providing their own police services
help pay for municipal-type services (primarily Jaw enforcement)
by the county in unincorporated and contract city areas, has been
documented by Shoup and Rosett and by the Booz, Allen and
Hamiiton report.®® The former provide graphic evidence of the
impact of this subsidy:

Because the sheriff’s charges for contract law enforcement
are hased on such a restricted concept of the marginal cost
of providing the service, the contract cities pay, on a per
capita basis, much less for police protection than do the inde-
pendent cities of Los Angeles County. During 196768, the
30 contract law enforcement cities spent %£9.40 per person
(employee benefits included) while the 47 independent cities
spent more than $21.00 per person (employee benefits ex-
cluded). If employee benefits are included, the expenditure
for police protection in independent cities 13 approximately
$25.20 per capita. If we exclude Los Angeles and Long Beach
as being too large to be comparable to the contract cities, the
cost of police protection in the remaining independent cities
is $16.40 per capita, or 75% greater than the cost in contract
cities. This relatively low expenditure for police protection
may be one reason why 21 of the 30 contract cities levy no

26 Shoup and Rosett, ftn. 6; Booz, Allen and Hamilton, ftn. 13.
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municipal property tax, whereas only one of the 47 inde-
pendent cities is without a municipal property tax.®

As a result of these analyses, the contract price of services from
the LASD has been increased, greatly reducing the subsidy. The
various stratagems adopted by the LASD to continue advantageous
pricing of its services were described earlier, but the previously
great attractiveness of the subsidized prices has been largely eroded.
In response to the query whether their city had ever discussed estab-
lishing its own police department, virtually every city manager in-
terviewed respond-ed in the affirmative, unanimously citing the
increased prices as the principal impetus to these explorations.
Although the degree of seriousness of these efforts varied consid-
erably, the consensus was that some slight cost advantage still
existed in contracting with the LASD as opposed to establishing
proprietary poiice departments; the capital costs of building phys-
ical facilities and purchasing needed equipment appeared to be
the main drawbacks.

As a variant on the price dimension, one difficulty with estimat-
ing the costs of establishing a city police department is control of
future increases in the cost of services. When a city has its own
police department, increased expenditures are often annual rituals
which the manager and council find hard to deny. In contrast,
holding the line on increased expenditures in the contract rela-
tionship is vastly easier; no organizational-political force exists
within the city to push for increased pay for its members or for
increased expenditures in its Functional area. Indeed, under the
contract arrangement, some cities have reduced their police ex-
penditures in absolute terms from year to year. The amount of
dollars budgeted for contracting with the LASD becomes jélmosn
zﬁ’gzga—ciual atcgory; whatever is left after everything else has been
paid for is given to the county, and the LASD provides whatever
_Sé{vié.é's'ui{”één justify upon this basis. Because the LASD stands
ready to bring backup deputies into an area if trouble erupts, the
city obtains at least the minimum of service necessary to maintain
relative order. In one city of 35,000, for example, the city coun-
cil, unwilling to levy a property tax, has so reduced the amount
paid to the county for LASD services that the sheriff provides only
a single one-man car around the clock to “police” the city. Ad-

27 Shoup and Rosett, op. cil., P, 42,
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joining contract cities have expressed displeasure at having to
pav for patrol units that are called into this city 0 provide back-
up.

For our analysis, the Impuriant characteristic of the contract
is not whether “adequate’ police services are provided, but what
effect it has upon the contrac city. Mutual dependence is estab-
lished between the LASD and the contract city. Vastly more dis-
cretion over the city’s expenditures for law enforcement exists
under the contracy system. and even it dollar costs were to be
equal. the potenual for increased discretionary control over ac-
tiviries and expenditures is an exiremely valuable commodity.

Thus mutual dependence emerges not only because of some eco-
nomic subsidy provided but because of organizational factors that
make the Lakewood Plan attractive to city councils and city
NANAgErs.

