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FILE NO. 100235 (FIRST DRAFT)

[Transferring the Police Department’s finctions, assets and operations to the Sheriff.]

CHARTER AMENDMENT
PROPOSITION

Descnbmg and setting forth a proposal to the qualified voters of the City and County of
San Francasco to amend the Charter of the City and County of San Francisco by amending
Section 6.105 and providing for the repeal of Section 4.109, to transfer the Police Department’s
functions, assets and operations to the Sheﬁff. ‘ '

The Board of Supervisors hereby submits to the qualified voters of the City and County,
at an election to be held on November 2, 2010, a proposal to amend the Charter of the City and
County by amending Section 6.105 and providing for the repeal of Section 4.109, to read as

follows:

Note: Additions are smglemunderlme ztalzcs Times New Roman.
Deletions are

SEC. 6.105. SHERIFF.

{a) The Sheriff shall;

(1) Keep the county jail;

(2) Receive all prisoﬁers committed to jail By competent authorities;

(3) Execute the orders and legal processes issued By courts of the State of
California;

(4) Upon court order detail fleccssary baiIiffs;'and

(5) Execute the orders and legal processes issued by the Board of Supervisors or
by any legally authorized department or commission.

(b) Subject to the requirements of subsection (d), at noon on January 8, 2012, the Sheriff

shall assume all the powers and duties of the Police Commission and the Chief of Police, as

established in Charter Sections 4.109 and 4.127 or elsewhere in the Municipal Code. At that
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time, the terms of office of the members of the Police Commission then holdin,q office shall

expire. The Police Department shall thereupon be merged with the Sheriff's Depdrtmenr, and all

sworn and civilian personnel, facilities, equipment, and funds of the Police Department shall be

transferred 1o the Sheriff’s Department. As of that date, Section 4.109 shall be repealed and thé

City Attorney shall remove the section from future editions of the Charter. The City Attorney

shall also re-write and re-number Section 4.127 and this Section 6.105 to reflect these changes.

(c) _On or before January 31, 201 1, the Mavor shall appoint four m.embers of the public

and the Board of Supervisors shall appoint three members of the public to a committee to study

the merger and make recommendations regarding its implementation. The Controller, City

Attorney, Chief of Police, and Sheriff. or their designees, shall also serve on this committee. The

Board of Supervisors may adopt any amendments to the Municipal Code it deems necessary to

implement the merger.

(d) The provisions of subsection (b) shall only take effect if. prior to noon on January 8,

2012, the Board of Supervisors makes the following three findings:

(1) That the merger will save the City money, as verified by the Controller or by

_ the Budget Analyst of the Board of Supervisors:

¢2) That the mer,éer will not diminish or compromise the rieht of citizens to file

complaints with the Office of Citizen Complaints regarding misconduct by a member of

the City’s law enforcement agency or that a member of the City'’s law enforcement

agency has not properly performed a duty: and

(3) That the merger will enhance public safety.

Iif the Boarc? of Supervisors fails to make these three findines bv noon on January 8, 2012, this

amendment shall expire and the City Attorney shall remove its provisions from future editions of

the Charter.

Supervisor Daly ‘
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fe) The Sheriff shall appoint, and at his or her pleasure may remove, an attorney, one

under-sheriff, one assistant sheriff and one confidential secretary.

APPROVED AS TO FORM:
DENNIS J. HERRERA, City Attorney

By: \ M//V%ﬂ (o~
THOMAS J. OWEN
Deputy City Attorney

Supervisor Daly .
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FILE NO. 100235 - FIRST DRAFT

LEGISLATIVE DIGEST
(First Draft, Dated 3/2/2010)

[Transferring the Police Department’s functions, assets and operations to the. Sheriff ]

A proposal to amend the Charter of the City and County of San Francisco at an election
to be held on November 2, 2010, by amending Section 6.105 and providing for the
repeal of Section 4.109, to transfer the Police Department’s functions, assets and
operations to the Sheriff. '

Existing Law

The Charter provides for an elected Sheriff. The Sheriff keeps the County Jail,
provides security in courtrooms and certain public buildings, and executes orders and serves
summonses and other official documents issued by the courts, the Board of Supervisors, or
City boards and commissions.

The Charter also provides for a civilian Police Commission appointed by the Mayor, a
Chief of Police nominated by the Commission and appointed by the Mayor, and a Police
Department. The Police Department provides basic law enforcement services within San
Francisco.

Amendments to Cljrrent Law

The proposal would merge the Police Department with the Sheriff's Department,
combining them both under the command of the Sheriff. The Police Commission would be
eliminated. The merger would happen on January 8, 2012. .

By January 31, 2011, the Mayor and the Board of Supervisors would appoint a seven-
member committee of the public to study the merger and make recommendations regarding
how to implement it. The Controller, the City Attorney, the Chief of Police, and the Sheriff
would also be on the committee.

