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RECREATION MAGNITUDE

The purpose of this study is to display thé magnitude of the recrea-
tion industry in the United States and the importance of that industry,
and the opportﬁnities which it provides, to the American people.

Recreation serves a multiplicity of markets rather than a single

or small number of markets as do most industries. Direct or indirect
benefits accrue to sporting goods and clothing manufacturers and dis-
tributors, grocery stores, motels and hotels,.restaurants, gésoline
stations, marinaé and a host of other business interprises as a result
of recreation activities. This sitﬁation makes measurement of the
economic benefits to the private sector extremely difficult to assess.

Due to this multiplicity of markets accurate data is difficult
to obtain. The data contained in this rééort represénts a variety of
time periods and comes from a variety of.sources. Althoggﬁ specific S P
may not be completely dependable, the trends which the data OVEfWhelHthgly
suggest cannot be ignored. The recreation industry is big business ang
the Corps of Engineers plays a significant role in that industryt

In order to attempt measurement of the recreation industry and whgy
role 1s played by the private, State and local and Federal sectors and yhere

the Corps of Engineers fits into the overall picture the following Pavameters

have been used:
""" a. Economic impact.

b. Acreage

¢. Shoreline miles
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d. Visitation

e. Capital investment

£, Operation aﬁd maintenance expenditures

g.. Personnel

h. Projections of future use.

A graphic description of how each sector fits these categories is at
Table I. A similar graph which shows management of Corps projects by

agency I1s at Table II.

LECONOMIC TMPACT

The magnitude of thé recreation program in this country can be judged
by the following quotes from the Hearings before the Subcommittee on
Environmental Problems Affecting Small Business of the House of
Representatives Select Committee on Small Business, 24,28 and 29 February
aud 13 March 1972;

"The United States Travel Agency in the Department of Commerce says
that for every $10,000 to $12,000 spent by tourists in this country, one
job is created, and for every 100 people employed in the travel industry,
60 to 100 backup jobs are created in related industries. With our present
unemployment situation, encouraging tourism seems a cheap way to solve a
nagging problem." (Congressman J. Herbert Burke, Florida)

"The ex;ct dimensions of the recreation and tourism industry are
difficult to assess if for no other reason than it overlaps with,
and is complemented by, a wide fange of reiéted industries and economic
activities, ..However, conservative estimateé have been made on an annual.

basis by the Department of Commerce which give us some idea of the general
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magnitude of the industry in relation to the total U.S.” economy. During
the recent decade of the sixties, for Instance, while GNP rose from
$503.8 billion in 1960 to $974.1 billion in 1970 at an annual rate of 6.8
percen? per annum, personal expenditures on recreation grew from $18,3
billion to $39.0 billion at an even higher rate of 7.9 percent., This
yielded an increase in the percentage of GNP devoted to recreation from
3.6 percent to 4.0 percent." (Congressman Seymour Halpern, New Ybrk).

The National Tourism Resources Review Commission, created by Congress
(PL 91-477) 21 October 1970, reported that tourism gpending.totaled
$50 billion in 1970. The Commission projected tourism spending to increase
to $127 billion by 1980 and to total nearly a trillion dollars for the
decade. They further reportéd that: "For every four dollars of iupome
generated in 1970 in activities directly serving tourism - lodging, trans-
po;tation and food service - another three dollars were generated in
indifectly related activities such as ag;ic&lture or real estate."

An Information sheet concerning the Report of the Subcommittee on
Environmental Problems Affecting Small Business, the Report of the.
National Tourism Resources Review Commigsion énd data obtained from the
Fédefal Energy Office is at Tab A,

The Nationwide Qutdoor Recreation Plan =~ states:

"A report to the President prepared b; the Bureau of the Budget re-
veals that in fiscal year 1965 some 2,470 concessionaires had private in-
vestments valued at between $260 million and $290 milliOn on Federal recrea-
tion lands and waters. These included hotels, motels, trailer and

other camping sites, restaurants, stores, service stations, marinas,

1/ A Legacy for America, 1973, Bureau of Outdoor Recreation
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and skiing a;eas constructed and operated by private interests under con-
tracﬁural arrangements with the National Park Service, Forest Service,
Army Corps of Engineers, Bureau of Sport Fisheries and Wildlife, Bureau of
Reclamation, and Tennessee Valley Authority."

Two recent studies of Corps of Engineers lakes further amplify the
economic ramifiéations of recreation. In August 1973 the Oklahoma State
University published "The Fconomic Impact of Tenkiller Ferry Lake." This
study found that the value of the total recreation experience at Tenkiller

Ferry Lake ranged from $10.2 million to $21.5 million during 1972 only

depending on the method used to determine the benefits although recreation

was not an original authorized purpose. Flood control and hydroelectric

Jower were authorized purposeé of the project but have yielded much less
benefits; $3.2 million and $6.3, respectively. Tenkiller Ferry lLake attracted
a total investment in recreation equipment of approximately $120‘mi11ion

in 1972 alone. |

"The Impact of the Denison Reservoir on Surrounding Counties' by the
University of QOklahoma, June 1972, states that over $250 million in retail
sales in the surrounding counties resulted from recreation at the project.
This study states that Denison Reservoir has yielded $30 million in benefits
for flood control and $17.5 million for hydroelectric power.

An information sheet regarding these two studies is at Tab B.

The newspaper article from the Southern Indiana Courier - Journal and
Times, Tab C, discusses the increased tax valuation caused by the develop-
ment of Mansfield Lake by the Corps in Indiana,

The following statements are quoted from presentations made at the National
Oceanic and Atmospheric Administration's Marine Recreation Conference in

Newport Beach, California, 2-4 October 1975:
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”Some.fecreational pressure could be taken off the coastlines, if adequaté
water recreational facilitiés were developed inltand."

"Boating activity will soar in the years ahead - from 50 million parti-
cipants this year, to 93 million by 1980 and upward of 150 million by the
year 2000, according to government researchers,"

| "Recreation is not only a necessity for our nation's well-being, it is
also a vital industry which contributes more than $100 billion to the
nation's economy and‘employs more than 4 million people."

"Our tightly-clustered urban population iz located, in many cases, closer
to watev-oriented recreational opportunities than it is to forests, woods
and other outdoor recreational attractions. Development of more and better
acreational outlets on these waters can produce ample recreation attractions

which can hopefully be used with a minimal amount of environmental complications."

ACREAGE
The Nationwide Outdoor Recreation Plan,g/ prepared by thé Bureau of

Outdoor Recreation, points out that Federal land management agencies control

a total of 740.3 million acres...Of this total, 266.7 million acres are pri-

marily used for public outdoor recreation purposes. State agencies manage

41,7 million acres and local agencies manage 10,6 million acres to complete the

balance of nearly 320 million acres available for public use, 1In addition, .

the Nationwide"Outdoor Recreation Plan states that 23 million acres is in

the recreation estate of the private sector., A breakdown of this'information

is at Tab D.

1/ O0BC Legislative Ledger, 14 November 1975, Outdoor Boating Club of America
2/ ibid .

I
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at recreation areas managed by the private sector is difficult to determine.
e ' . 1/ .
The Ndtionwide Outdoor Recreation Plan— states that 85,000 commercial
enterprises received 1,150 billion recreation visits during 1965. Visitation
by management agency is shown at Tab F.
Using the foregoing information visitation per acre can be computed
(Tab G). The Corps accommodates 32 visitors per acre; a use figure

well above any other Federal agency.

CAPITAI, INVESTMENT

Capital investment for recreation facilities by the Federal, State
and local sectors exceeds $800 million dollars annually. The latest
available data indicate that Federal land managemenl agencies spent $277
million for capital improvéments during 19722/and State agencies spent $126
million for capital improvements during 1970§/. An additional $192 million
was expended by the Bureau of Outdoor Recreation in the Land and Water Con-
servation Fund program for recreation devélopment in 1972; This program re-~
quires 50-50 natching by non-Federal public agencies, resulting in a 1972
expenditure of nearly $400 million. An additional $101.6 million was ex-
pended by Federal agencies é'/for land acquisition from the Land aﬁd Water
Cons ervation Fund. Data regarding capital investments by local agencies
below the State level equalled $126 million. Data for private entrepreneurs
are not available. During 1974, the Corps gxpended S$44 million for capital

improvements at recreation facilities. Data regarding cepital investments

are at Tab H.

1/ ibid
. 2/ 1972 data furnished by Bureau of Outdoor Recreation, unpubli;hed
3/ .State Park Statistics, 1970, National Recreation and Park Association
4/ U.S. Forest Service, National Park Service, U.S. Fish & Wildlife Service,
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OPERATTON AND MATNTENANCE

Opcration and maintenance expenditures for recrcation facilities
exceed $450 million annually. The latest available data, the same
sources as for capital expenditures, indicate that Federal agencies
sﬁent over $272 million for OM in 1972 while State agencies spent
over $177 million in 1970 for OM activities. The Corps spent $54'

million for O&M activities for recreation, fish and wildlife and

_ other natural resource management activities in 1972, Although

this represents nearly 20% of the total Federal O&M expenditure during
1972 these figures are somewhat misleading sincé, at that time, a
breakdown in the Corps O§M accounting System was not in effect and

all natural resource operation and maintenance expenditures were lumped
together with O§M expenditures for recrection résulting in an inflated.

figure for the Corps, During 1975, the first year the Corps accounting

. system separated recreation and natural resource 081 costs, $7.5 million was_ .

spent for natural resource management and $45.,9 million was spent for recrea-
tion management by the Corps for a total of $53.4 million. This represents
10.7% of the total Corps 0&M for 1975 and further shows no substantial in-

crease over 1972 expenditures., O&M data are at Tab I,

PERSONNEL
During 1970, 34,334 State Park personnel were employed in the United
States. 39% of these employees were full-time, year round while 61%

were seasonal and part~time, Nine percent, or 3,391, of this total were

1/

—

professional or technical State Park personnel .

I/ sState Park Statistics, 1970, National Recreation and Park Association
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The Bureau of Outdoor Recreation reports that 18,146 personnel were
empléyed in recreation-resource management activities by Federal land
management agencies during 19727 ., 6,424 of these employees were
seasonal or part-time, and 11,722 were full-time permanent. A chart show-
ing these data is at Tab J.

The Office of Management, Civil Works Directorate, reports that Corps
éivilian employment totaled 34,406 as of 30 June 1975, including GS and
WB personnel. Nearly 63% of the total Corps personnel, 21,597 employees,
held GS ratings. Of the Corps-wide total GS‘employees, 4,130 (19%)
were assigned to Comstruction-Operations Divisions and 1,700 (7.8%)
were assigned to Recreation-Resource Management activities., This
latter figure includes personnel assigned to Divisions other than
Construction-Operations. These data include both full-time, pe?manent
and part-time, temporary personnel. Tabulation of these data are at Tab K.

The average GS rating for all Corps full—time, permaﬁent personnel
ig GS=8., The average for Consﬁruction~0perationg Divisions is GS-7,
and the average for Recreation-Resource Management Branches is GS-6.

No average GS ratings for other Federal land management agenéies are
available., However, the OCE report "Corps of Engineers - Resource
Managers', dated July 1969, pointed out the wide margin bgtween grades,
as Weli as_ranger staffing between fhe Corps and the National Park
Service. For example, Lake Lanier at that time had an attendance of over
8 millién. -The Corps manager was a GS~12 and he had a permanent staff

of 33, including 5 rangers. Lake Mead National Recreation Area had an

i/ Includes National -Park Service, Bureau of Land Management, Burecau of
. Reclamation, U.S. Fish & Wildlife Service, Tennessee Valley Authority
& Corps
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Efforts have been made to upgrade the Corps ranger staff and the GS
ratings of Resource Managers since these two studies were conducted,
but progress has been rather slow. We now have three GS-13 Resource
Managers. One of these managers is at Lake Lanier; another is responsible
for Bull Shoals and Norfork Lakes. The Manager at Table Rock Lake was just
recently promoted to GS-13. The Corps staff contained 414 permanent

rangers in 1974,

1/

The following is quoted from the Land Use Study:

"Evidence developed by the National Recreation and Park Association
\NRPA) indicates that one ranger is needed for every 250,000 visits.
Based on 339.1 million visits in 1973, a total force of 1,360 rangers
would have been required. Instead, in 1973, there were only 310 per-
manent rangers and 516 temporary rangers. If the temporary raﬁgers
worked during the 3-month peak season, the total force for 1973 would

be 439 rangers or 921 less than was required."

PROJECTIONS OF FULURE USE

Between 1960 and 1970, 24 million people were added to the .population
of the United States, increasing the total to 203.2 million. BOR's
Nationwide Outdoor Recreation Plan indicates a possible increase of between
57 and 96 million by the year 2000 based on data which they obtained
from the\Bureau of the Census. State population densities currently-
range from.over 1,000 people pef square mile toAlesé than 5 people
petr square mile, About 70 percent of our population lives in metropoli-
tan areas which occupy less than 2 perceﬁt of thé nation's land area.

About 90% of all Americans are under 65 years of age, and about 44%
of our population is'in the adult category - 25 to 65 years of age.

11
1/ Study of Land for Recreation and Fish & Wildlife Enhancement, Mﬂzé 1975
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Medium family.income of Americans rose from $5,620 in 1960 to
‘$10,285 in 1971. The Bureau of the Census predicts that the average
family income may reach $15,000 by 1990, 1In spite of increasing affluency,
8.3% of American families now earn less than $3,000 per year, and an
additional 16 percent earn less than $6,000 per year. This segment of
the population, along with the handicapped, children and the aged, is
most dependen? on public gecreation facilities near to home,

Mobility and more leisure time, combined with population increases
and greater buying power discussed above, serve to generate additional
demands for public recreation opportunities. Better highways and mass
transpértation gystems and trends toward the 4-day work week and longer
vacation benefits have had their impacts on the recreation industry.
Trend lines indicate that these impacts will continue to increase;

To date, no decrease in recréétion activity can be attribpted
to energy shortagésb In fact, attendance-at recreation areas has
continued to increase, although shifts in use from remote areas to those
located near metropolitan areas are occurring. A discussién df projected
trends in recreation use is at Tab M.,

‘The Land Use Study™ projects the following increases for selected

recreation activities in the United States by 1980:

1/ ibid.

12
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Total No. of Total No, of

: Days 1970 Days 1980
Activity (Thousands) (Thousands)
Boating 484,994 710, 490

. Swimming 1,947,828 2,573,080
Hunting 204;231 ' 211,450
Camping '419,559 488,906
Picnicking 574,756 ‘ 649,702
Fishing 575,825 670,312

The Study further states that '"the present Corps WRDP system
coﬂxibutes significantiy to Federal, State, and local recreation and
fish and wildlife inventories. Corps land comprises:

(1) Approximately 1.2% (378,028 acres) of the land in USF&WS
refuges and game ranges. i

(2) Approglmately 8,06% (475,826 acres) of state park acreage
and 9.1% (1,440,245 acres) of state fish and wildlife lands .

(3) Appfoximately 2.4% (22,412 acres) of the area in municipal'park
systems and 1,8% (23,061 acres) of the land in county recreation use.

Most Federal land is 1bcated in areas remote from population
centers as shown on the map at Tab N, However, about two-thirds of the
413 Corps lakes are located within a f;ft& mile radius of Standard Metropoli-
tan Stati;tical Areas (SMSA). The location of Corps projects relative
to SMSAs can be seen on the map at Tab O.

_If the predictions outlined above prove to be correct, and the
trend of increasing leisure time continues, the Cérps lakes will be

in an excellent position to continue to serve these growing

13
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population centers, The lakes will also suffer from problems that are
typical of areas subjected to intense public use. The problems of en-

croachment, vandalism, law enforcement and environmental degradation

are the most obvious.

Corps lakes will also continue to provide recreation opportunities

for the young and older residents of our inner cities.

14
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- [ORUE

popular typés of putdoor recreation. In 1965, 83 million, or 40% of all
Americans'participated in this activity. A study of this activity revealed
that age, education, and income level had ve%y little influence on the type of
person who parficipated. Peoéle who participated the most in hiking were in

the $3000.-$6000., per year income bracket.

Bicycling is another non-polluting activity that is popular with lower income

families (607 of the total families who bicycle earn less than $8000./yr.) In

1965,‘41 million Americans bicycled. By the year 2000, it is estimated that 85
illion Americans will participate in this activity. Paved bicycle trails are

in great demand by the public, yet theixr avai]abilityvis greatly limited, Isolated

plenicking facilities (grills, tables, etc.) could be located along the trail to

accomodate full day bike hikes.

Camping is experiencing an upward trend in popularity also. The people who

go camping are doing so on more occasions than formerly. Man's psychological

need to be in a natural environment, the chance to meet other campers, and the
growing costs of vacations (motels, meals etc.,) all contribute to this trend

in weekend outdoor living. The relatively low cost of camping also appeals to
the 1owerlinco$e.section of our population. Data indicates that in 1965, 35%

of the people who camped earned $6000.0/yr or less.
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To provide maximum enjoyment for tent campers, thelr campgrounds should be
located in a different and more isolated area than those for tent trailers

and motorhomes.

Recreational areas and facilities are also excellent locations to carry out
public relations with the taxpayers of America., By providing trained personnel
at Corps Recreation Sites, tours and interpretive programs could be provided
(general public, scout groups; schools, etc) that would foster an'environ~
mentally aware' image for the Corps. Perhaps the beneficial effects of

this public contact is the biggest payment for an increase in recreation

facilities,

Predictions of changes in-use for six recreation activities were made in
the Land Use Study. The activities studied were boating, swimming,

hunting, camping, picnicking and fishing. A summary table of the pre-

dicted changes for these activities between 1970 and 1980 follow.

SOURCE 3

The Recreation Imperative, Sept 1974, a draft of the nationwide outdoor

recreation plan prepared by the Department of the Interior,
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attendant new recreation experiences. It might
also increase the need to develop innovative
means of protecting or “resting” some recrea-
tion resource areas.

Vacations and holidays have become increas-
ingly important in the reduction of working
hours in America. Not long ago, vacations and
paid holidays were enjoyed mainly by man-
agers, officials, and professionals. Since 1960,
paid vacations have become widespread. By
1968, two-thirds of private nonfarm_ workers
received a paid vacation. From 1960 to 1969,
total vacation time increased almost 50 per-
cent. Average vacation length increased from
1.8 to 2.2 weeks.

Studies in 1960 showed that most vacations
were taken in July, August, and June, with pop-
ularity ranked in that order. However, the per-
centages of people taking vacations during
these months in 1969 were lower than they had
been in 1960, reflecting “off-season” vacation
shifts. Months that gained the most were Apri!
and October. Even greater shifts may be in
store as winter sports gain popularity with the
help of recreation tools such as off-road
vehicles.

While these trends—shorter workweek, more
flexible employment schedules, more three-day
weekends, and year-round school—will act to
increase leisure time, they will also help to
meet the “peak load” problem. Many recreation
areas now- must meet tremendous bulges in
demand, generally in the summer months and
on weekends. As a greater part of vacation time
is spread over the year, this peak load problem
is diminished. Spreading vacation times also
would reduce the need for part-time summer
recreation help and provide more year-round
professional employment opportunities.

Earlier retirement is another trend that has
important ramifications for recreation plan-
ning. More and more Americans are retiring
before they reach age 65, and the trend likely
will continue as more industries and com-
panies make it economically attractive for em-
ployees to retire at an earlier age.

At present, less than 50 percent of the Nation’s
work force is covered by pension plans, and
many people interested in early retirement find

EAMFERE

FEPEE Y

that it is not economically feasible. Extended
plan benefits and increases in the number of
persons eligible for such benefits will have a
great impact upon the use of recreation facil-
ities by older persons. Trends toward both in-
creased pension benefits and increased cover-
age are established and are expected to con-
tinue.

Recreation areas already are feeling the impact
of increased numbers of the retired. Retired
persons are taking to the road in increasing
numbers. The “camper” trailer or motor home
has given them flexibility and independence to
travel widely and economically.

RECREATION TODAY

The following section looks at the general
recreation situation today in various geograph-
ical settings and points to areas where oppor-
tunities for action exist. Figures 2-4 and 2-5
give a general picture of the current public
recreation system in relation to population.

Central City.

The major administrative problems in central
cities are obtaining adequate funds for opera-
tion and maintenance of existing park and
recreation areas and for developing lands al-
ready acquired. Many cities are unable to con-
tinue new land acquisition until areas already
held are properly developed.

13
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LETTER GF TRANSHITTAL

DEPARTMENT OF THE ARMY
WASHINGTON. D.C. 20310

| July 2,1975 .
b <
Honorable Carl Albert
. Speaker of the House of Representatives
Dear Mr. Speaker: .
\
i Tran.mitted herewith is my Report of the Secretarv of the Armv to the
Congcess on Vicitor Protecrion Services at Corps of Engineers Lakes,

together with recomendations as authorized and directed by Section 75
of the Water Resources Developzent Act of 1974 (Public law 93-251).
My summary and findings report (Incl 1) and main study repo:t (Incl 2)
orovide for a program to improve the level of visitor protection at Corps
| _oi Eangineers lakes. The main study contains data which supports these
! visitor protection measures: (a) Provide thc same legal protectioa to
! Corps civilian employees engaged in law enforcement type activities as is
: presently provided to other Federal employees by amendIng Section 1114 of
! Title 18, United States Code; and (b) Authorize the Secretary of the Awxmy
to contract with State and local law enforcement agencies for increased
law enforcement services at times of peak demand by amending P.L. 92-82,

I have zttached drafts of legislation with explanatory comments to imple-
ment recormendations (a) and (b) of the study:

Leegnl Protection to Corps of Engineers Zivilian Employees /[Inci 3)

The fizsc draft is "To axcend Section 1114 of Title 18, United States
Code to include certaian civilian eaployees of the Corps of Engineers of
the Departzeat of the Army within the protective provision of Title 18."

The Office of Managezent and Budget advises tnat, from the standpoint

of the Adninistration's program, there is no objection to the presentation
of this proposal for the consideration of the Congress. The Departzent
of the Army recommaends its enactment.

Contracting with State and Yocal Law Enforcement Agenc: s (Incl &)

Tae s:coad duafe of legislation is "To authorize the Secretary of the Army,
acting through the Chief of Engineers, to contract with States and their
pzlitical subdivisions for the purpose of obtaining increasad law enforce-

q uent services at water resource projects under the jurisdiction of the
Duparcment of the Army.”
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-

Manpower and funding requests for this program will be subject
5> the ordinary budget process in competition with other programs of
similar seric.

The Office of Management and Budget advises that, from the
standpoint of the Adaini-tration's program, there is no objection to the
pzeseatation of this proposal for the consideration of the Congress. The
Department of the Aray recommends its enactment.

Sincerely,

AV Vr—

Victor V. V
Assistant Secretary of the Army [
(Civil Works)

(VD
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A BILL

.certain employecs of the Corps of Enzinsers of the Derasizeac of
the Amy within the prorective provisioas ol Title 13.