Budgetary discretion is clearly one of the most important of the
organizational factors that make the Contract Services Plan at:
ractive to cities. Tiwo other factors were previously discussed:
Ciry managers find the absence of a police chief and the reduced
personnel probiems artractive, and a less obvious but important
advangage acerues o cicies imbued with rhe ethic of Cprofession-
alized, businessiike” local
One component of civis ethic has been efficiency, and the LASD

g(_a\‘&’]'ﬂ ment.

may make some claims in this area. particularly in the case of
smaller suburbs; ¥ another component however, is depersor-
\dized. uniform services provided imn the same manner to all cig-
sens.® In this Hghe, the LASD is quite attractive: As a large or-
ganization, it seeks 10 implement countywide norms of service
and rotates personnel o reduce attachment te any one conumu-
nity. City managers Were discovered to value uniform policies
quite highly, and their responses to the statément, “LASD per-
conmel know ‘who counts’ in this city and creat them accordingty,”
sheds more light on this dimension of the relationship: The mean
response was 8.2 (s.d. = 92.8), indicating general disagreement,
and several interviewees volunteered that it was good that the
[,ASD did not give preferential treatment o some citizens. Thus,
Use contract relationship also offers the depeliticization of the po-

= Shoup and Rosett, ofh ¢if: Robert Dahl, “The City in the Future of Democ-
cacv.” American Poiitical Science Review 61 {December 1967), pp. 953-970.
m Wilson, fin 18,
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lice function, making it more ofa professional service about which:
the citizens need worry little. To those who wish to reduce the
impact of politics upon local government this is a mot unimpor:
tant benefit.

Public-Policy Implications

Exploration of the public-policy jmplications emerging from thi:
analysis can be facilitated by discussion of five questions. Derivec
from viewing the Lakewood Plan progressively as: (1) an alter
native for the delivery of police services, between the more com.
mon large and the small, independent departments, (2) captur
ing relevant features of two-tiered structures of metropolitar
governance; and (3) incorporating features judged desirable by
public choice advocates, the five questions are:

. Arve Services Different Than They Would be if Providec
by Either of the Two Alternatives: A Large Depariment o
a Small, Independent Department?

The avajlable evidence suggests several areas in which SErvice
provided to contract cities under the Lakewood Plan differ fron
those that would be available under the alternatives. As a first ex
ample, manning levels appear to be lower under the Contract Plax
than they would be under either alternative. In the data compilec
by Shoup and Rosett, police services cost an average of $16.40 pe
capita for independent cities in fiscal 1967 /68, whereas the con
tract cities spent an average of only $9.40 per capita.®® Althoug]
the example of a city of 35,000 with a single one-man car arourn
the clock is estreme, the general pattern reflected in appropriz
tions to law enforcement carries over into manning levels, whic
are generally lower in contract cities. Part of the explanation ¢
this phenomenon certainly lies in the separation of decision
concerning the production and consumption of services, to be e

plored under Question 4.
As another difference in services, the contract cities reap tb
benefits of highly specialized units that the LASD, as a large d
partment, can more easily provide than could smaller police d

30 Shoup and Rosett, op. cit., p. 42.
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partments. On the other hand, this benefit accrues not only to
contract cities, since the Sheriff’s Department routinely extends
similar, specialized service to small, independent cities.

Finally, it must be recognized that the Lakewood Plan reduces
the choices among possible alternative styles of police services.
Thus, contract cities give up one of the options they would have
if they maintained their own police departments. Services pro-
vided to the contract cities are more uniform in style than would
be expected if each had its proprietary police department. With-
out judging the ultimate desirability of such uniformity, it can
be seen that uniform services may not equally fit the needs of
all residents of the county. For example, in the case of one small
city with a high proportion of Mexican-American residents the
desire for services that differed from the norm of the LASD led
to termination of the contract relationship and self-provision ot
police services, at a substantially higher cost. In fiscal 1959/60,
that city spent $35,245 on contract services from the LASD and
in the tollowing fiscal year, $62,226 in direct expenses on its own
police department plus an additional $32,151 on related capital
nutlays.

o What are the Relationships Between Areawide Govern-

mental Structures and the Smaller Unats?