On or before January 8, 2012, the Board would consider whether (1) the merger would
save the City money, as verified by the Controller or by the Board's Budget Analyst; (2) the
merger would not diminish or compromise the right of citizens to file complaints with the Office
of Citizen Complaints regarding misconduct by a police officer or sheriff's deputy or that a
police officer or sheriff's deputy has not properly performed a duty; and (3) the merger would
enhance public safety. If the Board did not make an affirmative finding on all three issues by
that date, the merger would not happen. ‘
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Joyce Hicks/OCC/SFGOV To Linda Wong/BOS/SFGOV@SFGOV

03/22/2010 12:48 PM cc

bece

Subject Re: Charter Amendment, Transferring Police Department's
functions to the Sheriff[)

Dear Ms. Wong, .
Attached please find the Office of Citizen Complaints’ written comments on the proposed charter
amendment transferring Police Department's functions to the Sheriff. Thank you.

Office Of Citizen Complaints' Comments on Proposed Charter Amendment Transferning Police Department Functions to Sheriff pdf
Joyce M. Hicks
Executive Director
Office of Citizen Complaints
25 Van Ness Avenue, Suite 700
San Francisco, CA 84102
Ty 4152417711
(Fy 415.241.7733
(TTY) 415.241.7770
www.sfgov.orgloce

Linda Wong/BOS/SFGOV

Linda Wong/BOS/SFGOV :
. To Ben Rosenfield/CON/SFGOVE@SFGOV, Peg

03/11/2070 09:58 AM Stevenson/CON/SFGOVE@SFGOV, Monique
Zmuda/CON/SFGOV@SFGOV, Starr
Terrell/MAYOR/SFGOV@SFGOV, Kate
Stacy/CTYATT@CTYATT, John
St.Croi/ETHICS/SFGOV@SFGOV, Edwin
Lee/ADMSVC/SFGOV@SFGQV, Bill
Wycko/CTYPLN/SFGOV@SFGOV, John
Rahaim/CTYPLN/SFGOV@SFGOV, Harvey
Rose/BudgetAnalyst'SFGOV@SFGOV, Cheryl
Adams/CTYATT@CTYATT

cc Angela Calvilio/BOS/SFGOV@SFGOV, Gabriela
{ ceza/BudgetAnalyst/SFGOV@SFGOV, Ken
Bruce/BudgetAnalyst/SFGOV@SFGOV, Debra
Newman/BudgetAnalyst/'SFGOV@SFGOV, Leigh
Kienker/CTYPLN/SFGOV@SFGOV, AnMarie
Rodgers/CTYPLN/SFGOV@SFGOV, George
Gascon/SFPD/SFGOV@SFGOV, Michael
Hennessey/SFSD/ISFGOV@SFGOV, Joyce
Hicks/OCC/ISFGOV@SFGOV
Subject Charter Amendment, Transferring Police Department's

functions to the Sheriff

Pursuant to Board of Supervisors Rules of Order Sections 2.28.4 and 2.28.6, attached is a copy of the
Charter Amendment, File 100235 for your review and comments.

Please review immediately and provide any written comments by March 22, 2010, to the Rules Committee
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THE POLICE COMMISSION

OFFICE OF CITIZEN COMPLAINTS

CITY AND COUNTY OF SAN FRANCISCO

Executive Director

March 22, 2010

To:  The Honorable Members, the San Francisco Board of Supervisors

From: The Office of Citizen Complaints

Re:  Office of Citizen Complaints’ Comments on Proposed Charter Amendment
Transferring Police Department Functions to Sheriff

The Office of Citizen Complaints has reviewed the proposed charter amendment that
if adopted would revoke Charter section 4.127, abolish the Police Commission and transfer
the operations and assets from the San Francisco Police Department to the San Francisco
Sheriff’s Department. While silent on oversight of the Office of Citizen Complaints, it would

appear that the Office of Citizen Complaints would report to the Sheriff under the proposed
amendment. -

Presently, under Charter section 4.127, one of the powers of the San Francisco Police
Commission is to organize, reorganize and manage the operations of the Office of Citizen
Complaints. The San Francisco Police Commission also nominates the director of the Office
of Citizen Complaints and has the sole authority to terminate the director of the Office of
Citizen Complaints. The proposed charter amendment provides that it would not diminish or
compromise the rights of citizens to file with the Office of Citizen Complaints, complaints of
misconduct or failure to perform a duty against law enforcement but it would appear to place
the Office of Citizen Complaints under the Sheriff’s jurisdiction.

Respectfully submitted,

NI,

Joyce M. Hicks
Executive Director
Office of Citizen Complaints

25 VAN NESS AVENUE, SUITE 700, SAN FRANCISCO, CA 94102 « TELEPHONE (415) 241-7711 « FAX {415) 241.7733 « TTY (415) 241-7770
WEBSITE: hip:/fwww sfgov.org/oce
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Proposed Study: Sheriff/Police Department Merger

TEXT FONT SIZE

Report ofthe .
1999-2000 San Francisco Civil Grand Jury

SUMMARY .