1 Be iz enacted bv the Senace and House of Represeararives of

2 the United Sestes of A=erica in Conzress 2ssembied, T-at Section
v

3 1114 of Titzle 18, United Srtares Code is azended by striking out

4 Yor any officer or exployee of the Departmeat of Yealzh, Educarion,
* 5 and Welfare or of the Department of Ledor assigreé o perforn

& investigations, ins;acc-tion or law enfo:zaermest functions' ard by

7 insertirg in liecu :.;.ercof the follcuing: "any officer or

& czployee of the Department of Kealth, Ed.cation, =rd YelZaze er )

9 of the bepartmeat of Labor assizred to perform on investigative

10 im

[
']
2]

-
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Lezal Protection to Corps of Eagineers Civilian Exzolovess
(analysis of a Biil, to A=mead Section 1124 of Title 15, ¥.S.C.)

Purpose of the Lezislation

Tae inclosed Reoort of the Secretrrv of the Arov to the Conzaress on
Victzor Protaction Services ar Coros of Enefneers Lakes indicates the
significance of the law enforcezent responsibility of Corps rangers in
the 2dainistzation of Corps outdoor recreation ateas. The Corps has
appraxisately 11.5 nillion acres of Federal lands and waters throuzhout
the United States which 2re used for outdoor recreation and fish aad
vildlife purposes. Cozbined visitatfon at these areas accouats for about
344 oilliun visitor days of recrearion annually.

The Cozps directly manages many of these areas and has beea authorized

to develop 2and enforce regulations which are necessary to protect visizors
and property at these azeas. The difficulties encountered by Corps pezsoanel
in the enfozca=zat of these regulations have substaatially increased _s 2
result of th: increasing nu=bet of paople vho participaze in the recreaticn
brnelits-affosde? by cthese areas.

o "on_.,rc..s zecognized this :acreasingly difficult circuzstance by us
e.xc tzent of Scction 234 of tae Flood Coatrol Acz of 1570 (8% Scar. 1218),
vhich makes any viclatioa of the Cozps recrecation rules 2ad zegulacions
peaishable by a fine of not more than $500 or ioprisoazent for rot zoze
thra sis moaths, or both. Section 234 also provides that the Chief of
Eanginzers o3y designate tndividusls who shall have the zuthority o

izsue a citation for ony violatica of the regulations regnizing ke pazsan
chzrged vith the viqlation to appaarx before a United States Nagiscrate.
loplzaentation of this would most likaly result in an even-greate:r inczease
in the incidence of violence directed against Corps rangers.

Assaults and other crimes of violedce directed against these Corps personael
are, of course, punishadle under the criminal laus of the various Stateés
vhere they may ozcur. However, thise State statutory provisions are not 4
celladle deterrent. They are rot uniform in theix application and often
ptovide for & ainimal puaishment which is not commensuratc with the grasity
0l 31 ofilves. such 22 08 3ssault oa a Federal exployae uhile in the pecz-
for=cnce of his duties.

vobitions va work a1 structures in or affecting naviyable -clezs
nl: .. Jtats, tol dischizps of Sredned or £11Y =arerial into ns.d
1ISr3, asd the tansportation of ciedged wmater:al for tie purpose of Sii-

sroiag i Lrae ocro 6 t-ters have bccn dricgated to thie Corps in various
TIOLENITE L wPdEIE 0 el orncT s the Eliers ard Gniears Azt oof
3 Gaten W ,,J S: . 315150 e Toderol Sozer Poilesien Coatenl a0: 0. It
Sle}s and, il Farine l‘:ntectlo... Rescarch, ard Sanctusries Act of 1572

(viy
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(86 Stat. 1052). They involve Corps regulatory personnel in many tasks,

such as deteraining che status of urecks and adbandoned vessels and |
inspecting the construction of piers, buliheads, piliangs, breakwaters

and othez structures. These Corps persoanel are, of course, further

charged with che responsibility to ideatify violations nf Federal laus,

report theo, and 4 rect the offending parties to desist in their unlawiul J
activicies. -

Section 1114 of Title 18 of the Unfted S:taces Code lists the branches and ‘
departments of the Fed:ral Goverazent whose officers and esplovees ate

charged with various invescigative, inspeccion, and law enfozcezent functio=zs.

Their duties expose such officcrs and eaployees to the possibilities of

violenc and fotiaidacing acts in thz perfor=ance of their dutfes. Tne ‘
operative provisioa of Title 18 makes it a Federa:r offense to kill amy of

the specified Federal officers or esplovees while in the pecforzance of the:u:

official duties. Anvone comaitting such an offexse is to be pnnished vodes ‘
the murder and ._':nslaus‘aze: provisfoas of Sections 1111 and 1112 of Tizle 13,
respectively. In addition, Sectioa 111 of Title 18 provide. that anvozne

who forcibly assaults or ln:i:idazes 2 Federal officer or caployee specifzed
in Section 1714, whilc in the perforzance of his official duties, is to te
puaished by a fine of not =ore thea $5,000 or inprison=ent fo: not coze taza
three years, or both. Co==2asurazels, zore severc punishmcat is provided
for an offender who cozzits such aa asscult wnile using a deadly or damzerous
weapoa,

In surmary, certain civilian persenezl of the Arcy Corps of Enginzers —ust
coaduct favestizitive and cenforceszeat actriviiies in the od iszration o
vazious civil rcgul-:cr} and developnent 2uthorizies ose: ravigable caters
and lard-related aczivities in the United S52azes. These favesgigativy 2-3
enforce=ant persenns  of the Corps ste not pieseatly protecicd by Fedoool

swatute against 2cxs of violenrce as are other sizilariy exploved per
of other Federzl azencicvs. This umarranted dxspa—l.y in tha pratectio
afforded these irpostant Coxps personael will be correcied by enactiny the
proposed legislation.

Cost and Budget Data

Tae enactz=ant of this propossl will cause no 2pparent facrease in budzetacy
requiresznts for the Dzpart=ent of the Arov.

Envirozaengal Ieoret Considarstions

Toe Departnent of the drey has deterwined that enactseat of this legis:aticn
+2ald have 0o adverse Iopact oa enviranmaaral quality.

(]

(1X)
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A LBILL

Trmrargenratives in
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Contractinz w+ith State and Eszal Law Enforce=enr Acseccies
(Anzlysis of a Bill, to Autuorize the Sicretary.of the Arzy
to Obtain Cerczain Luw Enforcezent Services) .

Purpose of the Lecisliation

| Tne *Sumzary aad Fladings' acttathed to the inclosed Report of the
‘ Secretzry of the Ar~ to the Conzress on Visitor Protection Services

o 2t Cozps of Engineers Lakes has iadicated that a reasonably sfgatficaat
level of criminal activity exists at 2 cajority of the Corps of Eagiceers
lakes. The arnuval cost of such criazinal acrivity is estimated to be ia
excess of $15 ailliea. Criziril activity or the threa: thereof also
reselts in a significant but us.asaatifiable dizunitioa of the value of
I the vecreation experience of the visitor. The study further concludes
, that such crizizal activity is most likely to eccur at lakes near urdaa
' srex=s during tices of peak recreation use.

thile the Federal Govarn=eat, through the Corps of Engineers, does have
the autkozity to regelate conduce upon fts laads 2s it relates to the -
purposes for waich these laads are held (e-g., recreation), it exercises
£ traditional poligc cower oz such lands and holds thea iz a =anner
inzlogous to that of 2 private londowmer. Thus, State and local laws

azd ozdinarces are in fozce on thes: !-'c..e::.l lands arnd the respoasibility
for their enfazceceat zests with Siate and local law enforcemaat agendids.

Laila the State and lacal law enforcczent ageacies have generally copperated
ia enforcing their autrozities in these areas on a routine basfis, tke

study has found that they have noT beea able to raspoad satisfacrorily

to niisdezesnar aad f{eloay offenses duriag peak use. This is due to the
s.ynrtude of the Corps zecrtaation progra= (344 sillion visitor days 2rau2lly,
25 previously anoted), aad the geographical extent of these Cozps areas.

Tee cazeimen: of this proposed legislatioa would rezedy this .ituactioa
by allouing the Sectetary of the Arzy, acting through the Chief of Engineers,
to ceoarract with State aad local law enforcezent ageacies in order to

\ cestaln increasad services to ceet law enforcezeat aceds created by peak
Tecrestion desands.

| T Dapariment of the Sray cotes that similar lecal law eaforceseat prob-
L hove eaisted a verard @0 reczactisail 2nd other uses of D..,.az:.x...
| & vltureecdainisiesad artionsl fozest leads. The Congress eanacieé

91-52 to 2o .1 "ith [} yrobh:s T'\u. law, app.oved 10 Ju::" T

(XD
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Tue recunezation provided gursuant o such coatracts would eose the
budgstary straia on these aea-Federal agencies caused br :isitozs to
Federal recreatisn areas. Finally, the inproved level ot visitor pro-
tection proviced by the atfacted State and local lav eafarcezenr ageacies
would be an impoartant step toward correctiag the lav enfozcement prodl:n
idearified by the 2eport of the Seczetszr of %> 3irsy to r-¢ Concress o2
Visitor Prozec=toa Services at Corps of Ensin. o235 Likes, erding the jreac
annuil aonectazy losses o the Uniteu States Gocernzear «nd resreacion
visitors, and prowiding the visitor to Cozps tecreation ateas with a safe
aad enjoyable zecreation eaperience. 7ITnis will be doze xithout dizinish
local responsibility for ceerinpg the nozzal lavw eaforceuent requirezaats
at these areas. -

Cost and 3udzet Datx

It is estimated that the cost of this proposal upan ful: :ioplezentation will
be §6 aillioa anacally. [

Enviroatyntal I=nast Ceoasiderarioas

The Dapartsent of the Army has deterzined that enactoeat of this legisla-
tioa would have no adverse i=pact oa environzeslal quality.

"w

(Xm
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[ SUMMARY AND FINDINGS

REPORT OF THE
SECRETARY OF THE ARMY
TO THE CONGRESS

On
Visitor Protection Services
At
Corps of Engineers Lakes

December 1974

Provided in response to
Section 75 of the
Water Resources Development Act of 1974
(PL 93-251)

1

L2543

HQ AR004146




case 4:14-cv-00139-HLM  Document 38-16 Filed 11/16/15 Page 90 of Zif

SUMMAKY AXD FINDINGS OF THE STUDY . s
This document summarizes and presents findings of the comprehensive
R study of the law enforcement needs and meens of providing wvisitor
protection at Corps of Engineers lakes. The Corps of Engineers con-~ A4
tracted with PRC/Public Management Services, Inc. (PRC/MMS) to comduct
the study, as authorized by Section 75 of the Water Resocurces Development
Act of 1974 (P.L. 93-251), for the purposes of collecting pertinent
informstion in the field and developing findings and alternative courses
of action to assist the Corps in planning and decision-meking for a
future course of administering adequate visitor protection at the
lakes.
In particular, the objectives of the current study included the
following:

e Analyze the present visitor protection
conditions at Corps lakes and.determine
the adequacy of law enforcement and
visitor protection operations and delivery
systems.

- ® ‘Present slternative means for providing
future lsv enforcement and visitor pro-
‘tection services.
In addftion, to achieve a desirud level of service and assist -{n

immediate and long-range planning, standards and goals vere developed

for visitor protection at Corps lakes.

This sumary will presént a coricentrated description of the problem
at the lukes, the responae by the Corps and state and local lsw eaforce-
ment, standards and goals for visitor protection, and alternstive coutrses

of action for a more effactive response and sttendant costs.

-
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]
Report
Reference: Visftor Protection Problems at_Corps Lakes
Chapter 6 )

In essence, a Teasonably significant level of criminal sctivity
exists at the halority of the Corps of Engineers lakes. As Table 1
indicates, this activity ranges from extensive eavirormearal destruction
and vandaliss to low occurrence of crimes of violeace against persons.
The overall estimated cost of crime and damage to the man-zade and
natural environment at the lakes exceeds §12-$17 million annually.

Less serious petty offenses and mizdemeanors are predominantly
related to vandalisa, traffic, and ecological destructicen such as the
demage. caused by off-road vehicles, vhile the major felony occurrence
is lsrceny.

Crizinal activity at Corps lakes i3 =ost likely to occur:

e At the developed aress of the larzely
atterded, urban lskes or near highly
urbanized areas.

e During the summer, on a wWeek end or

holiday (Senerally Saturday) between
the hours of 8 p.w._and 12 p.m,

It should ‘be roted that estizates of crize have been used in the
anslysis because the actual level of crime cannot be deterzined du;-':o
such factors as: (1) A large percentage of crimec remains unreported by
victins; (2) There exists confusion on the part of Corps visitors as to
which authorities to report the offense; and, (3) There is & lack of
reciprocal reporting between state/local authorities and the Corps. As

a result, many offenses remain unrteported and unrecorded.

ne
A
e
A
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TABLE

CRIME AN[* VANDALISM AT COAPS [AXKES

atned robdeary and
aggravated assault)

OrrINSLs AT ESTIMATEID LEVEL TOTAL ESTINATED | MOPONSE YO OFFEINSIS PRIRARY PRODLIN WITH RESPONSE
CORPS LAKEZS OF OCCURMENCE CosT Or
Or OryENses QrrTNstLs A CORPS BY STATZ/LOCAL BY Coxrs 3Y STATE/LOCAL
etty ensen No Atslstance Underataffed Ho emphasis tovards
(Title 36, boating, 12-9 _ftor Title 36 Undetequipped Titde Y6 entnrce
(1oh and gams, and IXTRNSIVE stLLton! NOT SUFFICHINT | Suf{{Ttent Kesponse Laek of control SUl({cTent vaspanae
trafftc violat(ons) (or doat(ng and Lack of emphasts for boating and [lsh
{1sh and game and rave violations. |
Kisdensaner $10 = 314 NoT surriciont |¥0t SUTFICLEXT Sane an above Lack of ewphaniyp
ot fe [ TXTRISIvE HiLLION Vieved Corps*
(tocludes vandaltes) Lack of surve{llance prodles
Patk desfgn not
orfented tovard
crine preventfon
Lack of survetllance latk of incentive
SEVIML NOT SUFFICIENT |NOT SUFFIGLRNT Lack of veporting Lack of preventive
MODERATE mu.low sachanien pateol
and enterting, Iulo DOLLARS? Lack of radlo contact Lack of thotauth
theft, etc.) Park deslgn not orlented invest{zations
tewvasrd ccime preveation
Teleay Q{{etises Lack of viafter Lack of presentive
involving persena) ematgency patrol
vislence Low ¥o gaTIMATED NO RESPONSE CENERALLY commynicat fons Response (ime Yy
(hemictde, rape, SUPFICIDNY Lack of survelllance bo elov

’!ot(nud losses due to environmencal destructlon.

7?101"11 losses due to theft and vandalism are impossible to di(fesentiate vithout a detafled ceparting systam, TPrevious studles

have shewn patk vandaltss to be far more costly.

I3uch facters as loss of vorkstise due to tnjucy, value of Lile and 11wv, coat of paychological damage, etlc. arve signllicant,

hevever, enly an intensive victim{zation survey could accurately assess value or cost,
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b
Report
! Reference: Response by State_and Local Law Enforcement
| Chapter 6 )
, State/local law.enforcement are providing a mixed response to
| crizminal activity at the Corps lakes. As Table I indicates, the
response to petty offenses, especially boating and fish and game
L]
violations, is sufficient. As well, the response to serious felonies
against persons is generally sufficient. This latter response is
also acttributed to the low incidence of serious felonies against
persons. The response to misdemeanors and felony property offenses
! is not sufficient. Nonetheless, state/local law enforcement is
\‘ spending over twice as much on visitor protection at the lakes as the Corps.
The pricary reasons for the insufficiency of state/local services
include the following:
e Lack of direction and recozpense pro-
vided by the Corps.
e Calls for service among their own
constituency have increased resulting
in a decreased ability to perfora
preventive patrol and surveillance
activitics at the Corps lakes.
o The various levels and varieties of
interrelated and overlapping law
enforcement authorities at the Corps
lakes makes for a generally uncoordinated
""non-system’ of law enforcement services.
e Lack of visitor emergency communication ,
equipment makes access to state/local 1
law enforcement difficult and i
dilatory.
¢
’
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Report
Refexrence: Response by the Corps

Chapter 6 ‘ \
Chapter 7

Sufficient visitor and resource protection is not being (S \
provided by the Corps of Enginecrs at the majority of lakes. as
Table I reveals, the response is not sufficient in all offense
categories. Overall, the Corps spent between $3 and §&4 million last
year on services related to visitor protection. This figure is
approxirately 15 to 20 percent of the annual allocation for operation
and maintenance spent on recrecation related activities.

In terms of manpower response, the Corps ranger staff appears |
undermanned. The ranger staff is overvhelwed by visitors and as a
result are not capable of properly managing resources and people.
This frustration, in terms of not being able to dent the problem,
is reflected in the low output of citation issuance. Additionally,
the lack of backup management support and “clout" plays a sigrificant ’
part in dirgnishing the rangers' productivicy. 7 ‘

This lack of "clout" is due to uncommitted management objectives

toth on the part of the Corps and state/local law enforcement.

Report

Reference: Response by Other Park and Recreation Agencies to

Chapter 6 the Problems of Crime and Vandalism

Man; park and rccreation agencies were visited during the study
to identify and comparxe their policies and management techniques for ‘
coping with the problem of crime and vandalism. The agencies most ‘
similar to the Corps were the National Park Service (NPS) and the U.S. 7

Forest Service,

! ) HQ AR004151




<

|

7

NPS displayed the deepest involvement in law cnforce=ent at thair
ps s. Extensive use of armed rangers, with full police powers, was
evident in the field visits. At Yosexmite, NPS even maintains their own
detairment facility. NPS reported that in .iscal year 1971-1972 ar
estizated $11 million was spent for police protection services in the
nat{onzl parks. Comparing these figures with annual attendance, NPS is
spending almost four times more per capita than the Corps of Engineers
for visitor protection.

¥hile the expense generally appears justified because of the
significance of the crize problem, the scope of the study did not allow
for an evaluation of the effectiveness of the NPS response.

The U.S. Forest Sexvice, on the other hand, vhile hazpered by a
sinilar crime problem, has relied on state/local existing law enforce-
ment to provide services. As & result of the Cooperative Law Enfo.cement
Progra=, initiated by Congress (?.L. 92-82) in 1971, the U.S. Forest
Service contrscts with state/local law enforcement to provide specific
visitor protection services in many of the U.S. forests. In fiscal
year 1973-1974, over $3.5 =illion was spent to subsidize state/local
law enforcement services., As well, the Forest Service still spends
several =illion dollars on their own services and munpower to protect
visitors and natural resources.

Since the Forest Service's Coopera. ive Law Enforcement propras has
only been in existence s few years, there aas not been s thorough evalua-
tion conducted to measure the cffectiveness 1f the prograa. One point
is evident, however, that the program was .=p emented and is mlnnin-ed

with relatively few administrative or management problems,

29 49 HQ AR004152
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S
Report Proposed Goals for the Corps df
Reference: Engineer Visitor Protection Prograz

Chapter 8

In determining the "adequacy" of the current Corps response to
crime and to assist in future planning and decision-making, standards
and goals were developed to establish a desirable level of visitor and
resource protection at Corps lakes. Once the goal statements were
established, the next step was to define precise and measureable objectives.
Given this objective, all system components essential to achieving the
objective could be identified.

Prior to implementation of these standards and goals, each com-
ponent of the Corps should be analyzed to determine its contribution to
the stated objectives., Then, all activities and resources devoted to
this objective could be aggregated into a progran. The rost of these
program activities could then be determined and judgements made as to
the cost/effectiveness of the performance in satisfying the objective.

These type of objective standards provide the public, as well as
legislative and executive bodies, with the information needed to deter-
nine what they are paying for in terms of protection services and whether
additionel expenses are required to cnable the agency to attain the
standards established,

The goal statements that follow are based on a review of relevant
literature, Corps of Engineer policy statements, interviews with over
200 federal, state, and local officials, and professional judgement of the
recreation and law enforcement specialists assigned to this study.

The first-level goal is formulated to define the basic purpose of
Corps of Engineers involvement in recreation and resource management,

The goal of the Corps of Engineers recreation program
Is to increase the Corps capability to plan, develop

BSDO

HQ AR004153

[
I~



<
4

ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15
9

and menage the natural resources avsilable at its lakes
for optima and d{verse public zecreation opporiumity
for present and future ,eneratioms. Public safety,
personal security, and environmentsl protection are
fundssental to people achieving a fulfilling recreation
experience while visiting a Corps lake.

- Next, vith specific attention to the visitor protection program at

: order, should be established:

GOAL 1: VISTTOR ASSISTANCE--Proper protection and
services vill be provided to enhance \rllltor enjoy~

ment of lake recreation resources.

propriate information to the public vhen requested.

Oblective 1-2: All personnel vith enforcement suthority at Corps of
Engineers lskes should be trained in hu aan relations and recreation as
well as on the nature and scope of lake resources.

GOAL 2: ENVIRONMENTAL PROTECTION--Protection, main-
tensnce snd preservation of the highest standsrds

of environmental 'a][ fty and attractiveness of the
lake will be provided by appropriate lsv enforce-

ment suthority.

significantly increase the existing level of Title 36 enforcement.

and resource rrotection public education program particularly in local

school systeas in close proximity to Corps lakes.

] 2001 HQ AR004154

Corps of Engineers lakes, the following goals, which are not im priority

Objective 1-1: Enforcement personnel at Corps of Engineers lakes should
be sufficiently svare of the availabilicy of all facilities and procedures

at the project and should be sble to provide this and other types of ap-

ObJective 2-2: The Corps should significantly increase its environmental

Page 97 of 2%!
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vironmental protection at Corps lakes. However, it will be- necessary to
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‘ SOAL 3: PATROL--The lake will be parrolled bv
officers with law enforceaent authoritvy on a
, regular and continuing basis.

Objective 3-1: High visitation, well-daveloped Corps of Engineers recrea-
tion-resource lakes will require a minimun of 16 hours per day of “aw -
enforcement patrol coverage during periods of peak usage. Ranger

| personnel will supplement these services and provide patrol services

v
during off-peak periods of usage.
Objective 3-2. Llow visitation, lightly developed Corps of Enginecers
recreation-resource lakes will require a minizum of eight hours per day
of law enforcement patrol coverage during periods of peak usage. Ranger
personnel will supplement these services and provide patrol during off-
peak periods of usage.
‘w Objective 3- -: Lakes out leased to other agencies will require that the
| Corps negotiate appropriate written agreesents with these agencies opera-
ting. outgranted areas to provide for visitor protection services at
least equal to those provided by the Corps at similar Corps-operated
areas.
GOAL 4: AUTHORITY AND MANPOWER--Law enforcement officers
with authority sufficient to apprehend and present
suspects to the proper judicial authoritv will be
available.
Obfiective 4-1: Officers with law enforcement authority providing patrol
services at Corps lakes should be competent and trained to perform pre-
liminaxy invcs:iga:ions; of reported crime, accidents, and traffic crashes.
a
L{
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| COAL S: COMMUNICATIONS--Coswminication devices

| vill be available throughout the lake ares to
handle emergencies and other situations re-

i quiring lsv enforcement services withour undue

1" delay or difficulry.