Two areas are analyzed to answer this question: service levels
and price of services. Decisions about service levels, that is, the
number of patrol units to be assigned to any contract city, are
typically made by bargaining berween the contract city and the
the LASD. The city administrator/manager and the station cap-
tain serving his area are the principals in this relationship, with
the city council ordinarily playing a ratification role. The con-
tract cities clearly appear to have the strong position in the rela-
tionship, with their definition of “what the city can afford™ serv-
ing as the limit within which units must be purchased. 'T'he sta-
tion captain possesses considerable initiative in suggesting service
levels and, probably more important, in introducing new services
into the package purchased.

The prices attached to the services of the sheriff are determined
through a process best described as political. Initially, the prices
charged were negotiated between the county and the contract
cities, with the county having the major role. Over time, how-
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ever, the process has changed to the point where other actors have
assumed increased importance. Included here is the sporadic,
but undying, pressure from the independent cities to have prices
increased in order to remove an alleged subsidy to the contract
cities. Stimulated in large part by their complaints, county grand
juries have been drawn into the process, investigating and propos-
ing modifications in the costing formulas used by the county. Sim-
ilarly, both sides seek advantageous legislation at the state level.
Research by academicians has had an impact, the Shoup and Ro-
sett study being the preeminent example. Finally, the consultant
report of Booz, Allen and Hamilton had a major impact upon
the determination of prices.

8. Are Opportunities for Citizen Participation Opened?

The opportunities for citizen participation appear to be greater
than they would be in the absence of the plan. As a graphic itlus-
tration of the difference, the citizens of unincorporated areas of
Los Angeles County, numbering one and one-half times those m
contract cities, are represented by only 5 elected officials (the coun-
ty Supervisors), while those of the thirty contract cities have 150
councilmen and 30 city managers whom they can contact regard-
ing the Shenfl’s Department. City managers Teport but little con-
tact from citizens concerning the LASD, but county SUPErvisors
would be expected to receive even less, in proportion to the popu-
lations they represent.® Citizens are far more likely to know per-
sonally city counciimen and city managers than supervisors, and
the psychological costs of calling City Hall should be substantially
Jower than those of calling “downtown” to the county offices.

If citizens feel that the services of the LLASD need change and
they cannot receive satisfaction from the city councilren and
manager of their city, the task of organizing politically to pres-
sure or campaign against these individuals is monumentally easier
than tackling a member of the Board of Supervisors. This is an
extremely important point, for although no evidence suggests
enough disaffection with services provided by the LASD to make
this a campaign issue in contract cities, the existence of the Con-

31 A survey of citizens in Santa Clara County, California, revealed that 6.8 per-
cent had contacted their city manager, 10.1 percent a city councilman, and 5.7 per-
cent a county supervisor, concerning some problem or request (RAND survey in
Santa Cilara County, November-December 1972, Santa Monica: Rand Corporation,
unpublished).
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tract Services Plan results in the establishment of multiple possible
organizing points; citizens could make use of the governmental
seructures of cities to interact with the LASD or to terminate the
relationship.

On the other hand, the capability of participating in this man-
ner remains an unexploited porential. Moreover, given the system
of mutual dependencies that has been established between con-
tract ciries and the sheriff, a tendency would exist for elises to limit
participation to the same issues that presently concern the man-
ager and councilmen. Thus, price concerns would be likely 10
be seen as appropriate foci for participation, but policy questions
would be resisted (by the manager and council) as being the
province of the LASD. The potential exists, however, for citi-
sens to break out of such restraints more easily than if the city
government did not offer an organizational vehicle. For cities
too small to justify self-provision of police services, the contract
arrangement is welcome; in its absence, citizens would find them-
selves members of much larger political aggregations.

4. Ave Decision Processes Concerning the Services Provided
by Local Governments Changed as a Result of Separaiing
Decisions Concerning Production {Made by the County),
From Those Concerning Consumption (Made by Contract
Cities)?