Our review shows that combining the San Francisco Po¥ice and Sheriffs Gepartments could yield some benefits. Severs] targe cliies have derived
substantiat benefits from such a consolidation. Benefits of such & consolidation for San Franciseo conld inclide a lower dropout rate, greater
eponomies of scale, possible reduction in duplicative administrative fanctions, coordinetion of departmenta! policles, Jower personnel furnover,
increased training and orientation oppertunities, and more efficient hixing,

The Civii Grand Jury recommends that San Frantisco convene an advisory commission to performn z detailed, in-depth study of the bepefits of a
merger between the Sen Francisco Police Department and the San Francisco Sheriff's Department,

BACKGROUND

Section 928 of the California Penal Code avthorizes the CSvil Grand Jury to review government tructure with respect to cost effectiveness. We
interviewed several San Francisco personnel from the Police and Sheriff departments regarding the possibility of a menger or mnsolidation between
the Police and Shexiff's deparyments. None of the personnel we interviewed were aware of any discussions either in the past or present that had
considered this jssue: however, these personnel also did not present any material ohjection to consideration of the concept. :

INVESTIGATION

The Civit Grand Juty reviewed experiences disewhere in the United States, primarily by way of information available on the Internet, where cities
and counties have studied consolidation or merger of servicas. Information avaitable on the Internet was substantial for several of the city/covnty
consolidation reviews, particutarly for the cities of Las Vegas and San Antonio. We also conducted phone interviews with personnel from several of
the affected Jocalities. Several notable cases are briefly discussed below. Appendix A presentsan overview of consolidations gither actual or
propos:d arouad the United States. We note that the list in Appendix Ais not exhaustive, but nevertheless comprises a good sample upon which to
make our recommendation that further review of consolidation within San Franciseo is warranted.

We also note that the eonsalidations diseussed sround the United States involved a variety of proposed types. For instance, many proposad mergers
are one or morecities within a sounty that are proposng to merge with connty services, while others involve only 2 propesal that police and sheriff
departments jointly ceoupy the same building. Since San Francisco is alreadya merged dity/county, someof the advantages such s economies of
scale may not apply to the same extent since some of their advantages have alreadybeen obtained. Hewever, at this point we cannot state whether
oF not there may be any further advantage to be gained in anyene ares. Therefore, we have included all arezs identified for improvement in our
disensson.

Further, we primarily review possible advantages to consolidztion. One would need fo study spplicable laws, and a variety of consolidation models
would nead to be reviewed. For instance, State of California law requires an slected sherdff for cach county. A full stady of these 2nd other aspects
should be done with the participation of a fill complement of all stakeholders, which is not possible within the jurisdiction and one-year term of the
Civil Grand Jury.

The City of Las Vegas and Clark County, Nevada

In 1973, the five police agencies in Clark County {(ark Cointy Sheriff's Department, City of Las Vegas Police Depariment, City of North Las Vegas
Police Department, City of Henderson Police Department and Bouider City Police Department) were consolidated into the Las Vegas Metropolitan
Police Department.

Consolidation of the agencies had been studied several years prior to 1973, centering on records, criminalistics, detention and communications a5
areas that might prove feasible for consolidation, The Committee performing the study concluded that fizl] eonsolidation of the five agencies was the
fmost practical solution, rather than 2 morelimited consclidation of one or more of the selected functiona) sreas, The consolidation was finalized by
Nevagn Senate Bill 340 (July 5, 1973), which provided that the new Las Vegas Metropdlitan Police Department be headed by the elected county
SheriHf (it was believed that an elected head would have more freedom from political pressure and would be more answerable directly to the public).
Senate Bill 340 also provided for a police commission and designated funding sources, The new department retained responsibility for operation of
the county fails, . .

Consalidation costs induded:

Short-term commiliments that covld rot be canceled {e.g., fleet purchases that had alreadybeen bid, resulting in the need to repaint new cars),
New uniforms;

Standardization of weapons;

Salary adjustents; and

Benefits package modifications.

The consolidation did not save money initially. However, as noted by a member of the staff in a phone interview, the consolidation has saved 4
substantial amount of money sver time and has also improved overall efficiency, sliminated duplication of fixed resources, increased porchasing
power, and increased teamwork. Several years ago, claims were made that the merger had not been cost-effective for the City of Las Vegas, but the
Metropolitan Police Department 2ssermbled statistics showitsg that in fact the merger still was cost-effective, and an initiative to disband the merger
was abandoned.

The City of San antonio and Bexar County, Texas

tn 1995, a City-County Government Commision was created jointly by San Antonlo and Bexar Countyto reommend arezs for functional
consolidation and to stidy the "prosand cons” of city-county consolidation,

As part of their review, the Commission performed case studies of nine other dty-county consolidations {nciuded as Appendix A to the San Antonio
consolidation study), including: Jacksonville, Florida; Indianapolis, Indiana; and Nashvitle, Tennesses, The Commision also reviewed 2 substantial
hody of political stience and public sdministration literature, a bibliography of which also isinctuded in #sreport.

The Coramission studied in detaif five functions that were simitar batween the city and county governments {parks, public housing, public works,
purchasing, and information systems). The Commission nsed four criteria in ther evaluation of the functional areas (efficiency, effectiveness,
equity, and accountability). Essentially, the Commission viewed consolidation as the unification of a majority of functions and/or offices to achieve
& more effective means for delivery of services. While the Commission did not choose te review police and/or sheriff services ag cne of their five
funcitional areas, it isclear that these and many other public services would need to be reviewed onoe the Bexar County voters give their 2pprowal to
move forward with the proposed consolidation.