. Objective 5-1: All developed Corps recreation aress accommodating visitors
should have s minfiaim of oue device to ensble the public to request law
enforcement or other emergency services.

*

| Objective 5-2: The Corps of Engineers ahould negotiate written agreements
‘ with all state, local and federal agencies operating developed recreation
‘ areas at Corps laker to assure that such agencies provide commnications
“evices st their areas.
COAL. 6: COORDINATION--Lav enforcement suthoricies
at the lake will develop and msintain effective
vorking relationship vith U.S, Magistrates, U.S.
Courts, U,S. Attorneys and all applicable Federsl,
State and local lav enforcement and criminal
justice agencies.
Objective G-1: Each Corps lake manager should prepare a detailed
descriptive document outlining pertinent facts aboﬁ: the recreation
project (e.g., number of visitors, map showing boundary lines, facility
descriptions, etc.) and identifying specific law enforcement needs.
"This document should be subaitted to each and every criainal justice agency
with Jurisdiction at the lake., The lake manager should mee: with every
agency to determine exactly what services can or cannot be provided, A
wvritten report should chen be prepared cutlining exaccly Uhlt- needs can
be met by such agencies; what needs cannot be met; and vhat probleas
exist. (Appropriate implications of this report should be considered in
the preparation of the annual law enforcement plan for the lake as
described under Goal 8.)
. -
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Ohfective 6-2: Corps lake msnagers will develep effective working rela-
:ionihlpl with U.S. magistrates and other judicial authorities having

Jurisdiction over incidents occurring at Corps recrestion lakes.

GOAL 7: RECORDS--Adequate and accurate records
will be maintained on all situations related to -

lav enforcemsnt needs and problems at the lake
80 that Corps decision-mkers csn make informed
assessments and plans for visitor protection.

Objective 7-1: Each Corps lake manager should establish systems and 'Y
procedures to obrain reports of crimes, arrests, or other unique in-

cidents occurring at the lake from all law enforcement agencies providing

such services at the lake. The lake manager should incorporate such

incidents into his teports to higher Corps levels.

Objective 7-2: A system of annual sswple surveys should be implemented at
high visitation, well-developed lakes to maintain = current evaluation

of user experience and victimization at the lake. As 2 minimum, this sur-

' vey should determine: (1) user opinions about the level and quality of
visitor protection services at the lake; (2) any criminal victimization of
lake users; and, (3) user supgestions for improving safety conditions

at the lake.

GOAL 8: PLANNING--Corps of Epgineers lakes will
be_developed to: (1) enhance the personsl safet

of visitors; (2) facilitate safety of visitors;
and (3) fac{litate the effective provision of law
anforcemant and visitor protection services.
Master Plans for Corps lakes and recrestion aress
will have a law enforcement and visitor protec-

tion component.
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Oblective 8-1: The Corps should establish a position for a pro-
‘ fessional enforcement specialist st the Division level to assist in the
| planning and design of recreation areas and to coordinate law en-
- R forcement and visitor protection planning and services of the Districts

within the Division.

PY Obfestive 8-2: The Corps should fnstitute inclusion of law enforcesent
and visitor protection design concepts in planning efforts for lakes
with recreation cosponents. Each District should prepare, or cause

to be prepared, a lav enrorcement and visitor protection plan for

each lake. The plan should-be based on quantitative and sccurate data
and should address specific objectives to be addressed and achieved

during the planning pericd,

' . O
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CONCLUSIONS
There i3 a significaat crine problea 3t Corps of Engineers lakes. The
annual cost of offenses fs estimated t2 be-In excess of $15 =million.
Criainal activity or the threat thereof sc Corps:lakes also resules in a
significant but oftex unquantifiable diminution of the value of the
recteation experience. The crime problem {s most severe {n the areas of
vandaliss, theft from users, and minor assaults against recreat{onists.
Severity of the crime problex {3 not uniform on all lakes but {s variadle

depending primarily upon project location relative o population centers.

The treport did not attempt to deteraine the relationship between the
nusber of police available and the level of criminal activicy. Neverthe-
less, an evaluation of visitor protection needs Indfcate that Ranger
staffing levels on Corps lakes should be increased. Additiorally,

Corps personnel lack legal protection of their physfcal safety afforded
other federal agenzy personnel. Local law enforcement agencies generally
lack sufficient personnel to respond duving periods of peak recreation
use. Emergency cozunications for the public and between the Corps
personnel and local law enforcement agencies should be upgraded.
Addizfonally, recreation area access modification should be accomplished

to provide better control for visitor proteccion.

Altematives T thru V have béen evaluated for sufilcfency to meet goals
providing Jesirable levels of visitor protection. Tl.e alternatives are

susmarized as follows: ‘

Sy r e
‘ ~o0b
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a. Alternmatives I, II-A, II-B, III-C, and IV-B are Judged not to
=eet these goals.
b. Altermative III-A and B would meet these goals but would require
’ full subsidy of non-Federsl law enforceaent agencfcs thereby establishing

the Federal Covernment as the. exclusive prograa manager of lecal law

enforcement on Federal lands.

¢. Alternstives II-C, IV-A and IV-C would ocet these goals but
substituting federal police for local police would dilute local respoa-
sibilicy for lav enforcement on federally owned lands within their
Jurisdiceion.

d. Alternative V would meet these xoal_s by providing for an in-
creased Corps Fanger staff to render more adequate survefllance and
visitor assistance in conjunction with a subsidy to local lav enforce- ‘

ment fox extraordinary services during peak use pcrlods.

The sost significant law enforcepent needs are in the arcas of surveillance,
4 visitor assistance and rapid response to minor crimes against persons

and property. The varying nature of these crimes, as well as the varying
severity from project to project requires a-highly flexible cooperative

lav enforcement prograa. Such a prograa can be achicved most successfully
thru a fully Integrated program involving Corps of Engincers Rangers and

local 1aw enforcement officers.

The nature of criminal activity and response by law enforceaent offfcials
make {t difficult to assess cost effectiveness of any specific altermative.

Accordingly, {t i{s concluded that:

ne
P
A
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| a. A Visitor Protecticn Progran should seet stated goals rather than

striving for a police officer to number of persons ratio or similar criteria.
b. A Visitor Protecction Program should provide maximua flexibilicy

to deal with the varying nature of type and severity of crime.

| ¢. A Visitor Protection Program is the joint responsibility of the
Corps of Erginecers and local law enforcement agencies to meet established
goals.
The rcport does not weigh the relative priority of funds and personnel to

; be used for visitor protection against alternative Corps and other federal

i uses. Accordingly, sprzific funding and personnel requirements for the
Visitor Protection Program should be established through competition

with other Federal programs, in accordance with usual budgetary procedures.

RECOMENDATIONS

Recommend that a cooperative mutually supportiag prograa for Federal-
local visitor protection be implemented. Specific recommendations ave:
a. That the Congress extend the protection afiorded by Section 1114
of Title 18, U.S.C. to certain Corps of Engineers employees.
b. That the Congress grant authority for contracting with local law

enforcement agencies for extraordinary services.

e
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cc

HQ AR004161




ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 105 of 2{

17

TABLE II

ALTERNATIVES FOP. THE ADMINISTRATION OF
VISITOR PROTECTION AT CORPS OF ENGINEER LAKES

Alternatives Expenditures for Level of Service
. for Visitor Protection Provided at
Action Corps State/Local Corps Lakes
Current Expenses §3 - S4 $§7 ~ $10 Not Sufficient*
Million . Million
. -
1 No additional No additional Not Sufficient
expenses expenses
1I-A No additional Possible added Not Sufficient
expenses costs
II-B No additional Reduction in Not Sufficient -
expenses current costs
I1I-C Some added Reduction in Sufficienth*
expenses current cost
III-A $4 M1llion Reduction in Sufficient
_ additional current cost
1II-3 $5.6 — §6 M{llion Reduction in Sufficient
additional current cost
I1I-C §2.7 Million No additionsl Not Sufficient
addicional expenses
I1I-D $8 - §9 Million Reduction in Sufficient
- addicional current cost
v-A $6.5 Million Reduction in Sufficient
addicional current cost
V-3 §4 ¥111ion No Additional Sufficient
addicional expenses
v-C $11 Million Reduction in Sufficient
additional current cost
v $10 - $12 Mi1llion Reduction in Sufficient
addictional current cost
(Source: _PRC/PMS)
*Thus, the overall cost of crime and vandalism, which is in cxcess of
§12-§17 a{llion, will not be abated by this action.
*#Should have enough impact and detcrrent effect to reduce the occurvence and
R cost of crime and vandalism,
]
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PRMFACE

The problea with evaluating such an extensive and previously un-
touched arca of criminal justice is the lack of direction or standards
and the nultiplicity and variety of findings or problems onc uncovers.

The firstc s:ci) is th. first study.

The current study, while beins for the benefit of the Corps manage-
=ent, also sheds light on the state of the art of law enforcement and
visitor protection in rccreation arcas and . -~ilities. The corps should
recognize that with the increasing prominence of leisure activities, ruc-
reation use. and natural resource srotection, this study only rcpresents
the opening of a coaing ficld of eaceavor. As these commodities become
zore nrecious, the Corps will be called to exercise unique and resourceful
=anagezent operations. Long-range planning for these operations will help

cnsure effectiveness.

It is noped that this study may a-cist the Corps in developing: 1)
A more pre ise definition of the ro.e ot recreation and visitor protection
in the Corps present and projec..u growti; 2) Specific policy relating to the
izplementation of standards and goals fcr visitor and resource protection, and,
3) Programs and practices of technlecal, organizatfonal, and management assis-
tance aimed spegificall, at po :y i=mlementacrion. Improved law enforce-

ment and visitor protection services are an incxtricable part of recreation

policy which serves to improve the management of progressively increasing

nuzbers of p ‘'ic users, and ultimately, tae recrcation user's experiernce.

(I1Y)
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Chapter 1
PROJECT OBJECTIVES

The Corps of Engineers has recognized for several years that the
=arageseat of visitors at the Corps lakes has beco=e Increasingly diffi-

cult and that lack of law enforce=eat and security at the lakes was co=-

powding the proble=s of the recreatioan-resource sangers. Ismediate re-

actien co These rozdizicas. was par attespred, bovever. due to the fact

that tme acteal status of the Corps law enforcezeant “preolea™ was not

accurazely known elther in ter=s of severity or prioricies.

AS a consequence, PRCIPMS was coeatracted in =23 effort o =ore pre-
ciscly assess the nreseat visfior protection and security conditioans, and
to deteraine the cost and adequacy of various altematives to Isprovin,
these coaditions. These {indings are then intended to assist che Corps_
of Enginecrs {a =making decislons for a future course of ad=inistering
e‘fective visitor protection. More specifically, the study was author-
ized by Section 75 of the Water Kesodurces Developzent Act of 1974
(P.L. 93-251) vhich states that:

"“The Sccretary of the Arzy, acting through the Chief of En-

gineers, is authorized aad dir:cted to study the need for and

zeans of providing visitor protection services at Water Re-

source Developzent Projects under the jurisdiction of the Le-

pariaent of the Arzy and to repor: thereon o the Congress
wvith these recocmendatiens...”

The actual conteat of the desired study vas outlined in the Corps

of Englneers’ Reques: for Qualificaticas which appeared in the Cozmeree
Business Daily, April 1, 1974. Tne overall objectives of this study

have adhered clesely, bur have not been liaited to the articles of the
Corps Reguesc.
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In general ter=s the study has attespted to fulfill two broad ob-
Jectives nasely: 1) to deterzine the adeqracy of current lav enforce-
>ent operations and provedures as available through t e Corps cizaticn
program aad authcrized law enforzesent agenszies; aad 2) to present aad
discuss various alternacive weans of providing law enforcezent services
in the coatext of opr.ational, fiscal, ad=inistrative, aad crganizationsl
ter=s. :

This report will sore closely r.dress the aethodological concerns
involved in.accopplishing these goals in the chapters on aethodology
and analysis. 1In the present context it is sufficient to note the vari-
ous sub-objectives which have gore into fulfillsent of study goals.
These include:

. The q-;vclopncn:.of standards to achieve adequate visitor pro-

tecizon services and froz= vhich to zore adequately plaan and
evaluate law enforcezent service sufficieacy;

. Analysis of the present level of services available o Corps
lakes in operational and fiscal ter=s as well as those provided
by the Corps:

b Correlation of other related park and recreation experiences to
that of the Corps through site interviews on federal, state,
and local levels;

. Review of the literature pertaining to law eaforcesent in
Tecreation areas and facilitles; R
L4 Developoent of alternatives for law eanforcezent at Corps lakes
with assesiyzent of zerits related to the Corps, state aad local
agencies, federal and local courts, as well as the recreation
. users.
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Chap.er 2
BACKCROUND FoOR THE STUDY

A. Overview of the Corps of Enginecrs in Recreation
The 0.S. Aray was the first Fedcral agency to protect public park

lands when they were called in to protect the resources of Yellowstone
! National Park in 1886.1 The Aray's responsibilities vere soon extended
I tv complete control of operations of the park. This role lasted for 30
years until ter=inated at the begiaring of Horld—mr I vhen troops- were
needed elsevhere. Shortly theresfryr Congress created the National Park

Service to continue with resource protsction.

In the years dbetween World War I sad II, the civil works activities
of the Aray Corps of Engineers be_anc e.tensively involved with construct-
ing and maintainiag navigation works alcng the nation's harbo  1nd riv-
ers. The Corps, 3long with other Federal agencies, becase more involves
in reserveir construction with the Flood Control Act of 1936. This Act
declared flocd control a Federal activity.

The Corps activities in wvater iesources development were reviewed
as pursuing the national interest 1. security, public safety and economic

growth, and in recent years with environzental quality.

With the attraction that water holds for outdoor recreation, the
witerways, navigation pcols and liwcs managed by the Corps have always
been visited by recreationists. Congress has consistently held that
watcr bodies and surrounding lands developed with public dollars should
be accessible to citizrns for their enjoyment. What started over a hun-

dred years ago as kids skinny-dipping in a navigation channel and families

Hro
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| picnicking alozg the shady banks of a waterway has evolved into a major

\ outdoor recreation activity in i=crica. The growth of recreacion use of
Corps vater projects has reflected the overall increase in outdoor recre-

' azion activity {n Aserica, and has beco=e an izportant part of the Corps

} civil.works !csponsiblilty.

‘ When che Xacional Park Service was 'establishcdz and replaced the
Arzy at Yellowstone Mational Park, a ranger force was initiazed to ser—
vice and protect the park and visitors. The historical need to protect
park lands froa despoilers was also manifested in clty parks and ether
recreation areas, particularly {a the larger cicies. At the saze tize
the Aray and Natfonal Park Service wvere protecting Yellowstone National
Park, zmaany of the large cities in the carly 1900's were cs:abl'lshing
special park police forces to coatrol vandalisz in their park and rec—

= reation areas. Most of these were established within the local =uni- -

cipal police departzents.

Much of the lawv enforcenent and visitor protection in Federal park
and recreation arcas was left to the park ranger. The park ranger, how-
ever, becase kacwn for his {nterpretation of the environzent and his
visitor courtesy functions. Not =any Individuals considered his a law
enforcesent officer.

As attendance increased ar national parks, visitors began to look to
the park ranger for control and personal security in concentrated arcas
where antisocial behavior began to occur., In 18973 Congress eapovered
the Secretary of Agriculturc to =ake rules and regulations for .e use
o{ the National Forests, and in 1905 extended to the Forest Service the
authoritv to make arrests for the violation of laws and rcgula:ions."

The 1905 Act also extended arrest powers to the National Park Service in
=anaging National Park l:mds.s The 1916 Congress granted full police
povers to the U.S. Park Police in the District of Columbia,

It soon becane apparent thut uacontrolled forces of the {ndustrial

society and mass frmigration moveaents were zmaking =arked changes in

g
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huzaa behavior. Park grounds werc not safe places £o be alome. %hat was
once considered a pleasurable experience vas now considered in need of

arzed guards.

Yhile this changing sceae in recreatfon was beceming more apparent, the

| Corps of Engineers was slovly entering the perfphery of the field.

P with Corps water izpoundoents becoziag more attractive to rocreation
—usc, Coagress gave the Corps authority to provide public outdeor recrea-

tion facflities at its projects in the Flood Coatrol Act of 194%3.* The

‘ Corps Tecreation authority was broadened in 1962 to cover all types of

I - wvater resources projects, not solely Teservoirs, in conjunction with the

‘ ) adapzation of Senate Docu=ent 97 which declared recreation as a full part-
‘ aer in the nation's multiple purpose water resources develop=ent prograss.
‘ The Federal Water Project Recreation Act of 1965 further spelled ouz cost -
sharing arrange=ents under vhich recreation develop=ents can be providea
at new projects (after 196S5). 7

Lhile these Acts provide the Corps-vith an overall lcslslat_ive =an-
date to provide recreation factlitics at their reservoirs, they do nov
provide spc::iﬁc guidance on how to cope with the increasing de=ands of
resources Zanagezent, changizg rearcation faterests of visitors, and
aceds for p:xbliw: safety and visizor protestion. There has not been a
specific lav enforce=ent mandate given to the Corps by Congress as with
the Forest Sezvice and the Park Service.

What was originally eavisioned as =Inimux basic facilities for pudb-
Tic sefety, sanftatfon, ar? access are telug ¢ tceeded by increasing stan-
dards {or public health aad water quality. Ir sive use of Jeveloped

recreation arveas is placing extreze pressure on the Corps to be resource

*The recreation autho.dty is coutained in Section & of the 1934
Flood Coatrol Act which states: "The Chief of Eanpinecers...is authorized
to construct, =aintain and operate public park .und recreatfonal faciliti-s
in reser ofir arcas under contrel of (the Department of the Army), and to
perait the constructicn, mafntenance and operation of such facilities.”
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managers and to provide better recreation support service to visitors.
The need for visiter protection has becoze a seasitive aspect of public
use of Corps recreation arcas as has the izpact of vandalisz, littering

and environnental damage such as . fire and erosion.

Prior to 1968, the Corps of Engincess would cozplete a praject,
open it to the public for recreation. and helplessly watch it slowly be
despoiled. As this state or affairs f{nally came to the attent:on of a .
fev meabers of Congress, the Corps was grant:d adziniscrative authoritr
to enforce rules and regulations, contained in firle 36 of the Code of

Federal Regulations, relating to protection of project resources.

Before this nev tool was even oiled, it becane apparent that more
drastic meisures might be In order. In the early 70's, parks all ower
the Uniged States found themselves in conflice, philosophically and
physically, vith wwvanted counter-culture visitors. Many scenes of al-
tetiation were being related by the media, and parks and recreation fa-
cilities were just one of the aany areas to reflect the mass confusion

of those years.

However, it soon becane the issue that this "trend” in vandalisa
and crime was not going to subside umless ft was by goverament interven-
tion. Law enforcement sgencies .hroughout the country began receiving
priority funds from Federal and local governdents to increase canpower

and equipment to quell the rise of criae and 1its actendant fear.

This fear began to grip the recreation field in full force. It was
a fear because few studies uncovered actual findings and few recreation

agencies kept crize stacistics.

In 1971 threc of the major Federal land holding and managing agen-
cics, the National Park Service, Burecau of Land Yanagezent, and the U.S.
Forest Serv!:c,7 initiared interial studfes attespting to ilentify and
cope vich rising crize and vandalism. The Corps of Enginecrs, being the

077

e

HQ AR004180




dse 4:14-v-00139-HLM Document 38-16 Filed 11/16/15 Page 124 of 22

newest Tederal ageacy to eater the recreativa field, has al.o foumd crize

and vandalisz a problex. A receat ervaluation of Corps recreatioa-resvurce ‘
asnagement found that in the Corps transiticn fro= coastruction £¢ =an-

agesent, it is lagging in fts capadility to cope with the prodless of

saasging resources and people.

What there studfes and others had hoped to {ind was 3 new directios
for the organization. Direction In the fora of goals and objectives o
cope with the nroble=. =hlle one woulld suspect or hope thst the exds of
\ these objectives would all be to proaote the recreation experience, the
efficacy of the means.eaployed by soac of these agencics hag becoae
| - exceedingly questicnable.

‘ - Ia this view, the Corps of Engineers has shown welcome restraifnt,

I by closely. studying the probles and cvaluating thelr first basic eaforce~
oSent weasures. While oftentines the inirial reaction £s tv seck a law
to outlaw certair behavior, tnfs action shculd only come afrer tharough
and careful analysis of the ramifications of this action. It has been
well vaid that no lav fa betfer than a bad Jaw.

~i
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Chapter 3
RECREATION AND THE CORPS

A. Oreanizatienal Structure

The Lorps of Engareers is located in the Army Departzent within the
Departzent of Defense. The Curps .5 divided into five functiecnal direc-
torates and 11 staff office units, as indicated in Figure 3-A. Tao
Civil Works Directeraie is the primary organization under the Chief of
Eagineers responsible [.r recrcation. Recreation is included witnin the
Corps Civil Works respensibility for multipurpose water resources

managesent.

At the field level, the natien is divided inte 11 Divisions and 37
Districts (the New England Division and Distiict are combined), as shown
in Figure XA. The chain of comzand flows up froa the individual water
preject manager, to the District ftagiacer, to the Division Eng’neer, and
to the Office of the Chicf Enpineer: (UCE). The rccreation responsibility
is divided amung several onits within the Civil Works Directorate, as
indicated in Fipure 3-H. Law <nforoement matters also invoelve the Of-

, fice of the Engineer Provost Marshal and Office of the General Council
at the O0CT staff Jevel. Additionilly, the Directorate of Real Estate
handles real cstate traasdctas.s 4t LOrps recreation areas adninistered

by Civil Vorks.

B. Corps Investmert in Qutdoos Recreation

The increase in outdoer recreation activity since World War II has

been reflected in uttendance at Corp- “dhes. In 1962 the Qutdoor Recre-
ation hesources Review “orr.asiui ewliriated that alzmost half of all out-

aoor recreation uctivity was watei-t lated. Attendanve at Corps recreation

»

e
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areas has increased Tenm percent a year during the lasc decade. a3 1973

atzesiance at the 333 Corps lakes enceeded 321 sillten.

Theze are some 5300 developed recreation areas at Corps lakes. A2
or part of 4% Corps lakes are zanaged by other federal agemctes, and 700
recreation areas Ive maaaged by szate or local public ageacles. Atoul
400 private cczcessionajzes ave operaiins ¢a Cotps-zanaged recreation
areas plus a larze au=ber of sub-leaxes £r1o= siate axd local mamagzeq
areas. There are over 309 guasi-public areas such as scout and cr=u-~

alty ozgaaization caspgrocads.

The raage of zecreazion facilities typlcally provided at Cozps
laxes 1s showa I3 Table 3-1. These figures izdicate the gemeral ozder
of magritode azd characzer of outdoor recrcation astivity occurriag an

Corps lake vecreatics areas.