Although no direct evidence of the decisionmaking processes in
independent cities concerning law enforcement services is re-
ported here, the pattern found in contract cities certainly differs

from common descriptions of the process in those that provide

their own police services. This is nowhere more evident than in
the process of budgetmaking, in which we have seen that city
managers and councilmen are able to treat expenditures on law
enforcement almost as a residual category, assigning to this area
whatever funds are left over after other designations. In contrast,
in cities with proprietary departments (police and other munici-
pal functions), department heads usually participate in the budget
formulation from the outset, often providing the very first in-
puts in the form of their requests.?? Annual requests for increased,
or at least stable, appropriations are the normal consequence of

a2 John P. Crecine, Governmental Problem Solving: A Computer Simulation of
Municipal Budgeting {Chicago: Rand-McNally, 1965).
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this process. The experience of some contract cities in actually re-
ducing absolutely the amount of moneys spent on police services
is virtually unthinkable in the context of independent cities, es-
pecially in an er2 of increased popular concern about law and
order.

As stated several times, & tradeoff has occurred, however. The
scope of decisionmaking over the provision of police services has
been reduced. Decisionmaking options have increased in the realm
of cost control and been largely destroved in the area of police
policy. Citles neither have the control of personnel nor the ability
to use other resources to influence the manner in which police
services are rendered.

% Are Alternative “Bundles” of Governmental Services and
Taxes Made More Varied by the Plan, Thereby I nereasing
the Range of Alternatives Available for Residential Chotces
by Citizens?

The Lakewood Plan has some possible affect on the variation in
bundles of services and taxes from which citizens can choose. It
has allowed the incorporation of smaller population aggregates
than would be possible in its absence, and there is a greater likel-
hood that these populations will be more homogeneous than in
larger units, thereby encouraging Services specifically designed
for them. On the other hand, the producer of services has in-
centives to standardize services. In the case of police SETVICES,
the range of variations in style of service has been reduced. As a
consequence, decisions about quantity and cost are easier to make,
whereas those concerning policy are foreclosed.

On the revenue side of the process, the plan has had greater
effect. By allowing cities to keep expenditures in some categories
1o a low level, the revenues needed to finance operations have often
heen reduced. As a consequence, many of the contract cities levy
no municipal property tax. This factor could affect the residential
choice of any citizen, but it seems to have found its greatest ap-
peal to industrial and commercial concerns, often staunch oppo-
nents of any attempt to impose a municipal property tax.

Conclusions and Evaluation. Three themes Tun through the
discussions of the five questions that serve as an organizing struc-
ture of an evaluation of the Lakewood Plan: First, mutnal de-
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pendencies characterize the relationship between the contract
cities and the county. Second, and more specifically, contract cities
have traded increased control over the quantity of services pro-
vided for decreased control over determination of what services
are vendered. And third, the governmental structures of the
contrace cities are potential organizing points through which
citizens can exercise greater influence over the policies of the
[.LASD: but these structures are used very infrequently. {Three
cities have terminated the contract provision of police SErvices,
indicating an inability of the LASD to meet their needs and the
potential for the extreme option of terminating the contract by
other cities.)

Summary

The most important conclusion of this study concerns the spe-
cification of the mutual dependencies between the Los Angeles
Sherifi’s Department and the contract cities and an exploration of
the consequences of this relationship upon the provision of law-
enforcement services in Los Angeles County. This aspect of the
Iakewood Plan was previously unexplored and has several im-
portant consequences:

First, the benefits derived by the city councils and city man-
agers of contract cities suggest that the Plan will continue in ex-
istence after its “economic” and “service” benefits are exhausted.
Organizational and potitical benefits accrue largely to elite mem-
bers, with the lowered tax rate being the principal benefit ap-
parently received by the mass of citizens. The expectation
emerges, then, that elite members will continue to support the
Lakewood Plan even after termination of the contract is en-
couraged by calculations of the costs of self-provision of police
services or determination that the city’s population desires a pat-
tern (style) of policing different than that provided by the LASD.