The following Commission conclusions {as annctated) wonld apply not only to the functional areas and departments reviewed, but also to the other
areas that would be reviewed as part of a full consolidation:

+ Consclidation can improve efficiency by eliminating overlap and duplication of services. Additional gains tan come from economies of seale.

1 of4
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Evidence to support this banefit was substantial, For instance, Jacksonville reduced its combined city and county property tax by over 30 percent
and is ondyone of many success stories. (Issues that could be addressed in San Francisco include duplicate administrative costs that could be more
efficiently used in a shared environment, thus poessibly absorbing overtime ensts or allowing more police officers to be on patrol without increasing
departisental budgets.)
Censolidation can improve the effectiveness by eliminating problems of coordination and compatibility in service delivery systems. The San Antonio
study noted that it was possibie to be effective without necessarily being efficient. 'The study also noted that the areas that have gone through
consolidation often upgrade sarvice standards as part of the imptementation process and increase effectiveness as efficiency is achieved. {Only a
more in-depth review could estimate impact from this to San Francisco, but some areas that might benefit from review would indude which of the
Police or Sheriff departments woutd be more appropriate to accompany prisoners to San Francisca General Hospital for treatment.)
Consolidation can rectify inequities between city and county taxpayers. (This element would appear not ti: be a factor for any San Francisco review
since San Francisco is already a city/county.}
Consolidation can provide more accountability and responsiveness in Jocal government. (At present, we have no evidence that this elernent would be
a veason to initiste any San Francisco review.)
The Cormmission report concluded that there were potential substantial benefits to be geined by consolidation, and recommended that the issue be
permitted to proceed 1o a vote,

Northern York County, Pennsylvania

Ex 16g7, John T, Krimmd, Ph.D. (Depattment of Law and Sustics, The College of New Jersey) published an article ttled, "The Northern York
Cotnty Police Consolidation Experience: An Analysis of the Consolidation of Polica Services in Eight Pennsylvania Rural Communities,” in Policing:
An International Journal of Folice Strategies and Manegement (Vol, 20, No. 3, 1997). His study reviewed the experiences of the Northern York
Regional Police Department in York Conntyand similar police departments in the contiguous Lancaster County, both rural counties in
Pennsylvania. The article lso contains 2 literatura review summarizing a number of police department consolidations around the United States.

-

Dr. Xximunel's study identifies many advantages of consolidation, includiag:

more effective delivery of police services;

eliminating duplication of services;

provision of services previously unavailable, such as centralized record keeping, crime laboratories, and other specialized services;

better trained personnel;

Jower personnel furnover rate due to increased epportunities within the larger department;

costs for equipment axe reduced (purchasing in bulk)

hiring can bacome more efficient;

Iower insutance costs;

opportunity for innovation.

Discassion with Dz, Krimmad regarding his report indicated that one aspect of combining 4 sherif and police foxce is the increased opportunities to
provide training to futnre polica officers in the county jails. This familiarizes future police officers with the type of work and populations they will be
dealing with in the field. This also reduces the number of Police Academy graduates who leave the force once they encounter the realities of the
"streat,"

Dr, Krimimel's artide notes that, following consolidation, the Northern York Countypolice force provided police coverage to the same geographic
rea for 28 percent Jess total aggregate cost, with improvement in many aspects of department operation. A key companeat to successfal
consolidation is a carefu] pian; without such a plan, actual benefits may be fess than expected. Dr. Krimmel noted that, should San Francisce ever
proceed toward police and sheriff department consolidation, "before” and “after” data should be obtained.

»

.

.

-

Los Angeles County, California

Over the last seversl years, the Los Angeles (LA) County Shetiff's Office has shsorbed several other agencies, including the LA County Transit Police,
the Hawaiian Gardens Police Department, the Bell Gardens Pclice Department and the LA Community College Police Department, Discussion with
personnel from the LA County Sheriff’s Office indicates that in thecase of each agency absorbed, the absorbed agency’s budget has decreased by
approximately 36 percent, even in those cases wheve the personnel from the absorbed agency have received a pay increase. Some other aspects of
savings inelude background checks and physicals,

Similar to the comments madie by Dr. Krimmeél, the LA County Shexiff's Office has seen a direct benefit to its recruits by having combined jail and
poidng duties, The Sheriff's Office is able to give officers experience in the County jail prior to putting them on regular patrol, which has resuited in”
a much shorzer orrthe-job Jeaming curve by new officers and reduced total costs by ensuring that personnel who undergo training at the Academy
do not subsequently leave the force when presented with the actualities of the job. Furthermore, they generally become better officers, and overalt
the officers are more effective, '

The City and Countyof Denver, Colorado }

Most counties in the United States (or parishes in Loulsiana) contain one er more cities. The condition of one city and one county sharing exactly the
same boundaryis rather uigue, San Francisco is one of these city/counties, and Denver and St. Louis aze others. During our research, Honoluin
had been suggested as a similaz situation, but research shows that the County of Honolulu actually encompasses the City of Honoluiy and many
smatler dties, In 1970, the City of Indianapolis, Indiana, exparded its boundaries to inciude all of Marion County; however, there remaln several
other small townships within county borders that are not part of Indianapolis.