The Corps Of Englneers program for eveloping recreation faclli-
ties started {n fiscal year 1957. Sizze that tize the Corps has Inliti-
ated over $89 =1illon In recreazicm facilicles at 281 co=plesed projects
through fiscal year 1973.» It is estizated that - w-federal fzvestoears
in outdoor Tecreazlon facilitles at Corps lakes - “not encslel Lurps
::ves::n::s.l

The Corps capital f{avestzea: for vecreation develop=en: for FY 1973
vas abeus $19 =fllfon. Operatfon azd =afntezazce (08Y) costs zuwm adout

the saze as capital costs azzcally.

C. Socisl Ispact of Recreatfon on the Corps

Pecple visitiag (Corps) recreszion aress are seeking 83 enjoyable
recreation experience. People cn a recrestion outing gencrally have a

*These funds were appropriated far che Corps prograz for "Recreation

Facilizies at Cozplezed Proje:ts,” zeferred to as the "Code 710" prograz.
These capital investzents are designed 10 supplezent recreation facili-
ties bullz during Inicial Teservoir project consgruciion. Initial prej-
ez TecTeation fecilicies generally are designed to serve recreation de-
three years followiag coz=pletfoa of the projec:.

12
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Kinds of Outdoor Recreation Facilities Built by Corps

Facility

Access roads

Circulation roads

Parking areas

Boatlaunch ramps

Overlook

Picnic areas

Camping areas

Swioming beach

Swimming pool

Boat rental
facilities

Playgrounds

Trails

Service & supply
stores

Dining

Motels )

(abins and dormitories

Golf courses

Riding stables

dater systems

Sanitary system

Electric and
teleohone

Misc. support jtems

Admin. & Maint.
facilities

{Source: U.S5. Amy Corps of Engineers)

and Others at Completed Lakes

State/ Quasi
Corps Local Concessionairs Public
(1) (2) (3) (4)
X X X X
X X X X
X X X X
X X X X
X
X X
X X X X
X X X
X X X
X X
X X X
X X X
X X
X X X
X X
X X - X
X
X
X X X X
X X X X
X X X X
X X X X
X X X X
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lesser propeasity o {atentionally co=mit crizes or deswastrale aati-
social  havior. On the other hazd, in a recrcatica area people are
more vulnerable zo opposing forces and bduffer zones are less apparent.
The value of recreazica equip=ent is {ncreasing and becoxming =oze of a
target for theft.

Manv =isdescanors, vandalisa, traffic violazicas aad personal dis-

: turbances which interrupt recreatien expezieace elither go uarepurted.
or are not of the king that are reporzed {n major statistics. However, .
vitnessing the occurrence or the after=ath of antisocial behavior—-
reported or not~-has an I=pact on the recreation visitor. This i=pact
is azplified decause of his fncreased seasitivicy to the eavironsent

| and sccfal circumstances withia vhich his or her resreaticn {s pursued.

| lavariably, the i=pact s a negative cae, detracting fros= the quality of
the recreatioa experiesnce, at tizes cvea to the extent of causing aaxi-
ety ot fear.

While the visitor to a Corps area =ay be morivazed toward a con- |
structive recreation experieace, other environ=eatal {nfluences =ay
coze into play. Densities bulld up, zraffic increases, people get cave-
less witn lizter, vegetation becones trazpled, alothol extends o con-
versatica into an argusent, and the Corps ranger has a difficulr situa-
tien with vhich to contena.

Many of the visizor protectica probdless coatinve with the winten-
tional assistance of the eavironzeant. The oloer recrecation areas were
a0t designed with a view toward visitor coatroa and protection. Inade-
quate developzent of recreation areas has resulzed in difficulty aad in-
creased costs for management and providing lav eaforcezent services.
Such developzental deficiencies could be correczed and over the long rm
would prove to be cost-effective.

One such deficiency concerns the =aln access to most Corps reser-
volrs which relfes on the ri1ds that were crossing the river valleys be-

‘ fore the reservelr was comstructed, So=e lakes, such as Lake Texo=a in

HQ AR004188
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Texas, have many road access points around the shoreline. nsequently,
the recreaz on areas that developed along these existing roads geaer-

ally are difficulz to control.

About tvo-thirds of the Corps lakes are vithin 50 m:iles of a Stan-
dard Metropolizan Stacistical Area. Many, such as Old hickory Lake and
J. Percy Priest Lake ,ound Nashville, Tennessee, are located within or

Dear conceatrated mezropelitan areas. In the sue of some lakes, like

01d Rickory, there wvas liztle adjaceant land taken in the projecz, and urban

developoeat has occurred right up to the edge of the lake. The panoply

of urban problex=s have carried over in these situations.

Even at some of the rurally located lakes, urban-type grouth stizu-
lated around Corps lakes has resulted in increased lav eanforcemeat prob-
lens. For example, the off-season residear population around Lake of
the Pines in Arkansas is around 13,000 people. This increases to about
150,000 pecple in the su=mer with the large amount of second-home devel-
opment around the lake. This heavy population puts additional pressure

on the local sheriff zo extend lav enforcesment services.

Local sheriff azd police departzents oftea are reluczant to extend
their sexvices to Corps recreation areas withia cheir jurisdiction that
are heavily used by non-resident visitors. The tax revenues generated

by d-hoze develop atcracted to the Corps lakes are viewed, in
some c3ses, as generating less revenues than the cost of local services
which they incur. Staze and local agencies have also been reluctant to
assuze anagexent of Corps recreation areas where use fees are not ade-
quate to cover OB costs, including law enforcesent. The Corps has re-
ceatly beea giving priority budget atteation to upgrading existing
recreation areas 0 be able to charge fees under the law and thereby

becoae more economically self-sufficient.

An i=zportant point to be =ude is that in the =inds of visitors co=-
Ing to a Corps recrcation area, security has, indeed, oc:_o:é an {zportant

concern. It vas revealed {n one 3tudy on user fees of a Corps lake that

15
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people vould }= willing to pay use fees if :he,no::cy collected were 0
be put directl)y back fnto the recreation area.” And what they wanted
20st in that regard was betzer security. Visitors vanted to see oTc
of the wiformed ranger vhizh sigaifies security; even if it were only
at the entry gate vhere fees are collected. S:eing the ranger serves
as a deterrent to antisocial behavior and provides 2 sense of secunity,
even though the zanger's actual law enforcemaent powers are now quite
lizmfted. Also, in the intervieus conducted wnder this study, It was
frequently indicated by local authorities that law enforcezent problexzs
had been significantly reduced by the inftiation of the Corps Ranger
Citation Progra=m.

Oz an individual basis, some Corps rangers have done-a comendadble
Jjob ia handling visitor coatzol and-protection problems. However, it is
appareat frox this study that, as it is now constituted, the Corps
ranger force generally is not prepared in numbers, background, training,
or mission to provide the kind of law enfor es ded at

Corps recreation areas.

The preservaticn of the opportunity for, aand quality of, a visitor's

recreation experience is the parazount goal in providing visitor protec-
tion at Corps recreaticn arcas. Llaw enforcement measures to prozect the
natural resources and developed facilities at a Corps lake nay also be
viewed as necessary ingredients to a meaningful and fulfilling recrea-

tfon experfeace of an individual. Alterrative ways to provide visitor

protection and lav enforcezent to these cads are Ziscussed in the resr of

the- report.

16
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- Chapzer 4
PROJECT METHODOLOSY

A. Introductiea

The significance of the findings in any type of research or inves-
tigstion rests heavily on the adequacy of the sampling aethods. 3Based on
this maxim, the presea:r study effert attempted to devise a sazpling plan

vhich wuld geaerate universal or naticnal implicatiorns.

The scope of work of the project was directed towards an assesszent
of the current level of visitor protectiuva at the Corps of Engineers [§
lakes and the aeans of providing adequate protection &n the future. In
order to obtain the netessary iaforzation aad data to acco=plish the ob-
Jectives of the study, it was deternined to proceed with a sulti-phasic

approach.

Pricr to the initial planning stages, the study approach consisted
of codbining the umnique disciplines of criainal Justice and pudlic safety
planning with recreation-resource zanagezent planning and econcalcs and
tourism. Specifically, PRC/PMS t.amed with Econozic Research Associates,
another Planning Research subsidiary, and vith Alexander 8. Bigler As-
sociates, an Independent consulzant {n recreatioa-resource managesent
planning.

After establlshln-g clear managerial coordination aad managezent
policies between the partrers, PRC/PMS met with represcntarives of the
Corps of Engineers to establish zutually accepted goals and objectives

. for the study. As a result of these confereaces, the study teas de-
signed the various clements of the zulti-phasic approach. Each phase of
the study approach will be deseribed in the following sections.

"Hr (
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B. Site Selection
This phase of the approach was the most sensitive to design. The

basic problem was how .o select 4 representative sample of Corps lales,

considering that the Corps maintains over 333 recreation lakes with an-

nual visitor attendance exceeding 321 million and that these lakes are ‘

broadly divergent in size, geographic location, and use. Further compli- ‘
| cating the selection planning was the limited time frame of cocpleting
the first draft of the study in 14 weeks. Relying on the corporate re-
sources of PMS, the study teaz was able to draw from a large base of

talent to perforxz the site visits within this narrow time frame.

; Planning the selection of a representative sample was directed by
the aizm of visitor protection. It is logical that this phenomenon
should be affected by the factor of population density. Thus attendance
statistics naturally served as the starting point for limitation or

selection.

It is necessary to point out that the selection analysis was based
on data present at the time. This data revealed a total of 333 lakes.
Analysis of the findings further in the project will be based on a dif-
ferent number of lakes. Suffice to say at this point, 'that the Corps of
Engineers has coastructed many locks and da=zs, canals, and river pvools
wvhich are not clearly declineated in the reporting system as a large lake
would be and do not have the attendant problems to be considered within

the project.

The distribution of attendance among the lakes provided some signifi-
cant information relating to lake problems. Based on 1971 data, the total
reported attendance at the 333 lakes listed by the Corps was approxizmately
321,977,000. Furcher analysis, depicted in Figuie 4-A, revealed that 26
of.thc lakes accounted for 118,900,000 visitors. That is, 7.8 percent of
the lakes accounted for 36.9 percent of the attendance. At the other ex-

treae, 230 of the la es accounted for only 21.0 percent of the attendance.

Each of these 230 lakes had annual attendance of less than one million.
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It was anticipared :hat :in ter=s of scverity of visiror protuc
prodbless, the less attund:G 1akes wou'd aot reveal the same =agaitude of
probiess as the larger attended lokes and, thus, wochd rot warrant the saze
consideration in the sazple selection. The major concentration, in temns
of site visits, wa-~ avcessary at the 100 or so lakes which accounted for

alsost 80 percent of the total visizor attendance at Corps lakes.

L g Another dimension of the law enforcezeat and coatrol probdless s

| size of the lake. Conbiaing atilendance with .aand arer, displizeé in

( Figure 4-B, revealed significant sicilarities 1zong lakes. The prepon-

< derance of small lakes with lew actendance is cbvivus In Figure <-B.
Figure 4-3 also shows four cluster: of similarly sicuated lakes that de-
serve special considerazion. Cluster A indicates six lakes that are
very large in land _o-a oad slightly lasger than averapge attendance.
Cluster B nas s=all te averap. lurd o.ea, but very high attendance. Clus-

ters C and D have s=ail te a.erdge land area and average attendance.

These sizmilarly situated (ane clusters provide a scbdivision of

Figure 4-B into f{ive >egions: ;

Region ¥ -= Land area less t.an 60,000 acres and attendance less
- tawm 1 aillion

Reglon I -- Land area less wocn 90,000 acres and acteandance
hetween 1.0 ard 1.3 nillien

seglon I11 -- Land area less thun 60,000 acres and atteadance
between 1.8 uad 3.0 illion

Region IV «- Lmid acea Zess than 60,000 acres and attendance
greater than 3.0 atllien

Region V =~ L.ud are: greater than 60,000 acres

It was anticipated that each region wounld have unique problexs of law
enforcement aad visitor protection and that the lahes within the clus-
ters would be similar, A‘hus selactiag a lake froa similar lakes would

apparen~ly be representative ol the likes ta the cluscer.

HQ AR004195



Case 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 139 of 225

£6Ga

CPU TERY op o PG g PNOINEEES Y A IROATIG BY paNic 2020 Wa MIWIT B ATIALAN Y

Land A

e ———— .
"
Alteadime 'T'-“ u—o; ua]\om 13 600 170 460 |74 430 127 008 nmluulnm um‘um wmlam 7000 | 19 00 {40 000 | 14200 {0 500 hm! o [
R Y L R R R T oy v on s e juminmilimibmilon{pminm nmy.
v T LA N0 O 1 g T
" -nl YT * M ¢ i * o -
" P2 ! oo - ) R
v 1 erei '7— I_r’ } €
L19 sapvary _ -
DR N v t‘ ’ 1. N - . .
" Sarrery
! “ v [T ‘i 1 T } b . "V; - " 3
n” s | T [T ‘ 1 - o -
TR X ¢ 1
w censrs |V . M M ! ' N ‘
I iT) copens [ . . 1 - .
FX roven {7 _ ‘ N ot _ I - 1‘ B
’2) Iroeen * ‘ .— u‘l
TR o ] _ ‘ R S I — Y IO — -
Mmoo sten ) y - l”. — . V BRTIO o,
I o ¢ ' O S ! - { R el Ry _ A-¥d. it -
n soom |7 T ™ - . ? Ll A n? —
o | ¥ - I I L t__ . RGP SRS N DU A :
1 g X
:; :b::: - [ u . N i el el e
ve " vvrern | o ¢ ¢ N P —_— ~ - -
“ " e !
LR} (R ] . c - - - __ :_ N D _ -— —‘—'.
I 1ewen : u N I . N N
W s @ R v ST ] -
Y vavern | o i . 1S VU S SUNU T —
13 s | N * | l' . S4- __t _
" 1evreel |0 ‘ N N . 0 - .
" (XL . ¢ .. Tl __;' T T
[ETARY 77 M SR 4 — . 4 -4
a0 Peren - pun NS S TR M P 2
nao) eeerrd | __l { :
Pusy s 0 ] e t_- B T - -
w0 errny B ! 1 . ,h.} Al D N SN LA
Wux Sreen g MY S U R Y LB S
000 aberrs o0 h - _ B s S B L.
20U Iereer * . ~ JY SRS SR S -
oW Iveres . I R U T ‘ - ro ]
HOWY \rew) - - — ——
Linims: 100 - IS Sl S s L NS S BV -

{Sour e #2780y )

=7 tluster &
U3 «wsian
[ OBV EXS
) ansne e

HQ AR004196




Y

ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 140 of 232

Based on the above acalysis. ft was decided that the site visics

should be selected according to the Jloliowing:

Region I ~-= 3 lakes
Region IT  ~-- 2 lakes (bo h fro= Cluster D)
Region III =—- 2 lakes (both from Cluster C)
R Region IV  -- 3 lakes (2 froa Cluster B)
| Region V -- 2 lakes (both froa Cluster A)

According to this site sclection plan, PRC/PMS stal{ was able to per-

L 4
! sonally visit and corduct interviews at over 20 percent of the similarly
i situated clusters within Reglons II through V. indicated in Figure 4-B,
which accounted for almost .0 .ercent of the total visitor atcendance at
Corps of Engineers lakes.

Rather than merely selecting the sample lakes at random from the
clustecs, it was decided that, 4+ =zuch as possible, the survey should
attempt to be geographically represeatative. Additionally, in order to
allow for the possibility of Jiffcrent types of law enforcement probless,
the survey included « mix of urban and rural lakes in the sample. This

‘ was a complex task due to the obvious misinterpretations of the termi-
nology. 1t was decided to u.e the standard Corps definitions and tabula-
tions for urban and rural lakes.

After final consultation with the Office of the Chief of Engineers
(OCE), it was decided that the sample lakes to be visited by the PRC/PMS
staff for field interviews would consist of the following sites:

Region I '

Hop Brook Lake

Green Poter Lake

Grayson Lake

Region 1I
Isabella iake
Shenango River Lake
23
I
¢

56.010 0 -75 -3
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Resio:o;;i de Terre lake
beGray Lake

Region IV
. Percy Priest Rescrvoir
Lake Sidney Lanier
Grapevine Lake

Region V
- Oahe Danm -
Lake Wright Patman

Figure 4-C depicts the sadple of sites visited according to visitor
attendance, geographic location, an¢ urban or rural character. Upoa
viewing this Figure, it was apparent that a small, urban/suburban lake
from the =idwest was needed to round out the sanple. For this reason,

Red Rock Dam was included in the sample.

In «ddition to visiting the lake sites, ?RC/PMS staff also inter- !
viewed and collected data from key personnel at OCE, and each Division
and District office cf the corresponding lakes. Furthermore, all law
enforcement agencies with contiguous jurisdiction wer. surveyed, both on
the state and local level, as well as the corresponding judicial offi-
cers and Federal Magistrates. It was also important to solicit inputs
and data from vther agencies involved in recreation for comparative pur-
poses. This sample of nor-Corps recreation systers included several
other Federal ageacies, and a number of state, city, county, and re-~
gional park and recreativa systews Jhroughout the county. A complete
listing of agencies personally contacted by PRC/PMS staff is included
in Appendix A.

C. Questionnaire Construction

Specific questionnaires were developed by PRC/PMS to assist the
staff in conducting field interviews and to insure maxinum uniformity
of pertinent information collected. Separate questionnaires were con-
structed for personal interviews with: (1) Corps of Engincers Divisions,
Districts, and lakes; (2) state and local law enforcement; (3) Federal

magistrates and local judges; and (4) park and recreation agencies.
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FIGURE 4-C

Geographic Prescatation of che Sample of Corpe Lakes To
Be Vislred by PRC/PMS Project Staff
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In addicion to the field intervies questionnaires, a self-report |

questionnaire was developed to be =ailed to each Corps of Eng’neers lake |
\ . _

sanager, to increase the data base for analysis of the problems. A& copy |

of this questionmaire is included in Appendix B.

The self-report questionnaire was pre-tested at four Corps lakes
and OCE to observe any zisinterpretatiea in the wording of the questions
or any problexs In obtaining tne information requested. As a result of
the pretest, PRC/PMS adjusted the self-report questioanaire accordingly
and OCE zailed a copy to each District office with instructions to dis-

seainate the questionnaires to wcach lake manager. S

D. Field Visits

The sita seiection plan discussed in section B was put into action
atter PRC/PMS assembled zhe staff for a day of orientation and training.
The purpose of this session was to instruct the scaff on administering
the questioanaires and to anticipate and minizize any probleas which

aight be encountered.

The field visits to the Corps sites and other recreation agencies
were, for the =ost part, conducted by a tean consisting of a criminal
; Justice-public szfety specialist and a recreation-resource managezent
specialist. Strong efforts in chis phase of the project made it possi-
ble for the PRC/?MS teazs to personally Interview over 200 individuals
in less than 30 days.

In se¢veral cases it was possible for the staff to visit other Corps

I lakes, law enforceament, and recreation agencies within driving distance
I of the original sasple.* Thus Appendix A, which lists all che ajencies
visited, includes several Corps lakes and other agencies that were not

originally selected.

*The acd.tional Corps lake visits included Lake of the Pines, John Kerr
Reservoir, Milford Lake ana Philpott Lake.

26
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Upon completion of the field visits, the PRC/PMS teams submitted
narratives detajling their observations and findings as well as the data

and information collected in the questionnaires.

E. Collection of Available Data

The PRC/PMS project team received excellent cooperation froa the
Corps personnel in OCE which provided PRC/PMS with all available data
from their computer banks. This data, collected by OCE for managezent
objectives, was beneficial in developing a clear concept of ihe existing

conditions at the lakes.

F. Literature Review

A detailed literature search was conducted during the course of the
projent to catalogue all information revealed in journal and newspaper
articles, texts, books, other field projects, studies, and background

information and annual reports of other recreation systems.

Sources including the National Criminal Justice Reference Service,

National Recreation and Park Association, Department of Justice Library,

and the National Institute of Law Enforcement and Criminal Justice were
contacted in order to obrain further documentation of related law en-

forcement and recreation experiences.

In addition to the literature search, PRC/PMS reviewed relevant
legislation in order to pinpoint the legal directives and obligations of
the Corps of Engineers in the tield of recreation and to determine the
presence or absence of legal barriers which would prevent the establish-

went of any recommended law enforcement standards or policies.

27 \
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Chapter 5
ANALYSIS OF THE DATA

A. Cozpiling the Data

During this stage of the study. all of the information and data col-
lected froa the ficld interviews, questionnaires, and available data a
from ali sources was cozpiled by PRC/PMS. Due to the bulk of data, a
central filiag systes was cotadlished for retrieviag pertinent segzeats

of the data. -

The sclf-report field questionnaires were kcypunched and tabulated
for cozputer operations. The progran package used for analysis was
CROSSTABS.* CROSSTABS is a statistical/retrieval reporting system
which automutically provides effective and efficient =ethods in which to
cozpute the crass-tabulazions of sultivariate data. This software pack-
age enabled the rescarchers to analyze complex variables according to
weighted frequencies. The computer program provided a cozprehensive

tabulation of all che infor=atien.

The intormation cozp..cd during the Corps lake interviews was ex-
tracted for womparison with the data received from other law enforcezent

and recreation apencies.

B. Methods of Analvsis

As previously described, CROSSTABS was used to convert the daza in
tite self-report questionnuis.s into readable tables. This served to

enhance the analvsis. A cut-off point for receiving the self-repors

*Copyrig.t by Cazbriuce Cozputer associates, Inc.

«»
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queéstionnaires L{roz the field had to be established due to the prc=p:
time frame of the study. A total of 238 self-report questionnaires
vere received representiang a 69 percent reporting from the lakes. This

saxple size was large enough to be representative.

In analyzing the data, it becaze apparen;: that there were acute
differences between =any of the lakes, vhile there were also vast sizi-
larities. Oa further exazination it became clear that the data lent
itself o z=ajor lJavisions according to certain characteristics of the
lakes. Tor ease of cozparison and analysis, four classes were devel-
oped, and the Corps lakes were divided into these classes. The classes

consist of the follewing:

Class 5 Lakes---moderaze to esxtensive Corps developaent for recre-
ation; =oderate to heavy attendance; large land area; multiple
recreation use; generally staffed with more than one per=anent

Tanger.

Class B Lakes—-=inimal Corps development for recreation use; light
to noderate attendance; s=all land area; primarily day use;

generally little or no perz=anent ranger staff.

Class C Lakes—-no Corps develapzent for recreation; all land area
has been leased for state or local recreation developzent or

deeded to other Federal agencies.

Class D Lakus---no Corps duvelapment for recreation; primarily con-
sist of river pools, locks and dam sites; principal attendance

is for sightseceing.

Figure 5-2 reveals the nucber of lakes within cach class. It is sig-
nificant to note that over 80 perceat of th. PRC/PMS field visits were to
class A lakes which accounted for vver 80 percent of the Corps annual

attendance.

g
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FIGURE 5-A
CORPS DF ENGINZERS LAKES
SEPARATED INTO CLASSES

CLASS OF LAXE NABER OF LAKES | arvenossce
A 128 236,381,900
B 83 26.151,500
¢ 52 __ 59,443,600
D 75
TOTAL 338 321,977,000
|
|
‘ (Source: PRC/PME)
|
|
|
|
10
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Reassessing the questionnaire retcrns, it should be noted that 121
or S5 percent of the A la™es were represented as well as 71 or 86 percent
of the B lakes.