Second, mutual dependencies have led to limited accountability.
By meeting certain needs of the contract cities (cost and organiza-
tional factors), the Sheriff’s.Department has emerged with its
core values intact, Policymaking remains the prerogative of the
department; to a very large extent, the LASD can carry out 1ts
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functions in any manner it sees fit, without interference f
the contract cities. The goal of regionalization is advanced, en
ling the department to operate OVeT 2 larger geographical ar
Similarly, the value of professionalism Temains unchallenged;:
contract relationship involves interaction with professional el
managers who largely defer to the professional judgment of
1.ASD. :

Third, within the context of the value system of the LASD.
the city managers of contract cities (at & minimum; no infor
tion on the value systems of citizens is available), the cont
cities receive better services than do the residents of unincorpor
ed areas served by the LASD. Interviews with LASD person
revealed that they tried to provide their best services to the 9
tract cities; the city managers largely concurred in the judgn‘i
that the department provides excellent services; and the anal
of arrest statistics shows the expected results for a legalistic-'a
department: In the areas where it seeks to do better, more a
are made.

Fourth, and a factor important enough that it has been 2
theme of the argument presented, contract cities have chosen
creased control over the quantity of police SErViCes provided
the cost of decreased influence over the type of services rende
The most significant consequence of this is that there is nNo
normal variation in styles of police SETVICES. Instead, each
receives what the LASD provides, a style of police gervices ¢
ly resermnbling what Wilson has called the legalistic style.
may match weil with the desires of the citizens of these cities:
does match well with the expressed desires of the city mana
interviewed. It does, however, reduce the variation that
otherwise be expected; in the three cities that have chosel
cease contracting for the sheriff's services, this factor appa
played a role in the decision. The area of greatest potential
this factor to become a point of contention and to threaten
Contract Services Plan i probably in the suburbs with high ¢
centrations of Mexican-Americans; relationships between th
communities and the LASD have become more strained in®
last two years, and sentiment could mount to end the pu
of the sheriff's services.

An evaluation of the desirability of this model for the
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vision of police services can only be tentative; the most impor-
tant missing data are citizen evaluations of the arrangement. The
Lakewood Plan clearly appears to be preferable to large depart-
ments, however. Although not major in impact upon policy,
the contract arrangement has opened the department to influences
of the subareas it serves. Moreover, the existence of the city gov-
ernmental structures provides citizens with an important organiz-
ing possibility should they become seriously disaffected with the
county’s services; no such alternative exists for citizens served by
large departments. In contrast to the situation in smaller de-
partments, the plan offers the important advantage of greater
control over quantity of police services provided to an area. The
sumimary evaluation is that the Contract Services Plan should
be given consideration as a model for the organization of police
services in other metropolitan areas.
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APPENDIX

ARRESTS TN AREAS SERVED BY THE NORWALK SHERIFF'S STATION
{per 100,000 population)

Disorderly Conduct Drunk Curfew
Adulls Juveniles Driving Drunk Violations

Area

Fiscal 1960/61

Unincorporated 39

ja Mirada 8
Norwalk 25
Pico Rivera 36

Santa Fe Springs 36

Unincerpora red 19
La Mirada 22
Norwaik i8
Pico Rivera 26

San Fe Springs 36

U uincm'pur:ueai @5
ta Mirada 41
Norwalk 44
Pico Rivera 43

Santa Fe Springs 75

Unincorpora ted 422

La Mirada 466
Norwalk 677
Pico Rivera 820

San Fe Springs 2024

e

55 174
22 71
i8 270
10 195
i8 348
Fiscal 1963/64
17 40
i6 48
28 107
14 63
61 214
Fiscal 1967 /68
23 49
82 168
28 419
32 247
75 701
Fiscal 1970/71
99 181
100 288
228 580
582 465
760 1015

. —

252
196
556
587
815

186
133
376
398
814

232
360
621
765
i184

53
44
128
63
j28

35
30
57

85
122

54
225
G4
74
187
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