Denver has not explored & merging of police and sheriff forces. However, the City structure uses a model that reduces duplicetion of administrative
services, in that the departments of police, fire, sheriff and other safety organizations report to 2 Manager of Safety, who then reports to the Mayor,

Irterviews with San Francisco Personnel

Through interviews with personnel from the Police and Sheriff's departments, the Civil Grand Jury has identified several benefits that would arise
from a consolidation of the two departments,

Interviewaes indicated that the Police Department had been advertising avatlable jobs to, and recruiting officers from, the Shenffs Department
personng). Among the advantages to thePolice Department is that personne! from the Sheriff's Department are already essantintly trained and also
alresdy have familiaritywith San Francisco. Since Po¥ice Department pay is greater than that of the Sheriff's Department, the Shariff"s Department
in effect Alls Police Department ranks at the expense of their own hiring 2nd training programs.

Interviewees also noted that certain areas of jurisdiction could be better defined. For instance, in the case where police officers arrest someone who
then turns out to have medical problems (such as an abscess) that mast be taken care of prior tao being put in jail, the arrested person must first be
taken to San Francisco General Hospital for treatment. The process of waiting for and getting treatment for the arrested person can often occupy
several hours, which means that whoever has custody cannot do anything else since that officer must stay until the person is released back to their
custody. There is no clear policy as to whether this service should be provided by the Sheriff's or Police Department.

Also, interviewees noted that the police tratnee dropout rate after completion of training and being placed on the strevts is a significant factor in the
Police Department's inabitity to il all avaitable positions, which exacerbates the niced to work overtime in the Department. As noted above,
inclusion of training in countyjails as part of the police officer training process tends to reduce attrition.

CONCLUSIONS

Based on or review, the Civil Grand Jury believes that there is encugh evidence to suggest that it would be worthwhile to investigate more
thoroughly a consolidation of the Police and Sheriff’s departments’ We do not have evidence that either departroent is functioning inefficiently, we
only suggest that further efficiency might be gained by such a consolidation. Possible benefits inctude:

« lower dropout rate
« greater economies of scale

rof4
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possible reduction in duplicative administrative functions that will allow more emphasis on operational duties, which could be achieved without
veduction in staff {other locales have moderate to substantial benefit here)

courdination of departmental policies, rather than independent policies that run eounter to eath other

lower personnel turnover

ingreased training and orientation opportunities

more efficient hiring

We note that ot research has not identified any evidence of a merger that did not ultimately realize financlal savings or was subsequently undone.
The evidence reviewed by the Civil Grand Jury strongly indicates that the benefits of a merger outweigh any disadvantages. Consolidation
demonstrably reduces tosal city and countytaxes in at least some metropolitan areas and appearsto have substantially stowed the rate of tax
increase over an extended period in cthers. In every place, the wiimate impact depends on the service levels chosen and the specific provisions of the
conselidation.

Options for consclidation include complete merger ot several varieties of partial merger, including consolidation of functional areas such as
communication services, or a single administration office and administrative offfcer or diief (eg., Denver, which has a safety chief to whom the five,
shesff and police chiefs report).

RECOMMENDATION

We recommend that the Mayor and Board of Supervisors convene hearings and form a taskforce or commission to parform an in-depth stady of the
potential benefits to San Francisco by a consolidation of the Sheriff's and Police departments.

Reguired Response

Mayor

Board of Supervisors
Sheriff's Department
Policz Department

APPENDIX A
Cities/Counties that merged

municipal services (partial o fall) Internet Information Source

Anacondla - Deer Lodge Co, MT San Artonio study
Athens - Clarke Co., GA San Antonio study
Augasta - Richmond Co., GA San Antonio study )
Bator: Rouge - East Baton Rouge, LA San Antonio study
Columbus - Muscogee Co,, GA San Antonio study
Indianapolis - Marion Co., IN San Antonio study
Jacksenville - Duval Co., FL San Antonio stady
Lexington - Fayette bc., KY San Antorio stady
Nashville - Davidson Co., TN Sars Antonio sudy

Compton - Los Anglese Co., CA

Las Yegas - Clack Co, WV

Hawlidnsville - Polaski Co., GA
Bossemer City - Gaston Co,, NC

Chatlotte - MecKlerburg Co, NC

Drraper, Taylorsville, ete. - Salt Lake Co., UT

Sunnyvale - Dallas o, TX
Several cities - Westchester Co., NY
Several cities - Suffolk Co., NY

Several cities - Wassau Co, NY

Cities/Counties considering merging

services {partial ot full}l

San Antonie - Bexar Co., TX
Corpus Christ] - Nueces Co., TX
‘Tallahassee - Leon Co., Fl.

Los Angeles - Los Angeles Co, CA

Cormpton Police website

Salt Lake Tribune; Cincinatti
Enquires

GA State Bill HR 197

Gaston Gazette

Gaston Gazette; Cincnatti-Enguirer
Salt Lake Tribune

Sakt Lake Tribune

Tirmes Heralld Record

Times Herald Record

Times Herald Record

nternet Information Souree

San Antonio Study
San Antonio study

San Antonio study

County POA newstetter, CB5 Channel

20060, Plerce College Roundup, ete.