The geographic distx:ibution of the Class A lakes is depicted in
figure 5-8. This figure shows that the preponderance of vast, heavily
attended class A lakes are found in the lover midwest and south of the
United States. Nine states in this area or 18 percent of the United
States contain 70 percent of the class & lakes. Only 10 perceat are lo-
cated in the West. The class B lakes, depicted In Figure 5-C, also re-
veal an interesting distribution. Over 60 percent of the class B lakes
are located in 7 states: 34 percent in New England (Massachuserts,
Connecticur, Verzont, and New Hazpshire); 14 percent in the North Pacific

(Washington and Oregon); and 10 percent in Minnesorta.

Because of the lack of recreation developoent at class C and class D
lakes, these lakes did not warrant as =uch consideration as class & or
class B lakes. Phone surveys and conferences with OCE confirmed that

the problexs at these lakes were very zuinizmal concerning this study.

C. Findings
Tne multiplicicty of raw data findings are available for presenta-

tion in two basic forms. The first presentation consists of a synopsis

of the field visits by the project staff. This section contains encap-
sulaced findings (rom interviews, discussions, and data obtained f{roz
Corps field personnel, local law enforcement agy cies charged with pro-
viding security In park and recreation environzents, park and recrea-
tion agencies, judicilal oificers, and others related to the objectives

of the project.
The serond presentation consists of the findings from the self-
report quuscionnalire completed by the Corps of Engineers lake managers.

These find'. gs w.ll be presented in the form of tables with amswers cor-

responding to the questions .n,the questionnaire. The information cited

3
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Sourge:  PRC/PMS)

Geographic Distribution of Corps of Enginee.
Cluss A Lakes within the United States

Figure 5-8
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Geographic Distribution. of Corps of Engineers
Cluss B Lokes within the Uniled: States

(Source: PRC/PMS)

¥)ure 5-C
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and the table constructions are a result of the CROSSTARS computation.

| Both of these presentations are included in a separate volume.

Discussion of the findings and the various implications for Corps
policy and operations will take place in later chapters. ‘

D. Critique of the Methodology o

While the methodology and analysis of the problem in this study is
felt to be the best possible given the time constraints and deficiencies 1
.2 the avajilabilicy of the data, the most prominent problem facing the
project was the diversity of the lakes. One of the primary objectives ‘
of the contract was to ensure that the information and impressions gath-
ered in the field visits was reflective of the overall probleas. To
the degree possible, this objective was met.

Within this blanket statement, however, there lies two qualifying ‘
factors due to the decentralized operations of the Corps. One is the

hucan factor; the other is the environment.

The human factor is represented by the variety of personalities and |
role characteristics performing functional duties under the Corps. The
sheer nuzbers of personnel involved make this factor difficult to man-
age. A similar situation exists with the environment. The geography
and breadcth of the projects is overvhelming for physical coverage. ‘

| Consjidering the nature of the recreation experience, decentralized
operat ions certainly introduce a pleasant element of reflecting more of
the local ambience. In this pre-packaged society, this is a welcome re-

’ lief. However, from an administrative point of view or the perspective
of this study, this dispersion presents an unworkable variety of situa~-
tions.with which to deal.

Atteopting to communicate through a pyramidal organization with a ‘

i national base is a frustrating venture. Nonetheless, these caveats

34 .
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should not serve to de=ean the ..:znificance of the findings «nd iz=pend-
Taese iater discussicas have been well-

ing alternatives for actic-
conceived and are felt to reflect the best possible recczzeadations for

the Corps of Engineers to izprove their visitor protection capabllities.

The zain purjose of this critique is to supply the Corps witn the
necessary infor=ation to plan for these shortcomings in future stadies.

35
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Chapter 6
STATUS OF VISTOR PROTECTION AT COkP'S LAKES

A primary element in the present study involves the assessaent of
the present level and nature of crime on the basis of available data,
and In the context of the environmental and social realities of Corps “
projects. These data are essential in the analysis of the preseant status
of vistor protection, the development of projections of potential crime
rates and trends for the future, and the development and assessment of »
Cerps law enforcement needs and requirements. Only an accurate picture
of the present situation will allow for concise and respoasive planning
and decision-making at the national level, and privide the adequate frame-
work upon which study conclusions and recommendations have been amade and

from which they can be interpreted.

A.  Introduction

The analysis of any problem or situation on a national level carries
with it the unavoidable potential that findings and conclusions may not
reflect actual situations in specific areas or locales. The FBI's annual
Uniform Crime Reports fo: example, which purports to be a barometer of
crine on a national level, frequently do an injustice to jurisdictions
which, for any number of reasons, do not follow national or even regional
patterns. This potential situation was recognized during the initial
stages of the present study and a cox, chensive sampling tethodology was
applied during the initial stages to iInsure that survey findings could be
truly representative of the Corps lakes. While variances will still exist
in some cases, it is felt that the following data is as represeatative of
the Corps naticnal situation as {s possible given the general parameters
of this study.

36
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| In any event, attenpts te irpose 1 national ir:erpretation on the

"adequacy” of law enforcement at Corps prejects will have to utilize
norcative standards which may not always be eatirely applicable to various
divisions, districts or projects. What, for exazple, can one say iIs aa
"acceptable” level of law enforcezen: and visitor protection, and what
should one reasvnably espect fro= the Curps? Tnis subject is in fact
addressed in the section of trnis study rcla-ting to "Standards for Visitor
[ Proteczion." In the preseat discussion one rust ask "What is, or can be
expected as a reasonable level of crine and when does that level consti-
tute a real and izmediate proble=?" Of course, any level of crize is
b unvanted. Sut, in the context of funding priorities and resource avail-
abilities, needs zust be weighed, priorities assigned, and remedial action
applied on that basis. As in the previous example, normative judgesents
Day not appear appropriate to various sites or projects. For example, in
some regions where crize is less apparent and less "accepted,™ a mwdicum
of eriminal activity can be amplified or overstated in terns of apparent
izpact and significance. Conversely, where criminal acts are cost fre-
quent ané rore visible, the level of public tolerance is increased and
crininal cctivity sore "accepced” as a fact of life. In these situationms,
individuals iavelved =ay underestizate crize and its Impact. As a con-
sequence, sone normative standard cust te utilized rather than local
iopressions or reactions in order to gain a clear naticnwide perspective.
The developzment of . reasonably accurate "vardstick” for measuring
the occurence and scriousness of crize in Corps projects is a highly
difficult task; however, this chapter will attespt to develop this concept-
ual framework in which such judgment can be made. In this cffort, the
chapter is divided Into four distinct sections:
L4 Section 1 draws upon the available data of rclated experiences

with crize in the United States and other recreation environ-
zents.

[ Section II describes the eanvironzent or climate in which law
enforcenent services are organized and applied.

L4 Section III provides specific data relating to the level of
crine and incidents at Corps lakes.

37
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° Section IV forms siomary findings based on the data revealed in
the foregoing contexts.

38
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SECTION I
ANALOGOUS CRIME DATA AND SITUATIONS

A. MNational Crime Trends

While it is not implied that a direct correlation exists between crime
» statistics on a national basis and crime specific to Corps projects through-
out the United States, the crime "picture” for the nation is a reasonable

starting point for the Corps analysis.

Reference to Table 6-1 provides an overview of crime in 1972 as re-
ported to law enforcement agencies in various regions and areas through-
out the United States. Crime indexes noted in this diagram are based upon

nearly 6 nillion index crimes reported during the year. As can be noted,

the crimes used as index crimes are those which can be regarded as the most
frequently. reported serious crimes. As a consequence, since these offenses
are most consistently reported, they are best for computing crime trends

and rates.

Table 6-1 provides some insight into the general volume, nature and
distribution of serious crime in the United States. An overview of this

data warrants some generalized findings to include that, on a per
capita basis:

L] Crime is at a higher rate in Western states and in the larger
cities with more than a quarter of a million population.

o Northeastern states are more frequently areas of violent
crime, while property crime has a higher rate in Western states.

L Cities maintain about seven times the rate of violent crimes _

as do rural areas and more than four times the rate of
property crimes.
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TABI Y, 61
U.S. CRIME RATES (PER 100,000 INHABITANTS), REGION AND AREA BY CRIME INDEX OFFENSES

Region Area
North North Cities Total
Eastern Central Southern Western Over Unfted
States States States States 250,000 Surburban Rural States
Total 2840.6 2480.7 2462.7 4030.3 4947.9 2363.6 1084.4 | 2829.5
violent 449,8 334.6 391.4 438.0 998.6 221.7 143.6 397.7
Property 2390.9 2146.1 2071.3 3592.3 ©3949,3 2141.9 940.8 | 2431.8
Murder 7.3 6.8 12.6 7.7 19.7 4.6 7.6 8.9
Torc{ble Rape 17.1 20.2 21.6 ' 34,1 47,1 17.1 11.2 22.3
~obbery 263.5 165.2 129.9 177.6 578.8 72.3 16.1 | 179.9
Apgravated Assaulc 161.9 142.3 227.2 218.6 353.0 127, 4 109.0 186.6
Burglary 1074.6 954.7 1005.8 1687.2 1877.5 963.1 507.5 A 1126.1
Larceny $50.00 and over 775.2 808.4 770.9 1349.8 . 1104.6 890;5 363.6 882.6
Autce Theft 541.0 383.1 294.6 555.3 967.2 288.3 69.7 423.1

(Source: FBI-UCR's)
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L] Overall, cities account for over twice the rate of serious
crimes than that of subm»rian areas, and over four times the
rate of rural areas.

. Crime rates, particularly property crimes are lowest in
Southemn states although these states maintain a high rate
of violent crime.

L4 Burglarly and grand larceny are the most frequent crimes on
» a national basis and maintain the highest rates in cities and
’ Western states.

Crime rates, of course, do not reflect gross numbers of crimes, but
they do provide a convenient and useful measure by which jurisdictions
can guage their crime problem. It seems apparent, for example, that
crize problems are most predominant in cities and, in largest measure,

reflect excessive burglary and larceny rates. The maintenance of uni-

form crime reports by a majority of the nation's law enforcement agencies
allows each jurisdiction to weigh its reported crime against national,

reglonal, state aad local figures.

To a certain extent the Corps can utilize these data to guage the
relarive distribution of crime in recreation projects. One wouid expect,
for instance, that projects closest to urban areas would maintain higher
overall rates of crime than those in rural areas; that incidence would
be highest in the Western and Northeastemn states; and felonies would

primarily involve burglary and larceny offenses.

Howaver, it cannot and should not be assumed that "crime", as conven-
tionally portrayed in the Uniform Crime Reports, is readily transferable
to the environment of the recreation site. Criminal opportunities and
victim vilnerabilities change dramatically by virtue of Corps project
design, type. and volume of visitors attracted, project location, and

numerous other factors. As a result, national crime figures are best

viewved and utilized on a generic basls and as general parameters for the

Interpretation of more specific Corps data.
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One additional point involving unreported crize, which also applies
zo Corps area crime reporting, should be noted in relatioaship to tﬂc
present discussion of national crize statistics. It has been long recog-
nized that reported crime does not accurately reflect the actual nusber of
crices com=itted. A nuzber of techniques have been cx=ployed to more ac-
curately pinpoint the actual level of ciiz=inality, the oest popular and
accurate of which are surveys of victimization. The first cozprehensive -
survey of this kind aized at a national audience was recently cozpleted
by oeans of the National Crize Panel under spoasorship of the Law Enforce-
2ent Assistance Adainistration.

Covering victimizacions du;ing 1972, the survey indicates that the
total nuzber of cffenses reported in the five surveyed cities repcesent
only about half of the actual crimes co==itted. Moreover, the nuzber of
larcenies, both personal and household, was soze four tizes greater than
the nuzber which had been reported to the police. Larceny without personal
contact was the =ost prevalent type of crime in the sample cities. It is
as’parent on the face of these data that crime is =uch oore widespread than
heretofore deternined. For the purposes of the preseat study, it is im-
portant to recognize these tendencies not to report crize, especially those

I :rizes suth as larceny and robbersy. 1In addition, it becomes clear through
iirvey findings that the causes of unreported crize are intimately related
to> victin perceptions of himself, the crirze, and the role and capabilities

¢ the police. This point seems extre=ely important in interpreting the
crime at Corps projccts, to be discussed later. Specifically, the most
<yzoon reason for failing to report crimes was the feeling that nothing
<ould be done and/or that there was a lack of proof. In either event the
case of reporting, the perceived competence and interest eof local author-
ities, and the local authorities capacity to respond all play a part in

I whether or net crinme is reported.

B. Recreation Crice Data

From the national perspective of reported crime, and in the context of

reporting problens, the Corp. crinme situation at recreation sites will
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agsume an added perspective. What is oost crucially needed in these crizme
analyses yet, so far generally unavailable, is =ore precise data relating
to criminal activity in parks, forests, recreational and public use lands
generally. Due to the relatively unique nature of recrcation areas in

relation to their environs, crinme data specific to the nation's recreation
experience is mosi appropriaste in attezpts to forculate some baseline

yardstick. Yet relatively few sources exist in these areas, or the level

of crime which exists.

One of the few studies aimed specifical’y at *° .2 areas was perform-

2
ed by Gibbons . He studied three contiguous rural counties in Oregon and
found serious crime to be an infrequent occurence while the volume of pet-

ty law violations was large.

Crime din Urban Park Areas:

One study performed for the U.S. Departzent of Housing and Urban
Develop::ent3 does shed some light on the incidence of crime in parks and
recreation areas. In particular, the study reveals th.” park visitors, as

is the case in overall national crime statistics, most frequently are sub-

Ject to robberies and larcenies among all other index crimes. This is
oost frequently the case where recreation areas are developed. Their find-

ings indicate that:

"The amount of reported Index crime in parks is substantially
below popularly assuczed levels. Indeed, on the basis of re-
ported crime, parks appear to be much safer than their sur-
rounding areas in general."

Further they state,:

"Nevertheless, it is safe to assume that more crime occurs than

is reported, especially in minor crime categories. Since most

park departments do not report most of their vandalism, the

acount of property crice occuring in parks is substantially

greater than shown in police records. There is nothing in .
the data, however, to indicate that the proportionat: relation- !
ships shown In this report would be significantly changed, even

1f all crime of all types were known."
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In addition, the findings note that most of the problems in city

park areas tended to concentrate in oze or two park locations. Unreported

crize 1s again a large problem with justifications generally taking the ‘
sane form as those found on the national level; for exazmple, toe zuch trouble J
7 to report, incident too ainer, etc. In any event, law enforcezent officers

naintain that crine prevention is extrezely difficult in parks primarily ‘

’ due to problexms of poor visibilicy.

; Another study cited in the HUD report again suggests that actual
‘ - crizme in parks and recreational areas ic below that which is commonly

assuzed.

The Seattle Study!', vhich also dealt with index crimes, addressed
reported crime in 34 of Seattle's 200 parks in comparison to discrete
geographic areas. In concert with findiags of the HUD study and expecta-

‘ tions of surveyed police, crime rates were found to be very low in coo—
parison wizh the immediate surroundings. 1In terms of violent crime for

B exanple, in no case did park occurrences exceed 6 percent of that in the

‘ contiguous area, and dropped as low as .39 of 1 percent in one park. These

I findings becuze even more glaring when it is remembered that these violent

crizes are the most frequently reported.

One additional finding of the HUD study should be recognized.
Table 6-2 (HUD Report p.37) below provides data relative to the incidence

‘ of crime in 3 categories of parks and i{n relationship to area served.
While the data reconfirms previous findings that park crime is

|

less than expected through police statistics, it also suggests that as

park size and resources Increasc, so does the occurrence of crime. It

also suggests that park crime is more a function of crimes comitted our-
! doors than overall uniform crime statistics. These findings lead one to ‘
; assume tha_r. c¢rize in Corps recreation areas, particularly near the fore

populous areas, can be expected to reflect a more severe plcture than that ‘

noted in the above findings. Data from the more closely akin U.S. ‘
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TABLE 6-2

index Crimes in Parks as Proportion to Total Index Crime in
Service Area and Street Crime of Service Area, by Category
of Parks.*

Totai Index Index Crimes Index Crimes Park Crime as 2 Park Crime ag %
Crimes in in Street of in of Scrvice Arca of all Outdoor Crime
Service Area Service Area Parks Crimes in Service Area

Sub-Neighborhiood Parks 1,114 412 2 0.2% 0.5%

(5)

Neighborhood Parks 4,386 1,411 25 0.6% 1.7%

& (10)

Community Parks

(52 2,358 810 81 3.4% 9.1%

TOTALS 7,858 2,633 108 1.42 3.9%

* Definition of Service Area: the neighborliood surrounding and adjacent to parks, Inside and outside fncluding
parks themsclves.

(Source: H.L. Malt Associatcs)
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Forest Service, National Park Service, and the Bureau of Land Management

will also be discussed to test this notion.

U.S. Forest Service

Under the Department of Agriculture, the U.S. Forest Service
(USFS) approach «o law enforcement for the most part has relied on
state and local existing law enforcement to provide services. As a
result of the Cooperative Law Enforcement Program, initiated-by Con- L)
gress (P.L. 92-82) in 1971, the U.S. Forest Service contracts with state
and local law enforcement to provide specific visitor protection services

in many of the U.S. forests. N

Ir. order ‘to gain.a more complete picture of law and regulation
violations in National Forests, the Forest Service sampled violations of
130 Districts distributed tnroughout all Regions, as well as from Experi-
-;.::ntal Forest or Range Units, Forest Supervisor's Offices, and all Region-
al offices. While the law enforcezent problems experienced by the USFS
parallel those of the Corps to a reasonable degree, it is, of ccurse,

recognized that the Forest Service geographic responsibilities are both

larger and somevhat different than those of the Corps. Boating related
incidents, for example, are less frequently a problem for the Forest
Service thaa the Corps, while forest related matters, such as fire and
tirdber pilferage, are more Forest Service oriented. Nevertheless, these
data are useful in a number of respects including the priorities which

they implicitly carry for the various law enforcement probleas.

For purposes of this study, a violation was defined as an
incident involving infraction of law or regulation, including those con-
nected with contracts and permits. Reference to the complete list in

Appendix D reveals the following observations of interest to the Corps:

° Violations in developed recreation sites and areas account
for the greatest single category of offenses and over half
of all violations. In particular, it reveals that sanita-
tion and littaring are the single largest problem in terms
of volume facing Forest Service rangers.

2617
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L Probleos relating to vehicles in recreaiion areas including
speeding, parking, safety and disruption account for the
second largest recreation problexz; although various wvio-
lations relating to personal conduct, zbusive behavior,
and destruction of property or resources seem to be as
great, if not greater, depending upon interpretation of .
terms. ’ J

L Although not portrayed in the Appendix, it was found that the
’ majority of State law violations i.t,lyb;lvirllg crimes avainst
‘ persons or property occurred in pubiic récreation arcas. A
large majority (3,690) involved theft or damage of private
property, while some 366 incidents Iinvolved assault or intim-
“lations of private citizens. An additional 390 narcotics vio-
e lations occurred in thé-public use areas.

° The flndings reconfirm the significance of littering, sanita-
tion in regard to refuse at camp locations, and water pol-
lution.

(] Five related violations account for approximately 15 percent
of all violations.

(] Property protection offenses of various types, to include
defacement or destruction of signs and other utilities,
account for only about 3 percent of reported violations. Of
about equal mangitude are problems related to timber use and
abuse, of obvious interest to the USFS.

It seeas apparent that the USFS's major problem in tems of gross
violations involves littering and sanitation related to refuse disposal.

Vehicle control and usage in National Forests are an additional primary
concern as is regulation of personal conduct and behavior in group recrea-
tion areas. Of the estimated 1.2 million offenses, however, about 4,446
involved violation of state laws. It should also be added that, in

addition to these, there were some 714 cases of assault or intimidatioun
of Forest Officers during 1969.

In fiscal year 1973-1974, over $3.5 million was spent to subsidize
statef/local law enforcement services. As well, the Forest Service still
spends several million-dollars on their own services and manpowrr to protect
visitors and natural resources. Costs due to vandalism resulted in more than
$2 million in reported losses. Projections from this data, applying to all
National Forests, result In estimated losses of nearly $6.8 million for 1969

alone. From the perspective of monertary loss, vandalism offenses carry a
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a significant impact aside from their gross volume.

Since the Forest Service's Cooperative Law Enforcement progran
has only been in existence a few years, there has not been a thorough
evaluation conducted to measure the effectiveness of the program. One
point is evident, however, that the program was implemented and is main-
tained with relatively few administrative or management problems in terms -

of contracting arrangements, conditions of service, and the 1like.

National Park Service .

The National Park Service (NPS), under the Department of In-~
terior, =maintains its own law enforcement contingent, trained, armed and
responsible for enforcement of state and federal laws and ordinances on
Park Service lands. This approdach has evolved because the Park Service
frequently maintains “exclusive™ jurisdiction ove. -he lands as opposed
to the Corps "proprietorial"™ jurisdiction. 1In addition to their law en-
forcement duties, however, Park Rangers are responsible for traffic con-
trol, resource management, inspection of facilities, visitor prortection,
and other duties. Alsu under the Interior Depart=ent are the National
Capitol Park Police, which are assigned principally to the Washington, uv.C.
area capital parks and monucents. This contingent of fully-authorized

police 1s separate from the Park Rangers.

Table 6~3 provides overall five-yezr sum=ary statistics for re-
ported Part I Index crizes for all park service areas and the nazional
capitol parks. It is immediately obvious that the National Fark Service
must contend with a great many more serious crimes than have been noted
in other park and recreation conteats. To a large degree, the added
volume of offenses may be due to the nature of National Parks. In a
great many cases National Parks resemble urban aveas with shopping,

entercainaent and living accommodations. The concomitant law enforcezent

problems associated with sophisticated recreation areas of this type

are similar proportionately to other developed urban and suburban

2619

HQ AR004222




0099

6%

Case 4:14-cv-00139-HLM

CALENDAR YEAR HOMICIDE

TABLE 6-3

NATIONAL PARK SERVICE
SUMMARY OF ACTUAL. PART 1 OFFENSES

RAPE __POBBERY  ASSAULT _ BURGLARY  GRAND IARCENY

PETIT LARCENY AUTO THEYT _ TOTALS

Document 38-16 Filed 11/16/15 Page 166 of 225

1973

1972

1971

1970

1969

ues 6
NCP 3
TOTAL 9
NPS 8
Nep 1
TOTAL 9
NPS !
NCP 2
TOTAL 9
NPS 5
NCP 3
TOTAL 8
NPS 11
Nee 3
TOTAL 14

15
38
53

10
45
55

21
40
61

8
26
34

10
46
56

17 121 718 1718
256 155 108 620
273 276 826 2338

18 125 566 1315
16Y 138 68 150
179 263 634 1465

22 129 640 1288
172 104 75 143
194 233 s 1431

1] 92 783 1437
175 166 113 149
188 258 896 1586

12 18 400 1105
191 156 112 176
203 234 512 1281

NPS - ALL PARK SERVICE AREAS EXCEPT NATIONAL CAPLTAL PARKS

NCP = NATIONAL CAPITAL PARKS

(Source:

NP'S Annual Report)

2574
90
2664

2264
352
2616

2191
43C
2621

2138
635
2773

2420
630
3050

86
47
133

86
31
117

90
51
141

94
67
161

81

54
135
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coommities. But To an even greater measure, by smaintaining constant
scrveillance by a single police force, it is undoubtedly the case that
more offenses are being observed, reported, formally recorded, and
presecuted than {s the case in other recreation areas. Therefore, high
crime statistics are a product of these factors as well as of actual

greater nusbers of offenses being committed.

! h ]
Similar te other findings and crime statistics previously noted,
Table 6-3 reveals that burglary and larceny accuunt for the highest per-
| centage of serious crime. In 1973 these crimes accounted for over 93 per~ .

\ cent of 211 reported cffenses at National Parks and over 60 percent of
those at National Capitol Parks. In Yosemite National Park alone, there
were 926 Part I crimes in 1973. Of these, 879, or nearly 70 percent,

were larcenies and 25 oercent burglaries, a rather representative example

of servicewide statistics. In the same instance, the Park Service charged

individuals with the following less serious Part II crimes:
. 132 Narcotic/Drug Law Violations
® 190 Liquor Law Violations
[ 231 Disorderly Conduct
L] 351 Moving Vehicle Violatioms
L 303 Parking Offenses

. 216 Other Parking Regulations. -

Anong Part 11 crimes, NPS devotes a great deal of tinme, resources
and energy to trafiic law enforcement as servicewide data in Table 6-4
: reveals. The large number of citations issued and traffic accidents

reported reflects the immense amount of vehicle usage in the National Parks.
The hcavy voiume of offense statistics places the National Park

Service at vhat might be considered the height of the law enforcezent neced

and service continuum for park ureas.

50

2621

HQ AR004224




Y . . ~
ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 168 of 22
TABLZ 6-3
GESERAL SUMURY OF TRAFFIC
ACCIDENTS AND EXFORCEMENT
U.S. PARK POLICE SERVICEWIDE
1522 1923
A. Total mmber reported mozor vehicle traffic accidents 7,290 7.7
3. Mumber of fazal accidents 65 52
rr C. Number of non-fatal iadury accidents 1,441 1,833
D. Number property damage accidents omly 5,441 5,895
‘ E. YNumber drivers involved 11,517 11,636
L 4
F. Nuaber fatal injuries to persons 76 60
G. Nuaber noa-fatal injurfes to persons 2,186 2,310
: H. To:=l amouat of property damage Incurred ($) 2,384,380 3,898,170
I. Total nuaber motor vehicle-pedestrian accidents 62 &9
J. Number raffic accidents investigated by NPS officers
at accident site 6,78% 5.834
K. Nuaber zraffic accilents resulting Ia citation or arrest 3,112 2,35%%
' L. Number persons cited or arrested in connection uith traffic
accidents 3.121 3.36%
M. Nuaber persons convicied for traffic resulting in collision
or upset 3% 62
N. Number knovn hit-run accidents 695 533
0. Number of citations or arvests for hazardous traffic
violatioas 41,696 39,319
P. Number convictions for hazardous traffic law viclations
Q. Nuaber of. written varnings issued for actor-vehicle B
violatioas. 26,312 32.753
R. Number of boating violazions 1,iN 1,227
S. Number of boazing acciﬁcn:s 40) 310 .
T. Total property dasage Teanltiag froa boating accidencts 177.719 90,337
51
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Bureau c¢f Land Management

One final example of law enforcement needs and availabilities
in the sohere of parks and recreation can be found in experiences of the
Bureau of Land Management /BIM). Also under the Department of Interior
the Bureau manages some 470 aillion acres of public domain nationwide. A

law enfor study conducted for BLM in the State of California®
provides sowe corollates with the law enforcement situation at other recrea-

tion areas.

Ia California, BIM administers some 12 million acres of public
land.vhich is valuable in economic, archeological and other terms, in addi-
tion to its recrestional uses. BIM's present capability to enforce lavs
in these areas is Foth legislatively and organizationally limited, and
state and local law enforcement authorities are limited by virtue of

manpower and finances to lend assistance to BLM.

The law enforcement study for BIM in California was conducted
in response to high level and "uncontrolled use, abuse, vandalisa and

l:het'l:t". on BIM lands. Unauthorized use of off-road vehicles had, in and
of itself, been recognized as a serious ecological and public use manage-
ment problem. Deaths and serious accidents have resulted from the lack of
management and surveillance and ZX-tle is known of the happminp'in remote

or spatsely used sreas:

Utilizing crime projections from other areas, the study estimated
that approximutely 490 major crimes (such as, larceny, aggravated assaults
and robberies) and 1,280 lesser offenses occurred on BLM lands in 1968
during 5 million visitor days' use. It seems evident on the basis of the
study report that BLM's inability to control public use of its lands has
resulted in a significant degree of property and resource damage, litter-
ing, pilferage and numerous minor violations, in addition to the more

serious crimes, many of wvhich go undetected due to reporting problems.

52 »
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Soze o the BLM niuay ¥ nlings, vhich are relevant “or this
report, are as follows:

L] The iinited authority of personnel to enforce ruices and
regulations aized at controlling behavior, conduct =a.
protecting natural resources and federal property.

L] Licttering, vandalisz, and rowdiness were among the =ost wide~
spredd and =ost predozinant offenses.

[ The non-availability of organizational and managerial structures
for the analysis, planning and implementation of responsive law
enforcement/visitor protection services.

° The jnability to adequately coordinate, communicate with, and
utilize existing law enforcement agencies and services for the
solution of existing proble=s.

. The failure to explain and communicate the roles and objectives
of recreation and visitor managerment with that of the overall
organizational goal and to develop precise policy statements
relative to the compatible achievement of each.

C. Suznmary oi Related Crime Experiences

Tne foregoing data provides a general impression of the volume, nature,
and distribution of crime in the United States and within the context of
parks and recreation areas. It is apparent however, that extensjve data
regarding crize .n tie recreation context is rather scarce. Only in the
case of the National Park Service are concise reporting and recording

procedures maintula2d and statistics subsequently available.

The nature of the .rizme problens discussed provide some commonalities
cven though the agencies vary significantly with regard to property under
manageaent, vi.itatioa levels, and services provided. among the oost

apparent simii.rities deiween these experiences are the following:

. On both a national level! and in the recreation context, larceny
is the pr.racy law enforcezent problea invelving serious reportec
crize. '

. A great deal of crime 1s pgeing unreportea among serious crime
but =ven Tore azong Part 1 or the less serious crimes. Ghile
findings conflict to a cer .:ia degree, it is indicated that

53
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actual crime levels are well above that level which is reported,

even where formal reporting practices exist.
L Less serious crime is predominately related to vandalism,

traffic, and ecological disturbances, such as the damage caused

by off-road vehicles.
b
°
~
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SECTION IX
ENVIRONMENT OF CORPS LAW ENFORCEMENT AND VISITOR PROTECTION

The previous section of this chapter has attempted to lay the ground-
work for the discussion >f law enforcement and visitor protection at
Corps lakes. The objeccives of this sectioa will be to portray the over-
' all environment and context in which law enforcement and visitor protection
is being addressed at Corps lakes and to lay the factual and conceptual
framework upon vhich later discussion of crime and incident statistics

p will be made.

Data utilized in this discussion was cow,iled from self-report
questionnaires completed by 238 Corps lake managers and by in-depth field
study of 18 projects selected on a structured sampling basis, as detailed

in the foregoing methodological component of this report.

As explained in Chapter 5, to assist in analysis, Corps lake were
classified into four major classes. C(lasses C and D are those lakes
which are not geared in any significant manner to recreation. Lakes of
the A and B class are pr.mary management concerns of the Corps; are geared

to recreation; and have the vast majority of personnel, visitor attendance,

and visitor protection problems. The present study is, of course, almost
totally concerned with this latter group. The findings presented here are
extremely representative of these two major classes as data is based on
questionnaire returns from 94 percent of all class A lakes and 86 percent
of all B lukes. Continued reference to Table 7.1 throughout the following
section on Corps law wnlorcement will add a greater perspective to these

findings relative to demographic classification, attendance levels,

personnel avarlabilities and the like.

SheliT O« 95 =« 7
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A Characteriscics of Coxps Lake Projects

As data from previous discussion indicates, the physical environwment
in which law enforcezent zust operate has great bearing gpon the level
and quality of that service. As a general overview of the character of
Corps lakes and reservoirs in  :ras of derographic settixng and acreage,
tne chapter on analysis relatec that the largest proportion of lakes fall
within the s=all ro =oderate-sized lakes in rur.l areas. However, these
are less attended lakes. Tne largely attended lakes, twice zs many of which
are also rural, fall into the moderate to large sized category. With
respect to shoreline, size, a great variability also exists. Nearly 12
perceat, for exaaple, have perizeters of less than one nile; 34 percent,
less than 20 ailes; 36 percent, between 20 and 100 niles; 22 percent, be-
tween 100 and 500 =iles; and an additional § percent, butweea S00 and 2,500

niles.

The study team analyzed dezographic and socioeconomic data of 11 of
rw rield survey sacple lakes and found no correlations with the incidence
of crize. Table %-5 provides a summary of some of these data In relation-

ship to the selescted Corps lakes.

access to Corps Projects. The size of Corps lakes is about as varied as

«> the nature of their physical setting and surroundings. Surveys of
-rps lakes throughout the country by PRC/PMS staff found several con-
sistencies, however, associated with the geography and natural surround-

ings of the lakes which have bearinyg on visitor protection.

Access to Corps projects in general and lakes in partica:ar 1 depen-
dent primarily upon the terrain of the project area. here Joliape Is Lparse,
as in the midwest for e¢rample, access is virtuolly unlizited. In other
areas where trees and fuilage are plentzful and densc, access .an only be
accomplished through oi% -voad veilz"es or by foot. Lizii_.  dir.ily
“nown of the number of v.oiral.onn which are occurrin  in tacue mdvveloped

and little uwsed arcas. Theoe 15 little evidence what ser® o cv_ns gy

deing conmitted, rather 1t .. wore e fa3e that ninor i07 Tiean of

[4 Ny r!
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- Corps regulations, as well as vandalism, pilferage, destruction of natural
resources, and Tcwdyisz, are prevalent. Fire destruction has been un-
cozmonly low and is prisarily due to tle :lose perimeter of the Federal
boundaries to the shoreline. it Js feared in many areas that these se-
cluded havens are the scene of nucerous youthful "drug parties™ and §i-
licit acttivities. thile this is to soxme extent probably true, particu-
larly a=ong the urban and suburban projects, there is little evidence to
support chis general reeling. 1In any event, the peint .o be =ade is that
control in the =nre remote areas is cozoonly non-existeit because ot the

terrain and the lack of rangers to perfors visual checks.

Cocpounding this problem is the large increase in develep=ent just
outside the Federal line. With the increase in vacatiocn homes, as well G
as percanent dwellings, these developzents are adding significantly to
the proble=s of control and access which project managers are racing.
Frequently unauthorized roadways are cut to the lakes edge and others
created sinply by recurrent trave. by off-road vehicles. One moderately
sized rural lake Vin Missouri, for example, has found over 165 knowm

access roads, the bulk of which were unauthorized.

Encroachment is a cozoon problen along the perimeters of these sub-
cdivisions and is fostered bty the generally non-marked or poorly marked
boundaries of the Federal land. Ecological damage including wnauthorized

timber cutting, firee, 2ffluent wastes to the lake, soll ercsion, and

izpactation are an oft-found result. For the general public this often
results in nuz2rous non-public lake accesses which would net otherwise
exist and for which the Corps is unable to perform safety and assistance

functions.

For purposes of visitor protection, security and safety, therefore,
the natural setting, as well as human design, ha_s so:r: inpact on the over-
all question. Table 6-6 adds some additional perspective to the scope
of this issuc. While ccological prodblems, as has been indicated, involve
a variety of differing concerns, they do impact the level and quality of

recreation use and the geophysical contest in which visltor protection

2629
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TABLE 6-6

TYPE OF LAKE VS. PRIORITY OF VISITOR PROTECTION
PROBLEM HIGHEST PRIORITY PROBLEM

CLASS OF NONE TRAFFIC VANDALISM ECOLOGICAL BOAT THEFT PEACE
LAKE VIOLATIONS DISTURBANCE

Urban Wichin

30 Miles 5 6 26 18 1 1 4
ne
W tlrban Other 2 6 14 9 1 1 3
(P > .
ce
fa) Rural 8 21 41 30 [} 4 12
QOther Parks 1 0 12 8 0 0 4
TOTAL LAKES 16 33 93 65 2 6 23

PERCENT OF TOTAL 6.7 13.9 39.1 27.3 0.8 s 2.5 9.7

(Source: PRC/PMS Self-Report Questionnaire)
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! services must function. As previonsly indicated, ecological concerns in

\ this context are also most closely related to protection of the natural

| and zan-made envicormenr from abuse and destruction. Of the 238 projects
wvhich responded to thé question, over one quarter indicated that such
ecological concerns vere their highest priority problea in terms of visi-
tor protection. Whether urban or rursl in nature, ecological concerns

appear to be hith on the list of priorities.

»
3. Reclationship Betveen Recreation and Visitor Protection
Between 1961 «nd 1971 visitor attendance at Corps recreation sites In-
creased over 250 percent to 310 million in 1971. With this increase has <
been a corresponding spiral in the need for recreation sexvices and
facilities as well as for public safety measures. Corps sources suggest
‘ that this trend will continue as data in Table 6-7 indicatec.*
TABLE 6-7
CORPS OF ENGINEERS
PROJECTED 1983 RECREATION ATTENDANCE AND
" ADDITIOSAL FACILITIES BY WATER RESOURCE REGION
|
Total Plcnic Camp Boat Launch
Attendance Sites Sites lancs
1970 Total Attendance/
Existing Facilities 276,000,000 67,540 48,734 5,309
1983 Totral Attendance/
Total Addicional
Faciliries Required 345,900,000 31,853 141,877 1,776
(Source: U.S. Aray Corps of Engincers, FY-1973 Code 710 Progran
Kecomendations)
*Corps future recreation development s stringently limited by Federal folfcy
(P.L. 89-72) which requires a local match for development. Thun, the future
trend is dependent upon local government resources and priorities.
60
-
\
\ ’
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e result of this ras (oo thut 2. er Wnd the ranget .

oy

all gemeral murpases. to eszabdblish I¢s (emseitos The relative =~ 0 e

of recreation ind corresponding visitor needs an ine contano o
capidilizies. This is not to say chat there is a systematas serle-r o
recreation and other suelic needs but zore to indicate that i .-

a general izow of underrtandiang on the project level with regar’ to vzt

pee

s expedted 11l -~ g.oired b: way of recreation and visitor servoces.
zeeling in zuny cwoes i+ that project personnel have been placed in o
situation for which they are only partialiy prepared and for which they
are not totally equipped. The Corps prizary cundate in the developzent
of public works projects appuarcatly does not provide the nceded directive
associated with public use management and control. As a necessary eleaent
of recreation, luw enforcemeat and visitor protection have gone a sinflar
way ané the link between the two not fully addressed in emt fronmental and

tesource design.

Ffor exazple, establishment of lizmitacions on camping in public ase

arzas is not only u sound recreation practice but one which tends to avert

tension and personal conirontations. At present, however, such policy is
not unifommly recognized and certainly not enforced. In many State and
Nazional Parks maxizu= levels on visitor use areas are controlled by
registration points and gate guards. This of course, would be a most
desirable solutivn to {requent overcrowding in Corps public use arcas.

Yet, where nuzerous independent public use areas exist at a lake, the

cost of additional pesson. i required for such an operation may be fiscally
unfezsible.  An acteraat.we could be the use of innovatfve vark practices

which is thoroughly discussed in Chaprer 18.

51
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¥hile many projects are utilizing various approaches to controlling
arca vse, they are doing so in a more or less randos =anner and predon-
inantly by virtue of the individual project canager's initiative, his
knowledge of recreativn and visitor protection practices and approaches,
and the sigaifiance which he places upon the recreation and visiter use

role of the Corps.

As a result, 1t was found cthat camping is frequently well above the level
«I.ich pudlic use areas carn, reasonably support and users are forced to ca=p
wheze they can find rooa; toilet facilities, water, and other necessities
are inconvenient zo use or difficult to obtain; trees and vegetation are
destroyved by uncontrolled \'ehicle use; and, access and utilization of boat
launching areas, picnic tables, and other recreation ite=s becomes a com
petitive enterprise rather than an enjoyable experience.

The repercussions in tercs of visitor protection in these cases are
tpically visitor confrontations and strained associatioms, increased
availability and chances of :héft. pilferage and destruction of govern-
oent property, excessive disturbances and rowdiness and generally un-
sontrolled conduct among certain segments of visitors. It should be noted
that these probless are also not uncomzon in related State and National
Parks which generally enjoy more control authority and recreation design

features.

by ir} large, while the Corps situation does not appear cricical
in this regard it need not 2nd should not be overlooked. Short of in-
creased law enforcement presence or other control measures, a great deal
can be more ecconomically accozplished by impruvements in the design and

delivery of recreation resources which are more attuned to human factor

requiresents. At this point, however, it is stressed thai the beginnings
»f this approach should be based in (1) a more precise definition of the
role of recreation in the Corps present and profected prowtn: (2) the de-
velopment of specific policy relating to recreation run.apye-ent and publac
use development st the project level; and (3) the developrment of progracs

of tuchnical, organizational, aad munagenent assistance at the districe
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and project levels aized szeld.ically at policy i=mplezemta....  Izproved
law en:'or;:c:en: aad visitor protection survices arz an inestraoable part
of this recreation policy which serves tu izprove the =anagesent of irog-
ressively iacreasing nusbers of public users, and ultizate.y the recrea-

tion users experience.

C. Present Organization of Law Enforcement and Visitor Protecr. 2
* Services

Tne pattera of visizor protection and law enforcemeat varies to a de-
gree throughout the nation Jependiag in largest d2asure upen law waforce-

zent availabfliries. But, in addition, the pattern varies awcording to

"<

statutory requirements, the relatioaship of Corps persomncl te state 3ad
local law caforcezent agencies, aad their perceptions of the needs and

requirezents of Corps areas with respect to law enforcesent.

Availatle agencies

The largest =ajority of lakes and reservoirs can call upon any

one or co=bdipatior of the follewing ageacies.

L] Federral agencies
As Federal property, the Corps can call upon the many
services of agencfcs suca as the Federal Bureau of Iavestigation, the
Drug Enforcement Aizinistration, the Treasury Departzent, and the U.S.
Marshal Service. Alihsu.a oome favestigatory requests have been =made of
the 7.5.I., these agencic » are rarel: used or censidered in the course

of duv-to-day enforceren: respoasidilicies.

L4 Corgs Rangers
Enforce=ent wf Title 36 Rules and Repulations ian the res-
paasiblility of tac Corps of Ingineers Ramer. This authority does
not allow for the power of arrest, seirch or selzure, nor the right to
- detain or otherwisc restric: persenal movezent, although the ranger's

st!; retain citizen's power of arrest.
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L] Provost Marshall and Sccurity Officer
Tunese individuals can be called upon by project perscancl in
cases involving assistance aad support in the utilization of law eaforce-

oent services or in cases of ezergency, although this is rare.

L] tate Police -

Otherwise known as the Eighway Fatrol or Motor Patrol, State

Police are availatle to all Corps project areas for the enforcement of
federal, state and local laws. In =any cases, however, the primary en-

forcenent responsibility of this organization falls in the area of traffic

"

enforzement and violations occurring in close proxia:ty to state and county
highways. Patrol and surveillance on a randoz or controlled basis is oost
frequently performed by State Police in Corps public use areas and as pub-
lic highways cross Corgs projucts. State Police ave not typically called
by Corps personnel or users but more frequently respond to highway acclideats

and probleas, and issue citations on sight.

. County Sheriff's Departoent
County Sheriff's Departoeats border Corps projects through-
out the country with over 50 percent of all lakes falling in more than one
jurisdiction. Tne County Sheriff’s Departments are the preduninant source
of law enforcesent for Corps projects and are most frequently called in res-

ponse to problexs or assistance.

. County Police Department
County police departz=ents are the «xception rather than
the rule in terms of police agencies in the United States. In a number of
instances, however, the scrvices of county police agencies are available
to Corps projects. In these cases their services are useful due to high
visitation rates, and particularly if the County lcases park land along a

Corps lake. These are located almost exclusively in urban arcas which can

support, and which require an extra layer of law enforcement.

A
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. . [ City or Towm 2¢lice 4
Cities or Ttowns <h.e =aintain any substantial popuiation

generally suppor: an incependent citv/town police or sherifs’s depart-

=ent. Enforcement of city ordinances forms the bulk of thedr secvices,

although they also enforce county and state laws. General.y, .1ty aad

township police are not called into sezvice for Corps nceds, although

. there are a nuzber ol bordering =unicipalities at Corps projects whuich
- provide services in the contiguous areas. This is particularly tne case
' in the instances where the city leases publfc park or shoreline property

ron the Corps.

L State Park Police
States frequently lease land from the Corps for park
developoeat ang nearly all zaintaia Park Police to specifically coatrol
these areas. Park Police are arced and sworn state law enforcexment
ageacies although they do not generully enforce state law outside park
land. As state law enforcezent officers, they may theoretically enforce

the law on Corps property; yet, in =aay instances this auvthority is ques-

tionable to Park Police and their utilization at Corps projecis is rare.

L] Countv Park Police
Although less coz=on than State Parks, a sizeable number
of counties lease property for recreation around Corps projects. In the
case of sizeable, =ore poéulous countias oany maintain a separate County
Park Police fcrce. Enforcezunt of cuunty ordinances and state law is with-
in the purview of these policeren although thev are almost exclusively
‘ utilized in county parks.
| L4 State Fish and Gaze
‘ (lost states maintaia a separate authority for the enforce- ‘

| ment of {ish and jame lows throughout the State. One or zwre “"ageats™ or
'officury’

are typlcally assigned tv a given county or region although
they iaintala authority throupghout the state for enforcerent of fish and

gaze laws as well as overall state law. The presence of these individuals
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| ix.1 and around Curps projects is gencrally high and relationship with Corps
persoancl good, although they are s-rel; culled upnn to proevide ¢ orce-
; ceat services {or state law \'iu;lat ions. Lesser violacions such as litter-
; ing or vandalisa are zore f£requeatly causes for citations issued dy these
‘ indfvideals.
|
) Water Authority
As in the case of Fish and ffane Departzents. State Watcer
Sathorities are not infrequent. As a result of the Federal Boating Safery
2wt of 19.1, =ast states have established a state ad=inistrative offi-ze¢ to
develop, adzinister, and eaforce Federal and state laws and regulations

>ttaininy to boating satet?. Fnforccdent of state water safety regula-

tions, coar registration and iaspection is the primar, function of these

|

|
individuals, although they may also enlerce state laws. MNoak Corps pro-

\ jucts zake maximun use of these off icials or other water patrol authoritic:
which may alternactely be subsidized b, the state through the countivs.
“Tely are thesc individeals involved or called upon to assist in law en-
forcement activizies on shore arcas. The U.S. Coast Guard also acts as
the water authorfry for many corps lakes. While they thurvurhly w0l fee
b.atlap and safety violatfons, they rarely, if ever, provide full enforece-

St

As is apparenz, the various levels and varfezies of iaturrelated
and everlapping enforcezent authorities cbe for o ceacrally wacoordinated
"non-systen” of law eaforcement services. While thnis was found to be
the case. in =any Instances, it was found that a reasonably functional
relatioaship had been established in others. The pattern of thesce
relationshipy varies according to che nature of availably law enforce-
acnt agencic. and the level and typr of violatfons atr cach lake.
Generally, however, oac finds the county sheriff as the osrimary law en-
forcenent agency on a funpctional level, or the county police departament
where they are available,  State parks, which predeminate at Corps lakes,
saintain their own authority, and counts and city parks utilize the ser-

vices of respective county and city jpolice departments, or sherz1€'s offices.