3o0f4
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Atlanta - Felion Co., GA

8t. Petersburg - Finellas Co,, FL
Grand Island - Hall Co., NE
Gastonia - Gaston Co., NC

Salt LakeCity - Salt Lake Ca., UT

New Orleans - New Orleans Parish, LA

Grover Beach - San Luis Chispo Co., CA

Buffalo - Erie o, NY
Lonisvitle - Jefferson Co., KY
Burtington - Boone Ca., XY
Durham - Durkam Co., NC

Severa} cities - Ulster Co,, NY

Contact SFGov

Francisco : Proposed Stu..

Reszarch Atlants, Inc.; Central
Atfanta

Action Plan

St. Petersburg Times

The Independent

Gasten Gazette

Salt Lake Trbuae

Salt Lake Tribune

The San Luis Obispo Tribune
Buffalo Rensissance Foundation
Cincinatti Enquirer
Cineinatti Enquirer

The Durham Chronicie

Times Herald Record

Accessibility Policies

City and Countyof San Franciseo ©2000-2010

http://www sfsuperiorcourt.org/index.aspx?page=268
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Police and Sheriff Merger

(OLA #: 009-03)
LEGISLATIVE ANALYS'i‘ REPORT
To: Members of the Board of Supervisors
Fro: Adam Van de Water, Office of the Legislative Analyst
Date: June 23, 2003
RE: Merger of the Policé and Sheriff's Departments

Summary and Scope of Work

Supervisor Daly, through the Budget Comumitiee and pursuant to motion Mo3-02, requested that the Office of the Legislative Analyst (OLA)
respond to the issues raised in the 1999-2000 Civil Grand Jury’s report "Proposed Stedy: Sheriff/Police Department Merger” and develop a
“roadmap" of the process by which such a re-organization could ocour. The "roadmap” should identify the organizations, deparimenis and
stakeholders that would play 2 role in the merger process and, to the extent possible, define these roles. Attention may also be given to other
governmental entities that have undergone similar mergers and the necessary steps required to enact such a merger. Finally, working with
the Controller's City Projects Group, please estimate the total costs and benefits of conducting such a merger.

Executive Suanmary

A report by the 1999/2000 Civil Grand Jury entitled "Proposed Study: Sheriff/Police Department Merger” found several potential benefits to
the merging of the Police and Sheriff's departments. These included, "2 lower dropout rate, greater economies of scale, possible reduction in
duplicative administrative functions, coordination of departmental policies, lower personnel turnover, increased training and orientation
opportunites, and more efficient hiring."

However, realizing these potential benefits would not be without al least initial costs. Unlike other jurisdictions that have completed law
enforcement mergers, the San Franciseo Sheriff's Department does not conduct investigative or patrol work outside of their mostly custodial
duties, Therefore, unless there is an emergency disturbanee in cooperation with the Police Depariment, there are currently few areas of
overlapping jurisdiction between the two departments.

Merging more than discrete functions would neeessitate the formation of a working group representing both departments, the Controlier's
Office and the City Attorney’s Office, with assistance from the Police Commission, the Office of Citizen Corplaints, the District Attorney’s
Office, and other public stakeholders. Should the City and County of San Francisco pursne a merger of the Police and Sheriff's Department,
this working group would need to: . :

» Evaluate operating policies and procedures including officer training, deployment, jurisdiction, use of force, weapons, uniforms, decals,
vehidle fleets, radio comumunications, and facilites;
» Work with the Police Officer’s Assaciation, Deputy Sheriff's Association, and SEIU Local 790 to normalize salares, benefits, training, and
union representation; and
» Establish a coordinated oversight function and means of responding to citizen complaints to suceeed the Police Commission and Office of
Citizen Complaints.
Overall costs and savings of law enforcement mergers have depended largely on both the numbers of personnel involved in the merger and
the relative ease of combining fiznctions and standardizing salaries and benefits.

The Office of the Legislative Analyst surveyed ten jurisdictions that have effectuated law enforcement mergers in the past thirty years and
found that the short-term net financial impact ranged from real cost savings of nearly $1 million to net real costs of nearly $4.5 million.

Background .
San Franeiseo is the only City and County in California and is therefore the only furisdiction with a state-mandated county Sheriff that shares
the same border with a local police department; In most California counties, the Sheziff has both custodial responsibilities (maragement of
the jail and court systems) and patrol duties (providing law enforcement in the unincorporated parts of the county and, in some cases, for
smaller municipalities within the county.
In San Francisce, the Skedff is responsible for prisoner custody and transport, jail and warrants management, election security, court and
building security, and enforcement of all civil court judgments. The Police Department handles all street patrol, crime prevention and
investigation, traffic interruption, airport security, issuance of certain permits and licenses, and enforcement of state and locz_:l laws.
Despite sharing & contignous border, there are currently few areas of overlapping jurisdiction between the Police and Sheriff's Depariment.
According to the two departments, the orly arsas where the departments’ jurisdictions overlap, or could overlap, are:

e Short-Term Custody — the Police Department has holding cells in each of its 10 district stations and at the Hall of Justice where intakes
are temporarly held until transported by the Sheriff for boolking. Oceasionally there is overlap between the two departments in this time
period between arrest and booking;
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« Emergency Disturbances - At the request of the Police Chief, the Sheriff provides periodic support to the Police Department during
emergency disturbances (such as the civil anti-war protests in late March and early April)

« Building Security - 'The Shexiff provides security for the courts at the Hall of Justice and the Civil Court House, City Hall, the Department -
of Child Support Services, the Emergency Communications Center, and the Community Assessment and Referral Center, while the
Police Department provides security at the Hallof Justice.