(3
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Water surface caforcement is co—=only provided by a state agency as are

fish and gace regulations.

Coordination and Urtilization of Services

The problems assoziaten sith the coordinated use of these agen—

cies, of relevance to this discussion, include the following:

. L] The majority of Corps lakes and reserveirs are in rural areas
and are served alcost completely by sheriffs departceats. These
agencies are azong the least vell-equipped, trained and paid of
law enforcez=ent agencies. Confronted witha zmassive influx of
visitors to their areas, many cannot provide needed visibility,

v surveillance, trafic control, and investigation which are re-
quired. Increases in calls for service amoag their own con-
stituency have generally increased in the past few years result-
ing in a decreased ability to perform preventive patrol and
surveillance activities. The economic profile of many coa-
aunities does not allow for incrcases in personnel or improve-
ment in resources. As well, it is sometimes the case that these
departments are restricted by law from performing preventive
patrol and surveillance activities and can only respond to calls
for service.

L Reporting and recording of crime and violations is an un-
systecatized process. A&t the project there is a consistent
lack of telephones or other communications devices available
to visitors (see Chapter 14 of thic report eantitled Communica-
tions). Reporting can be made to the Corps project office, a
Corps ranger (if .vailable), the State Police, County Sheriff
or other law enforcezent agency. The actual volume and nature
of visitor protection and law enforcement probleas can, as a
consequence, Tecain somewhat obscure to project personnel.

And certaialy, statistics on violations and incidents reported
through Cornz channcls do not accurately reflect the volume of
ofivnses actually coxmitted.

. While law enforcemenr agencies are legally comaftted to pro-
vide scrvices to the Corp. as they would any other private
individuxl, the level and consistency is in large measure due
to other factors such as:

——  Tne ability and willingness of project managers to inter-
relate with police departments and sheriffs' offices.
The level of service is frequently not determined solely
by project needs but by the praject nanagers demands as
they are presented in the context of the police depart-
aents ruo led demands for service. Since the Corps can
and does =antain a certain level of control, an overwill-
ingness to “drop” th. problem upon the police can cause
i1l fecliags if not iegutive resulrs.
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--  Conversely, law eaforcesent assistance is dependent upon
the initiative which managers and their staffs assuce in
attecpting to handle visitor protection on an internal
basis. The extrezes of this effect were viewed during
survey tean ficld visits. One extreme finds project
ranagers and staff assuzing an extremely high voluxe of
responsibility for internal control when at all possible,
while another extreme finds this responsibility generally
relinquished to the control of local law enforcement agenc-—
ies. The perceived role of project staff and rangers in’
particular, with regard to their role, is at the heart of
this determination. YNeedless to say, the various inter-
pretations which are given to the need for, and use of, ex-
ternal law enforcement assistance has great impact upon:

1) the volume of pruject citations and warnings issued;
and, 2) external agencies' perceived needs with regard to
the status of project law enfor:ement.

L] Finally, the randon and unsystematized utilization of variois
types and levels of law enforcement agencies is a less cost -
effective and efficient approach to visitor control and
protection. While fro=m its economic perspective this might
Inirially be viewed as a problem specific to the agencies
themselves, it has a direct bearing upon the quality of
services provided to Cnrps projects. Duplication of record
keeving, cultiple levels of communication, uncoordinated
patrol routines, general difficulty in transferring information
between these varfous agencies, and confusion over jurisdiction
and boundaries are frequent problems which izpact Corps projects.

D. Surveillance and Preventive Patrol

Tne relationship berwui.. voutine parrol, surveillance, and reported
crize has long been recognized as a cause-effect relationship. That is,
! added patrol, on elther a random or contrelled basis, has been assuced
to be a deterrent to crime. Recent studies of "saturatien" patrol have
begun to cause soz=e reconsideration of this commonly held notion. A
recently completed study of this type in Kansas City conducted by the
Police Foundaviuvn fuund av relationship butween concentrated or saturation

patrol and normal or reduced levels of reported crime.

However, while the debate countinues, it is important to note that the
natural setting of parks varies significantly froa urban environments.
By in large, mwost park crimes are open, or potentially open, to surve{l-

lance more so than urban crime. Vandalism, theft, traffic violations,
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and destruction of natural resources are awcong those crices which are more
subject to control by the mere presence of law enforcement officers.
Tnhus, while the efficacy cf preveative patrol remains moot, it is apparent
that the .potential for detuvrence of crime by implezenting this oeasure
at the lakes exists. Surveying the actual use of preventive patrol,
PRC/PMS found that, on a regular basis, preventive patrol or surveillance
in Corps developed areas was:

‘e Available to just over one—-fourth of all lakes by the state

police, to just over one-third by county sheriffs or police

depart=ents, to about 20 perceat of lakes by city police, and
to less than one percent by private police:

. Provided by Corps rangers in rore than half (55 percent) of
all cases.

As is apparent, regularly scheduled preventive patrol by fully-
authorized peace officers is the exception rather than the rule at Corps
lakes. While the utilization or employment of preventive patrol is mini-
mal, the perceived need for it is abundant. Table 6-8, for example, re-
veals the perceived need for patrol and surveillance of sworn police of-

ficers on a regular interval schedule during the sucmer season.

There is no appreciable difference between the rate of perceived
need for 24-hour, 7 day-o-week surveillance between those in urban and
rural areas. The largest majority in all three demographic categories
indicate that project personnel feel regularly scheduled patrol is needed

on a less than 24-hour basis, seven days a week.

E. Corps Citation Procram

The Corps of Engincers citation program is a recent aevelopment aimed
at the improvement of Corps control of, and assistance to, the public.
Under the authority provided to Corps rangers in this effort is the ef-
forcement of Title 36, code of Feder.al Regulations, which does not involve
the a.taority to arrest, detain or restrict personal moverment or to per-
form scarch or seizure. Title 36 Regulations primarily involve restric-
tions on visitor use f facilities and protection of lake aatural resourcés
through the use of citations.
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TABLE 6-8

TYPE OF LAKE VS. TYPE OF PATROL WHICH CORPS
PERSONNEL FEEL IS NEEDED

TYPE OF LARE RESPONDING

PREVENTIVE  —  CURBAN T TURBAN T T T URURAL ’
PATROL, WITHIN OTHER
NEEDED 30 MILES
24 Hours per Day
7 bays per Week 9 7 16
- less Than
oS 3 24, Hours per Day
(op T Days per Week 20 14 49
—n e e ——
— Only on Weckends 5 3 12
Only on Holidays 0 0 0
Yo Regpular Patroel
Necens Only 20 8 27
(Source:  PRC/PMS Self-Report Questionnaire)
1 190 =~ Total Respondents
\
|
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Personael

The majority of Jorps auac- ure presently authorized to have
on staff a ranger with c.tation authorizy. The ranger contingeal oF =ost
Corps lakes appcars to be a genezally concerned apnd involved :.dre of in-
dividuals, as welil as being relatively well-equipped to functl-z .a fheir
positions and te perfor= cutiies which are involved in Title 36 o “.rce-

. ment. For example, about 57 percent of all respondent lakes to the survey
questionnaire =aintsined one or more four-year college graduates >»n their
ranger staifs, 40 jercent zaintained two-year college graduates and an

additional 21 percent presently have full-time rangers who are enrolled

in college or junior college. as well, an additional 42 percent of all
recreation lakes have fuil-tioe staff with law enforcement working e:peri-

ence.

Tize Devoted to Visitor Protection

The acount oi time which rangers devote to the visitor protec-
tion duties and responsibilities is an indication of both the level of
visitor protection prudlems ané needs of the project, and the ecphasis
which is placed on such ranger dutfes. There is, nevertheless, a great
deai of variance between the estizate of tizme which rangers devete to
these chores regardless of the dezographic location of the project.
Questionnaire results indicate most clearly « variance between the asount
of visitor protect.on time spent during the sumzer, which is the highest,
and that «nich is spent during the remainder of the year. This finding
is, of course, uxpected in view of the fact that all lakes average between
62 and 72 percent of totul visitation during the suamcer periods regard-
less of the size or location of the project. Nearly 12 percent of
respondents inutcate that they spend no time ar all on visitor protec-
tion while 13 percent spend more than 80 percent of their time on these
activities. Disreygarding the extreme cases, a pattern developed which

indicated that the asverage ranger spent between 40 and 60 percent ot his

tirme on iaw caforceraat and visitvor prote:tion during the sumzer and lv

to 20 percent of his time in the off-scason.
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Equipzent for Visitor Protection

A survey of avaiiable law enfcrcement or visitor protection/ ‘
security equipzent available at Corps locations reflects the same generally
low priority which is given to visitror protection needs at the projcéc
level and funding priorities at other echelons. For exazple, 58 percent |
of all Corps ranger trucks and jeeps and 68 percent of all other passenger
vehicles are not equipped with police radios. The result, as revealed in ¢
soze cases In field interviews, is that rargers have ao effective peans of
co=zunication readily at hand in case of emergency. The best alternative
is frequently the telephone with which to call the project office or the .
local police, if in fact a public telephone is easily available. In addi-
tion, the lack of com=munications in the form of two-way radio increases

the feeling, if not the reality, of {solation of rangers during the per-

forzance of their field work. In large and generally re=ote projects this

is particularly pronounced, as well as during late evening field shifrcs

and for female ezployees who are often in the field performing technician

duties. Trucks and other pas.enger vehicles are quite pluntiful at most

locations and at least several of these should be equipped with perzanent

radio gear. Portable resote units which can utilize these vehicle mounted )
sets are also currently on the carket and would be well worthwhile in the ‘

cost heavily used areas.

Alternative c=eans of travel of particular utility in parks and
recreation areas are almost completely unavailable to Corps areas. For
ecxazple, in only two arcas are horses used; bicycles arc available in
only six project locations; and two-wheel motorcycles in only three others.
Of particular icportance is the fact that all these approaches are more
economical than the traditional passenger car or cargo van. But also, |
these ceans of transportation are nore effective taols of public re- \
lationg, mobility, and access in other than public use areas, and in in-
creasing Corps visibility and the visibilicty of the public. Presently, ‘
project areags are limited in their transportation availabilities, general-

‘ ly to one or more passenger vehicles and a number of utility and cargo

vans. Only the four wheel drive vehicles are capable of use In the remote

1w

2643

HQ AR004246




ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 190 of 22

or otherwise uadeveloped urcas, and even then access to =anv .reas €an
only be accozplished by foot. In tae larger project areas and uzoap
those which have the greatest visitor protection problems, oil-riad =ades
of transportation, such as horses and dirt bikes, shoulcd be consicered.

i-

o

For the stzmér technician, who is assigned a limited area, u ¢ of a

cycle would be —ore economical and coavenient.

_ Water patrol equipzent is sozewhat oore plentiful in respect
" to the apparent need. As previously noted most states assux=e the largest

share, or the toral responsibility, for water patrrcl and frequently in

conjunction with the U.S. Coast Guard. The resources of these agencies,

organization and sanagecent, law enforcenent capability, and authoriza-

tion zake water control and safety a ninimal concern at the =majority of

Corps lakes. The Corps has access to the water by beans of boating eqrip-

sent at over 80 percent of the lakes surveyed. In =ost cases, however,

they do not perfora regular patrol but leave this operation to state and

local authorities. This situation is further discussed in Chaptec 7. r

Related law enforcement equipment such as firearms or riot sticks l

are extresely rare at Corps sites, and understandably so in view of the

lack of legal authority to utilize these weapons iIn the course of their

regulatory duties.

Consistent with the foregoing findings Is the relatively low
level of budgetary funding devoted to security and procection. For ex-
azple, nearly 4C percent of all projects provide no ﬁersonnel salaries
for securfty and protection, and an additional 40 percent provide only be-
tween 1 and 9 percent toward this purpose. In only six separate cases

do persoancl expenditures in this context exceed 19 percent of total bud-

gets. In part, these low personnel costs for law enforcement Teflect a
\ nuzber of lakes which do not have a ranger contingent and a great ma.y
others whose rangers ave primarily involved in other types of recreation

duries at the lake. r
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A similar picture is found with regard to percentage of expen-
ditures involved in operating costs. In this case 95 percent of all lakes
incur less than 10 percent of their operating costs through security and
protection functions. In other areas the situation is essentially the
saoe; contract rmaintenance services and construction comnected with se-
curity and protection are not of measurable significance nine times out
of ten, and about 25 percent of all lakes spend between 1 and 9 percent

of their budgets for equipment.

Ranger Perception of Citation Authority

The sufficiency of the authority of Corps rangers is a question
upon which there is a significant amount of disagreement at the project
le ~1. The data in Table 6-92 represents project personnel response to
the statenent that: “The citation power and ranger authority Is sufficient

to maintain order at the lakes.”™ Data indicates that overall, nearly halt
of the projects disagree, indicating the need for additional authority,

while approxicmately one-third agree with the statemenc.

Interpolation of data in Table 6-9 also reveals a difference in
opinfion between those at urban lakes and those at rural lakes. Over half
of those in rural areas feel or strongly feel the need for additional
authoricy, while only about one-fifth of those at urban lakes feel the
saope way. Yet, reference to Table 7.1 in Chapter 7 indicates that urban
lakes more frequently indicate that they have a law enforcement problenm

and issue a proportionately greater number of wamnings and citations.

There is at least one plausible explanation for this difference
of response between urban and rural lakes. That is, while urban projects
are nore prone to spill over of crime from nearby areas they also have a
greater nuzber and variety of law enforcement agencies upon which to call
for assistance. Prev"ious data indicated the prevalence of city and county
authorities to urban projects. Apparently, a good number of these are
being used on _ level which is more adequate to project personnel in urban

than rural areas. A corollary to this involves the fact that less law
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St

TABLE 6-9

TYPE OF LAKE VS, CORP'S PERSONNEL'S PERCGEPTION
OF THE SUFFICLENCY CORP RANGER AUTHORITY

HQ AR004249

. RESPONSFS
TYPE OF LAKE “STRORGLY AGREL URDECIDED DISAGREE STRONGLY — OTHER
RESPONDING AGREE DISAGREE
Urban Within
30 Miles 2 18 17 10 3 11
Urban Other 2 10 4 14 5 1
e —— - -
* Rural 6 28 18 39 16 9
(I' T
;\ Other Parks 1 6 5 9 2 2z
r oY
L -
«' ¢ TOTAL LAKES 11 62 44 72 26 23
PERCENT OF TOTAL 5.1 28.8 20.5 33.5 13.0 11.0
(Source: PRC/PMS Self-Report Questionnaire)
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| enforcezent is readily available in rural areas and-that which is avail-
able is frequently less well-equipped and organized. In many rural areas
this can give rise to a feeling of isolation and vulnerability to real and

_potential problems. In some rural areas, this is an observed reality.

Use of citation authority in these areas, if not throughout the Corps, is
! greatly dependent upon the individual who is confronted, as well as the

situation in general. By himself, in sooe instances, rangers would prefer

to avold issuance of citations if at all possible, for in reality the vio-

lator need only refuse to cooperate with the ranger or simply walk away

|
|
to avoid receiving the citation. And too, it is typically .-« Jcase that,
on the estimate of rangers and local authorities, a good number f fire-
arzs are being carriea into these recreation areas by campers and day
users wvhich adds to the potential threat. ‘
In any event, it is a resality that som: of the feeling in rural
areas regarding the insufficiency of citation is based upon both a psycho-
logical and a real threat of ranger insecurity during the course of per-
foraing their duty. This point is substantiated to a degree in Table 6-10, |
which reflects the level of cooperation that visitors give to rangers
| when reprimanded. Although only a few serious problea locatiois of this
type exist, nearly all of them are assoclated with rural projects. That ‘
the threat to ranger security is partially psycholengical s indicated by (
the fact that only four lakes reported that any actual assaults on rangers

had occurred. ‘

The feeliny that rangers need more authority, such as the power
of arrest and fireamms, is also more prevalent among rural Corps projects |
than anong urban projects as data in Table 6-11 and Table 6-12, respectively, ’
indicates for those who -responded.

\
With regard to the desire for arrest power and carrying firearms,
| 38 percent and 37 percent of urban lakes agree or strongly agree -that these

are nceded, recpectively, while 59 percent and 45 percent of rural lakes hold [

\ the same respective opinion. On the negative side of this issue, 30 percent
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TABLE 6-10

TYPE OF LAKE VS, RESPONSE OF VISITORS
TO VERBAL WARNINGS

RESPONSES

TYPE OF LAKE NOT GIVEN VERY SLIGITILY - VERY N
RESPONDING COOPERATIVE COOPRRATIVE COQPERATIVE COOPERATIVE
Urban Within 30
Milon 5 25 30 0 1

- Urban Other 1 19 V4 2 0

~ * —_——
Rural 4 41 64 5 2
Other Parks 2 14 3] 1 [
TOTAM. LAKES 12 99 116 8 3
PERCENT OF TOTAL 5.0 41,6 48,8 1.3 1.2

—— - [P R PN

(Source: PRC/PMS Self-Report Questionnaire)
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TABLE 6-11

TYPE OF LAKE VS. PERCEIVED NEED FOR MORE AUTHORITY
SUCH AS ARREST

RESPONSES
TYPE OF LAKE STRONGLY ACREE UNDECIDED D1ISAGREE STRONGLY OTHER
RESPONDING AGREE DISAGREE
Urban Within
30 Miles 7 14 16 16 1 1
Urban Other 5 1 11 8 1 0
Rural 22 42 16 28 3 5
Other Parks 5 4 8 3 3 2
TOTAL LAKES 39 71 51 55 8 14
PERCENT OF TOTAL 16.3 29.8 21.4 23.2 3.4 5.8

(Source: PRC/PMS Self-Report Questionnaire)
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FABLE 6=12

1YPL OF LAKL VS. PERCEIVED NEED FOR
MORE RANGER PROTECTION BY CARRYING FIREARMS

f225°

RESIPGHSES

CLASL OF LALE STRORGLY AGREL UHDECIDED DISACGREE STROKGLY OTIIER

AGRITD . L1 SAGREE
Brban Within '
30 Milex 8 12 8 19 7 7
Urban Qther 5 6 10 9 6 0
Rural 13 33 19 19: 22 5
Other Parks 3 5 3 4 8 2
TOTAL LAKES 34 56 40 51 43 14
PERCENT OF TOTAL 14.4 23.5 16.9 21.4 18.0 5.8

[ep—

(Source:  PRC/PMS Sclf-Repor: Questisnnaire)
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and 40 percent of urban projects indicate that they either disagree or
strongly disagree with the need for arrest power and firearms in that
order; while in rural settings, 27 parcent and 36 percent maintain the
sane respective feelings. While not overwhelming, there is an obvious
trend in this data which finds rural projects more desirous of increased

authority and personal protection.

80 ‘
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SECTION III
CRIME AND INCIDENT DATA

Thus far, we have confined the discussion of the status of Corps law
enforcezent to general and typically pervasive issues relating to the en-
vironuent and organizatfonal framework in which law enforcesent and
visitor protection is being conducted. These have included the charac-
teristics of the arcas under discussion as they impact the issue at hand,
recreation and v.sitor managezent aand control, the network and interre-

lationship of available law enturcement agencies, and an overall per-

spective of the Corps citation program to include personnel availabilit.es
N and perspectives, roles and allc:ation of law enforcerent resources.

These issues have been ceant to provide a context in which statistical

data on the incidence of crizme and violations can be interpreted. It is

neces.ary to procued ia this sanner as these statistics, in and of them-

selves, cannot be used as the basis for conclusions. In particular, prob-

le=s re.ating to reporting and recording of crime and incident statistics

should bt kept ia mind in the present discussion.

A. Cications and Warniags

Table 7.1 in Chapter 7, indi:ates the actual voluze of citatioms
and waraings issued at Class A and B lakes. In 1972, there were 9,830

warnings and 1,641 citations issued at the lakes in these categories.

These tigures are somewhat deceiving since other data also indicates
that no citations were issued at 41 & lakes and 81 B lakes. This is due
in part to the attitudes und percept.ons of authorized personnel concern-
ing the issuance of citations and in part to the fact that some lakes

simply have an iasiznificant lewvel of offenses. In the case of B lakes

81
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aa additional problem exists in that therc are sizmply not enough person-

nel avajlable with the citacion authority.

The puvographical location of these citations and warnings are rather
vaevenly distrabuted throughout the various Corps Divisions in the
Tnited States. On the basis of data colleczed by the Provost Marshal's

Off.ce, citazions and warnings were issued on the following levels:

Warnings Citations Totral

: Lower Mississippi Valley 4,381 560 4,941
Scuthvestern 2,415 308 2,723 v

vhio River 1,994 394 2,388

. South Atlantic 958 352 1,340

South Pacific 956 41 997

Missouri River 545 22 567

North Atlanctic 0 440 440

Torth Central 53 0 53

Norch Pacific 23 i 24

These data provide a fairly good prioritized picture of the ~;;rc:ls
1a whilh citations and warnings arc most prevalent and which =aintain the
=ost notable law enforcement concerns. Refercace to Figures 5-B and 5-C
In Chapter 5 reveal that the priority Divisional arecas (Lower Mississippi
Valley, Southwestern Ohio River and South Atlantic) correspond with the

mapping of Class A lakes which are being addressed here*

¥The total differs froa the total in Table 7-1 since t_he Provost Mar-
shal's Office and Corps Recreation Management Division use somewhat
different collection schemes,

32
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Conclusions on the basis of citations and warnings alene zust be

approached cautiously, but the situation as porirayed by these data in-

dicates that problec. of law enforcezent are relarively more acute in

1 urban lake locatiorns. It should be clear, however, that available cita-

' tion data can at bust only Sndica:e;:he relative location of law en-
forcezent problems and not their actual level. Several reporting prob-
lems intervene to reduce the potential nucher of violations which could

| be cited by rangers. Some of these factors have been discussed previ-

ously bul should be briefly reiterated here.

L e vast zmajority of violations of Title 36 regulations are
net reported by visitors as they are not typicaliy of a nature
that involve cozplainant parties. The majority have to be
observed by a ranger in order ta be cited.