« Prisoner Transport— the Sheriff provides intrastate transport of arrestees from district police stations and transports inmates to and from
court, the hospital, and othér counties and state facilities. The Police Department transports arrestees to and from states outside of
California.

The Sheriff has recently assumed responsibility for a number of functions previously performed by the Police Department. Responsibility for
prisoner transportation and warrant management, Institutional Police at San Franeisco General Hospital and Laguna Honda Hospital, and,
most recently, fingerprint services was recently transferred from the Police Department fo the Sheriff,

Staffing and Budget

Public protection accounts for a major portion of the discretionary part of the budget. Taken together, the nearly 4,000 personne] and over
$400 million in combined budgets of the San Francisco Police and $heriff's Departments comprise just over 13 percent of the City’s total
General Fund budget and 12 percent of all citywide personnel, Should the Board of Supervisors initiate & full consolidatior: of the San
Francisco Police and Sheriff's Departments, therefore, it would be the largest U.S. law enforcement merger since 1995.

Table 1 below details the total personnel, operating budget and primary union represeéatation of each department as allocated in the Fiscal
Year 2002-2003 Annual Appropriation and Salaty Ordinanees.

Table 1: San Francisco Police and Sheriff's Department Staff, Budget, & Representation
FY 2002-2003 Total Budget 2 : :
# of Total Personnel Primary Unr:en i
' (% General Fund} Representation
Police 2,005.64 _ $307,471,724 Police Officer’s Association,
Pepartment (r2%) SEIU Local 790

Sheriff’s 970.66 $113,672,033 Depuly Sheriff's Association, 1
Department (83%) SEIU Localyoo l
- - et et A R 1 o . S U

Current Law

City Charter Sections 4.109 and 4.127 provide the authority for the San Francisco Police Department arid Police Comumission and Section 4 of
Article 11 of the California Constitution and California Government Code Section 24000 et. seq. provides the necessary authority for the San
Francisco Sheriff's Department. Merging the Police Department and the Sheriff's Department would therefore require the Board of
Supervisors to take one of the following two actions:

1. To menge the Police Department into the Sheriffs Depatiment: Submit a ballot proposal to the voters to amend Charter Sections 4.127
and 4.109. In order to place this on the November 4, 2003 ballot, this would require Rules Committee action between June 18 and
July 9, first appearance at the Board of Supervisors by July 14, and submittal to the Director of the Department of Elections by July
28.

2. Tomerge the Sheriffs Department into the Police Department: Submit a formal request to the City Attorney to determine whether
the State Constitution and Government Code grants the City and County the plenary authority to merge the functions of a state-
mandated elected office into a department authorized by City Charter.

Mergers in Other Jurisdictions

Table 2 below shows a survey of ten law enforcement mergers in other jurisdictions over the last 30 years, presented by the nsmber of
personnel affected by the merger. Only five jurisdictions had completed financial analyses of the net costs and benefits of their law
enforcement merger. Three resulted in net cost savings and two resulted in net additional costs.

Cost savings resulted from the consolidation of facilities, contracts, radio communieations, and training resources and personnel. Additional
costs resulted from adding additional on-call hours and, most significantly, selecting the higher of the two pay scales and benefits packages
and extending then to all personnel within each newly merged classification.
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Table 2: Law Enforcement Mergers in Other Jurisdictions
Number of
Completed Mergers Year Affected Injtial (Cost)/ Savings 4
Personnel 8
1. New York - NYC Transit Police and NYC Housing 1995 7,000 Not Available 5
Authority Police Department merged into NYPD
o Kentucky ~ Consolidation of Louisvilie and Jefferson 2003 1,802 Not Yet Available i
County Police Depts.
e Nevada -~ Consolidation of the Las Vegas Police 1973 987 ($4,456,400 eost) '
Depariment and Clark County Sheriff's Department - (salaries, benefits, uniforms, and
weapons} i
e Florida ~ Consolidation of Jacksonville and Duvall County 1967/8 || 670, plus civilian Not Available
Governments . .
o California — California State Police merged into California 1995 337 $990,689 savings (facilities and |
Highway Patro} eoniracts} !
o California — Metropolitan Transportation Authority Police 1997 312 Minimal savings
Dept. merged into LAPD and LA Sheriff's Depariment {training & radic communications) |
e North Carelina — Mecklenburg County Police Department 1993 300 Not Available
merged into Charlotte City Police Department
o New York ~ Lancaster Village PD/ Town of Lancaster PD 2003 67:5 Not Yet Available
Merger finalized 4/1/03
» California — Consolidation of Larkspur and Corte Madera 1980 39 $193,752 savings
Police Departments (personnel, vehicles,
communications, and administrative :
services)
» California — Sacramento County Marshall's Office merged 1986 37 ($84,000 cost) |
into Sacramento County Sheriff's Departiment {savings due to conversion of sworn {‘
to non-sworn positions offsetby |
adding on-call deputy hours)
Proposed Mergers Action Year . Reason Cited
1. California-- Los Angeles Board of Ajrport 2002 | Proposed Charter amendment seen as too risky “in the
Airport Police/LAPD Commissioners current environment of heightened security needs.”
Rejected
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« California -~ East Palo Alto PD/ City Council Rejected 1955 East Palo Alto wanted to retain local control of their
San Mateo County Sheriff police functions but have, since April 1993, contracted
out all investigative services to the San Mateo County
Sheriff's Department. ' :
« Indiana -~ Indianapolis PD/Marion None N/A Indianapolis and Marion County entered into a unified
County Sheriff government plan 32 years ago but never consolidated

police and sheriff despite favorable public opinion polls,
The primary obstacle was seen as a political struggle
between the Mayor of Indianapolis and the Marion :
County Sheriff. i

Merger Considerations
Initiating a merger between the San Francisco Police and Sheriffs Departments raises more questions than it answers. A working group
comprised of xepresentatives from the Sheriff, Police, City Attorney, and Controller’s offices — with consultation from the District Attorney,
the Police Commission and the Office of Citizen Complaints — would need to address numerous legal and structural considerations. Merger
transitions could occur gradually, beginning with those newly merged divisions that combine personnel and/or responsibilities of the
formerly separate Police and Sheriff's Departments,8

Considerations for the working group, therefore, include:

« Procedures and Equipment - Disparate operating policies, procedures and equipment would need to be standardized including officer
training, deployment, jurisdiction, use of foree, weapons, uniforms, decals, vehicle fleets, radio communications, and facilities. Divisions
remaining separate could continue o have different procedures and equipment that best match their job descriptions and could delay
expenditures such as new vehicle or uniform acquisition,

Wages and Benefits - Other jurisdictions experienced significant personnel conflict immediately after consolidation. This was primarily
due to inevitable differences in institttional enltures and departmental allegiances but also included resentrent over differences in
salaries and benefits. As part of any merger proeess, the working group would need to work with the Police Officer’s Association, the
Deputy Sheriff's Association, and SETU Loeal 790 to normalize salaries, benefits, and union representation, especially where police
officers would be working alongside deputy sheriffs. :
Oversight and Citizen Complaints ~ FThe Chartér establishes strong oversight measures for Police Department accountability through the
Police Conmmission and the Office of Citizen Complaints, Merging the Police and Sheriff's Departments wouid necessitate a review of
these cxtxzen protections to ensure that departmental accountability is not eroded.

L]

Cansolzdanon of Funetions — Mergers and consolidations offer opportunities for increased efficiencies resulting from the elimination of
overlapping services and duties, The working group may wish to explore specific administrative, manageria), and/or commission
functions that could be reduced from such a merger, ncluding consideration of voler-approved Pioposition D which mandates a
minimum of 1,971 sworn officers in the Police Department. :

-

" o Training and Recruitment — Police officers and deputy sheriffs, due to their differing responsibilities, receive very different training. The

working group may wish to also consider whether training functions could be consolidated and/or training programs altered to reflect
merged duties.

Conclusion
Merging the San Francisco Police and Sheriff's Departments would represent the largest law enforcement merger since 1995 and has the
potential to provide the City with long-term cost savings due to reduced administrative and managerial costs, lower personnel tumover, and
shared eguiprent and facilities.
However, there are few areas of overlapping jurisdiction between the Police Department which provides all law enforcement and patrol
operations and the Sheriff who has responsibility for the jail and court systems. The experiences of other mergers nationwide have shown
that law enforcement mergers face potentially significant up-front costs from salazy and benefit equalization and standardization of
equipment and decals. )
The net financial impact to the City and County of San Francisco will depend on what functions the working group proposes to merge as well
as the ease of the merger transition.

Initiating a merger of the San Francisco Police and Sheriff’s Departments is a policy matter for the Board of Supervisors.

+ That year 7,000 personnel from the New York City Housing Authority and Transit Police Depanmeﬁts were raetged into the New York
Police Departinent.

2 Excludes departiental supplemental appropriations.
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3 In consolidations all employees are considered affected. In 2 merger, only those that were employed by the department merged into another
are considered affected.

4 In 2004 inflation-adjusted dollars. Note: These are short-term merger/consolidation costs and savings collected by the department’s fiscal
divisions and/or the eity/county manager. They do not include savings due to long-term efficiencies or costs associated with changed duties
as these figares were not available.

§ Acpording to NYPD Transit Bureau Deputy Inspector John Cassillo, financial data regarding total costs and savings of the NYC Transit
Police, NYC Housing Authority PD, and NYPD were never publicly released.

6 This could include aréas of share jurisdiction that do not require additional training such ag, for instance, arrestee transport, warrant
management, and building security.
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