L] Most violations are comzitted out of the view of rangers given
the great size of most lakes, the lack of large nuzders of
| patrolling rangers with citation authority, the geographical
characteristic of the lakes and the general obscurity of the
offenses comzitted such as petit larceny, vandalisa and traf-
. fic violations.

L] When confronted with a violation, rangers frequently prefer to:
(1) disregard it depending on its nature and circumstances or
(2) give the individual(s) a verbal warning rather than a writ-
ten wvarning or citation. The actions of the ranger are signifi-
cantly influcnced by his understanding of the project manager's
philosophy, his perception of his role as a "ranger" who is in-
volved in recreation and visitor protection, and his perception
of the significance and effcctiveness of the citation proprauw.
In all, there is a great deal of difference of attitude, opin-
ion and action in this area depending upon the individual pro-
ject situation.

As a result of these and ottier 1actors, a great aany “citable” wiola-

e

tions of Title 36 po unnoticed or are not enforeed. While it is diff
cult to estimate the actuul level of Titie 36 vicolations, nevertheless,

on the basis or field vis.ts and sur-evs, and discussions with project
personncl, it «ould be ciascervativel  esticuted that between 8 te 10

tires the nuaber ot o _orded violat: as ure actually being comitted.
Again, dowever, cven if Tayefs wefe Jwdale of tuese additional vielations,
it 13 doubtiui 1f more than half would be cited in addition to the pres-

ent level.

0o
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The puoimary teason for issuance of these citations is presented in

Table 6-13. Those vho did not answer the question are al=ost exclusivel:
azong those lakes which did not issue o.tations. Azong the reporriag
lekes, cotor vehicle violations rank as the nuxber one reason for the
issuance of citations, with rural lakes indicating about three

tizes the ratio of citations in this area as urban lakes.

3. Traffic Incideats aud Violations

Incidents rclated to parking arce considered to be the nuzber one
traffic problem. Thirty-onc percent of those completing the survey in-
dicate parking as the first problem, while an additional 43 percunt note

1. as the sccond or third reason for issuance of zraffic citations.

Tweaty cight percent indicate that the illicit use of off-road ve-

.,
(2

hicles is tne primary reason for the iss.nce of motor wvehicle relatued
violations. As indicated in . previous section of this chapter, trail

Zihes and { sr-whedd drive vehicles wre commonlv used {a Corps recrea-

tion areas and are frequently the -auses of soil impaction around camp-

ing areas arn. rescltant destruction of trecs and shrubbery. Also, they

are ofca the cause of related eco.ciical damage, as well as the illicit de-

velopzment and use of unauthorized acerss ways.

Moving traffic violations is the third most cited problem associ-
ated with zotor veatciec offe es. .Just over 30 percent of all respon-
dents nrote this as their first or svcond priority in the arca of zotor
.hicular contrcl. A& less significant roncern, although worth noting,
are probless relating to traffic congestion, with about 30 percent of
lates indicating that this is their second or third area of priority
concerain, wotor vehicles. It is also interesting to note that traffic

aveadent: and veanicle treardowns are not considerced as prevalent issues.

Tratfic viel-tions, among most law enforcement agencies, are tue
~oee frequently reported offenses in .ne Part 1T classification. There

i litele doubt that, with sufflicieut surveill nce, Corps rangers could
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Table 6-13
TYPF OF LAKE VS, NUMBER ONE REASOM

FOR ISSUANCE OF CITATIONS

VIOLATIONS

TYPE INTERFERE

OF NO MOTOR EXCESSIVE  DESTRUCT CAMPING NONPAYMENT GOVT, SANITATION
LAKE ANSWER VIHICLE  VESSELS HOISE PROPERTY  VIOLATION OF FEE EMPLOYEE VIOLATION
Urban Within

30 Miles 41 11 4 0 0 3 1 0 1
Urban other i8 9 2 0 1 2 1 0 3
Rural 69 24 0 2 5 8 3 o} 5

Orher Parks 18 4 0 V] 0 V] 1 0 2
TOTAL LARES 146 48 6 2 6 13 6 0 11

(Source: PRC/PMS Self-Report Questionnaire)
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! issue @ great many more citations than current levels indicate. For ex-
ample, the National Park Service charges over 30,000 persons annually
for driving violations and about the same for parking violations or
about 80 percent of all Parr II citations. While the NPS sftuation is
not directly analogous to that of the Corps, it does illustrate the
upper limits of driving/rraffic law violations that exist in the recrea-

tion environzent.

Wnile traffic control is considered to be one of the Corps primary
‘ law enforcement probles=s, it generally has less harzful repercussions
| than di:cct offences against persons or property. As well, the largest v
part of the proble= at Corps locations, as previously noted, has to do
=ith parking violations which can in great measurc be rezcdied through

adequate posting and more frequent surveillance.

. Low Enforcezent Problex

While =otor vehicle related problems are the nuzber one reason for

the issSuance of citations, they are not considered to b« the most press-

arp, law cnforcecent problem. Tatle 6-14 indicates that over 40 percent

vi all ruspondents rep.st that vandalism is the most significant problex
waich they tdce. apparently, even though motor vehicle violations are
proainent, regulacions ia this respect are more readily enforceable than
icts of vandalisa, and vardalisn is significantly more widespread and
destructave. For example, respondents were ashed to estimate the annual
coweramental cost including libor of replacement and restoration of equip-
sent, furniture, buildings, e.banksents and so forth, at the lake due to
crize, vandalism and littering. The greatest majority of respondents
indicate that it costs approsdzately $2500 annually for this task with one
~espondent listing as zuch as $100,000 annually. It is estimated that

tne apnual governzental cost Juv tu .rime and vandalisn i almost $S1.6
arllion. (Further discussion '+ this section under Part E will readdress
thi» issue; at this point * 1is sufficient to note this figure as an under-
est.zate,) While over half stated that these costs have remained esscn-

tially the same vver the previous year, nearly one-quarter of the lakes

86
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o TYPE OF LAKE VS PRIORITY OF PROBLEMS

TABLE 6-14

Document 38-16 Filed 11/16/15

LAW ENFORCEMENT PPROBLEM

7 7 L] -
Page 204 of 225

PEACE

T{’;;I" © VANDA-  ECOLO-  BOATING DISTUR=
LAKE TRAFFIC L1SM GICAL VIOLATIONS THEFTS BANCE NO RESPONSE
A 26 18 1 1 4 5
Urban Ricthin "
30 Miles 2.5(..4 10.924 7.563 0.420 0.420 1.681
t
Urban Other 6 14 9 1 1 3 2
2.5 5.882 3.7821 0.420 0.420 1.261
()
Rural 21 41 30 4 12 8 =
8.824 17.227 12.605 1.681 5.042 .
Other Parks 12 8 4 1
5.042 3.3601 1.681
TOTAL LAKES ‘ 33 ! 93 65 2 6 23 16
4.9 41.9 29.3 .9 2.7 10.3 7.2

PERCENT OF TOTAL

(Sourcce: PRC/PMS Self-RBeport Questionunaire)
[
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indicated that these costs have increased over 1:st yecar. The increas=

iag tread was sligntly more significant at w.oan lakes.

Table 6-15 indicates that the sccond most prevalent protle= faced
by lake personnel is ecological damage and destruction. Tc a great de-
gree this area iaterrelates with other problex areas already noted, such

as ecological damage due to usc of off-road venicles, litzering, dusp-

g, sanitation problems aud destruction of the natural ani =sn-cade en~
vironzent. Traffic-related issues are listed as the third most prevalent
problen. although many rasgers and other project personael frequently
w2phasize the incidence of order disturbunces ar the lake, it is inter-
esting that this is not given any significant weight in the context of
problen Issues. Similarly, theft is apparently not of =ajor signifi-
cance to project persoanel. This is in large zeasure due to the fact
that thefts are reported to police or sheriffs® departments directly and
oroject perscanel frequently do not recerve these reports and do not be-

come involved.

D. Extent of Part I Crimes

A sccond layer of law enforcement problezss relate to the more seri-
ous classificarion of crize which generally {alls outside th¢ authority
of rangers and Corps personnel to handle. These categories have been
previously referenced as Part 1 and Part 1I crimes as classified by the

FB1's Uniforn Crime Reports, or felonies and serious misdemeanors.

Two sources were used to estimate the nusber of Part 1 crimes oc-
curring at the lakes during 1973. One source was a report prepared by
the Engineer Provost Marshal based on information provided by each lake.
The second source was a question in the survey whizh requested the num-
ber of Part { crimes by crime category from Corps personnel and local law

enforcement.,

33
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TABLE =15
TYPE OF LAKE VS, SECOND PRIORITY PROBLEM

LAW ENFORCEMENT PROBLEM

[P N -anw -ee-

TYIF
oF ‘ BOAT , PLACL

tAVE TRATFIC VANDALTSM ECOLUGICAL VIOLATIONS THET IS DISTURBANCE NO RESPONSE
Urban Within

10 Milen 13 12 22 2 3 : f

Urhan Uther 4 10 15 1 3 1 2

Kural 30 27 33 ' 2 6 6 12

Other Parks 7 1 [ 0 2 1 7

TOTAL LAKES 4 57 76 5 14 1 21

PERCENT OF TOTAL 22,7 23.9 311.9 2.1 5.9 4.6 8.8

- ) W -
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(Source: TRC/PMS Scelf-Keport Questionnaire)
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The cozplete inconsistency of results fro the two sources is re~

flected in the following tabulations:

Nunber of Offenses

Provost Marshal Survey
Offense Report Question

! Hoziciae 10 17

‘ Rape 3 20 .
Robbery 4 123
Apgravated Assault 6 93

‘ . Auto Thett 25 46
Larceny 13 3,352

‘ TOTAL 761 3,053

Yonc of the figures are even re=otely close. The survey estimates
alzost five tires the number of Part 1 crimes reported to the Provost
| Marshal.

There is also considerable evidence that the survey results grossly
underestinate the actual nusber of Part I offenses. Comparisons were
=ade between the survey results and some of the projects visited by zem-
bers of PRC/PMS. It was found, for example, that the survey response
froz J. Percy Priest Reservoir indicated 31 thefts in 1973, but records
fro= the Metro Nashville Police Department show between 88 and 100 thefts
reported. Similarly, the survey from the Grapevine Reservoir reflected

n¢ assaults, but the Grapevine Police Department recorded three aggravated

assaults, seven simple assaults, four cuttings and 15 affrays. Cozmpounding
these statistics is the fact that the Grapevine Police Departzent has
jurisdiction over only a portion of the project. Finally, the Green
Perer/Foster Lake project stated 15 to 20 thefts but tne Linn County
Sheriff reported 40 to 50 thefts.

The reporting problenm is casy to identify. Corps personael are
sizply not notified when an incident occurs. The victim is much more
1ikely to call the locally recognized law enforcement agency rather than
Corps personncl. Additionally, the local law cenforczent ayeacies fail
to notify tuc Corps project manager that any incident has occurred. No
=echaniso exists for ensuring feedb.ck of information pertlavnt to law

cvnforcement and visitor protection. ’

’ 2601
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It is therefore, iz=possible to accurately pinpoint the exact level

of Part I offenses either at individual sites or on a national basis.

The PRC/PMS projuct teax considered several alternate procedures
vhich could give reasonable estimates of the extent of Part I crizes in
the parks. One alternative discussed was the use of an enforcement re-

s port produced by the State of California on the crime in its parks. It
was anticipatwd that the results could be extrapolated t: the rest of
the country. This approach was rejected because (1) the data in the
report appears to suifer from the sane repor ing problems previously
cited and (2) no catrupulation procedure seexs reasonable based on oaly

one state.

However, as indicated in Section I, of this chaptr+~, the National
Park Service (3¥?S) has developed a comprchensive systew for recording
Part I crizes based on the Unifor= Crime Reporting system. Crime infor-
=atlon is channeld the NPS and summarized into reports showing the
nuzber of ofienses r.ported, unfounded reports, offenses cleared, and

persons arrested. The NPS =»,, In fact, have a significant advantage
over the Corps since it usually has exclusive jurisdiction over its ter-
ritory both legaily and geographically. Thus, a crime victim is zore
likely to report an offense to NPS authorities rather than the local au-
thorities. Crizc statistics on a national basis can thea be developed
for NPS parks since tacre is a requirezent and mechanism for each N?§

i park to forward its statistics.

! It is zeasonablu to assuze that the NPS crime statistics can be used
to approxizate tuc azount of crizme in Corps parks. Previous studies have
shown thac 'viauor;. tu recreation areas base their choice on convenience
and availability (or lack of alternatives) with "unique features” of the
area being a lesser consideration. Thus, individuals seeking use of

federal recreation areas ace generally similarly-orieated; that is, an

individual visiting a nutional park is also likely to be the type to
visit a Corps ruception arca with tl.e exception of more water activities

at Corps lakes.

2862 HQ AR004265




ase 4:14-cv-00139-HLM Document 38-16 Filed 11/16/15 Page 209 of 2

There are two =ajor difficulties with this approach. First, it is
generally believed that persons visiting a national park have a loager
average stay than persons visiling a Corps lake. It is more likely they
will spend the night at a national park. This phenomena is a problea in
trying to compare recrcation day statistics between NPS and rthe Corps.
NPS employs the following definition in developing its recrcation day ‘
statistics:

'
Vi_.c: The encry of any person into a national park such that ‘
he makes soce use of the services or facilities provided by the
National Park Service. |
Overnipght Stavs: Park visitors in campgrounds and in com=er- b
cial acco==odations within the parks.
The Corps uses the folloving definition:
Recreation Day: The attendance of one person at the project
for the purpose of engaging in one or more recreational ac-
tivities for one day or a fraction thereof.
The second problen is that it is now a well established fact, as
previously discussed in this chapter, that 3 significant percentage of
crizes are not reported by victims to any authority. Thus, the NPS
crize sucmaries underestizate the problem as well, since only reported
crimes are reflected. Victimization surveys by the Law E.forcement |
Assistance Adainistration indicate that the percent of crizmes reported
to the police is approxizately as follows:
criee Percont Rerories -
Category . R §
Rape 50% . -
Robbery 52
Assaulc 42 S
crglary 54
Larceny 31
Auto Theft 9
*It is believed that virtwally all honicides are reported.
‘
92
‘ .
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In 1971, the NP5 recorded 200,543,300 daily visits and 13,411,200
overnight stays. These data were the =ost currehuy available for the
present study. It is assuzed that the average length of a daily visitc
is eight hours and the average length of an overnight stay is 24 hours.

Thus an estizatred nuzber of visitor days for NPS is given by

.~ ’ _vue . 8(200,543,300) + 24(13,411,200)
- a7 A

= 85,259,600 (2) .

For 1971 the NPS reported the following Part 1 crimes:

» Crine Classificarion NPS Crime Statistics (NSL(Cy))
Hozidice 9
Rape 61
Robbery 194
Assault 233
Burglary 715
Larceny 4,052
auto Theft 141
Total 5,405

For the purpose of this section crime at the Class A lakes vill be
estimated. According to Figure VI, the nuaber of recreation days .t
these parks was 236,381,900. It is assumed that the minimum amounc of
time spent in a recrcation day is five hours and the maxizum amount of time

is eight hours. Thus, the nuzber of visitor days ranges between

cin _ 5(236,381,900) | 4 246 200 o)
D 24 '
and
cep* « 8(236,38L,900) , 75 794,000 )

Using all the information developed above, the range of the actual
crime statistics can be estizated by assuming proportionality and adjusc-

ing for unreported crimes. The relationships are

93
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Min
CE .
Min D x NPS (Ci)

CE™" (Ci) = "NPS X R, (6)

- 3nd : -
cz-:;"" x NPS (1)

e (co) « NS, xR, )
wvheze CEMn(Ci) = Estimate of the minimum amount of crime type Ci in
the Corps lakes;

CEHu(Ci) = Estiuate o! the maximum amount of crizme type Ci in
the Corps lakes;

CE’;m = Estinate of the minimun number of visitor days at
Corps lakes from (4)
CE'\[:a"c = Estinate of the maximum number of visitor days at

Corps lakes from {5) .

NPS(Ci) = Number of reported crimes of type Ci at NPS from (3)

.\'PSD = Estimate of the:number of visitor days at NPS parks
from (2)
Rl = Estimate of percent reported to the police of crime

type i from (1).

Applying (6) and (7) to the NPS crize statistics gives the following

estinates of crime at the Corps lakes:

Corps Crime Estimate

Crice Classification Uinimum Maximum
Homicide 5.5 8.8
Rape 74.9 119.8
Robbery 228.9 366.3
Assault 350.4 544.6
Burglary 812.4 1,299.9
Larceny 8,020.2 12,832.4
Auto Theft 92.0 147.3
94
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The above statisties are rough estizates of the acount of Part 1

crines because of the estization procedure involved and because no valid

crize data froz Ccrps lakes are available. However, these estimates in-

dicate that the Corps lakes have a reasonable Part I crice problex.

What chese figures reveal is that on the average an estizated 75-80

serious crizes arc cozmitted at Corps class A lakes annually. Thus, on

an average scasonal weekend between four and five serious crizes are com=

=it~ed at those lakes. -

‘ 1t see=s apparent that one incurs a reasonable degree of risk at

» Corps lakes of becoming a victia of serious crime. Thus, at a luke with
‘ a weekend population of 30,000, one out of every 6,000 visitors is likely
to be a victia of serious crize. 7The probability is far greater that
this crize will be a property crize than a crize of personal violence.
Thes. ‘rates do not apply unifor=ly to all lakes in the A :lassiiication,
since averages arc being applied and should aot be consi. &d necessar-
ily as a representative picture of all Corps recreation areas. What
should be conclusive and nrst significant from these escimates is the
fact that a signiff_auc azount of crime is not being reported to the
Corps pczsonnel at all lakes throughout the nation, and because of
this, the severity cf the problex can only be generalized. One is left
with the legitimate izpression that the crize which is kaown to the
Corps, as well as local law enforcezcnt agencies surrounding Corps lakes,
is only a microcosm of the actual level of crize being coxaivted.
E. Vandalisz

Overshadowing the Part I crize problea is the exteat of vandali o

at the lakes. Virtually all respondents to the survey indicated van-

dalisn as a significant problem at the lakes.

Again, however, Cirps incident reports provide only a partial pic-
ture of the actual level of the problem. For example, the Corps Inci-
dent Report for 1973 records 579 “ncidents of vandalism to government

property and an additiena’ 38 incidents Involving private property for
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total losses of $64,903 and $454,095, respectively. Yet, based on ficld
visits, observation, and cunversations with park personnel, it can be said
that this is only a s=all percentage of actual losses.

In =any cases, the vandalism to governzent property, while of a
costly nature, =ay not necessitate a capital or replacezent expense, but
=ay be repaired through a labor expemse. In these cases, the actual or
total cost of the vandalisa =ay not be recorded and reported because it
did not involve a =aterial expense but rather a manpower expense. The
adzinistrative burden ard tize required to fill out an incident report,
given the volu=e of vandaliszs, are prohibitive and generally aveided. <
In addition, bucause of the above factors, the cost of vandalisc to gov-

ern=ent property, when reported is often underestimated.

Data fur private visitor losses duc to vandalisa, if reported, are
—ore likely to be recorded by the Corps lake personnel. If one uses the
data on financial loss of vandalism incurred by visitors, a =zore reason-
able and accurate approximation of the vandalisa problenm can be deter-
=ined. For erample, data from a research study conducted for the U.S.
Forest Scrvicc6 wndicated that vandalise of campground facilities is
about seven tizes =ore than that of private property and danage to the
cavironzent about two to three times that incurred by private indivaidu-
als. These f{indinys are not only logical but consistent with data and
observations of field surveys. aApplying these adjustmer . to the Corps
cost figures for recorded visitor losses, we find governzental losses
due to vardalisn of approximately §$3.2 million for facilities and an
addicional 5.9 two $51.1 million in damage to natural resources. We know
that vandalism ol private property is also under-reported, and possibly
by a factor of four or core based on the previously referred to LEAA
surveys. To that extent, it s encirely possible that Corps annual |
losses due to vandalisn, abuse, and neglect could range between $7 and
$10 million in facilities and resources and an additional $2 o $3 nil~
lion In natural envirunment destruction. This is a reasonable figure
vhen one considers for example, that the cest of park vandalism in

New York City alone last year was $1,167,90u.7
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There is litiic sohuer ohiy Vaod . isz is considered as the Corps' fore~

zost problez, notw.ithstuadiz. e rolativ

¢ly hirsh occurrence oif aareeny
and traific ol . (o destructiveness which can be periorwe ina
short pueriod of cize by one or zore individuals zakes offvnses ia this

area zore s:gnilicy.t uis Zdofe visible to project personned if ot o the

14 wudition, the costs incurred by visitors in terss

of 08T Tuilvalae . wppuitunities and decreased enjovaent are unzeasurable.

F. Factors Jssociatud with Violations and Ofivnses

Due to the .ow acmber of reported offenses by Corps lakes, no statis-
Part I crimes bervesn urban and rural arecas.

|

|

|

\

|

[ tical correlatiens 0uld be duveloped with regard to the distribution of
‘ However, with.in vach project there are a nuzber of factors which

. seea to correlute witi the occurrence of incidents, citactions and stacu-
tory violations. TFor example, the largest nuzber ¢f both urban and
rural likes ifdicuow that the m=ajority of cheir citationLa;e issued at
day usc locations n.le the second most frequent place is at overnight
camp wiles. TObvoee. i, the: e are the two major public use arcas ana
would L enpuctud to carry the greatest percentage of violatio 5. How-
ever, it is inturesiing to note the greater volume of offenses attribu-
table ©o day use aswas. In chese locations there is less 'co=mitment”

to =a.ntenance aad cuntrol in tne arca, and, the general transieace of

| users ad these acvus «0.ld tend to make visitors feel less obligated to
| - - =

| regulations. Les. Ziwa 10 percunt of the lakes roported any significant
\

criziaal activily oa tae water surface or the undeveloped areas.

The zajvsits L6 pureent) of lukes note that they feel law enlorcu-~
Zeat oroblesy wou nrazarily due to adults. However, a substantial 40

_wwveniles are the primary cause. There Is afztde

Aereent a'so feel o
eriGehdr Lo ine.iate we.ch violations it is felt these age groups are
respeasibic for, ... ..k many fvel that youths are most frequently in-

volved in re... s aad vandalisn.

. , 97
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The foregoing two points have implications for the difference in |

the voluze of problems at urban and rural lakes. That is, urban lakes

are utilized o a proportionately greater degree by day users than rural ‘

lakes and can be considered —ore convenient to a great many Dore youths.

These factors coambined with the greater concentration of atteandance at

urban lakes aug=eats their overall vulnerability to violations as has ‘

been indicated.

In terms of time of occuarrence, the indications are significant
froz the survey that chree tines as manr respondents listed Saturday as
the day on which the greatest nuzber of law enforcezent probleas occur,
rather than any other eay. Sunddy was listed next, followed by Friday.
In this respect, holidays are rated ac even worse for law enforcezent
problems, as over 90 percent of the Corps lakes responded in this
fashion. In addition, the wvast majority of respondents listed the hours

b ween 8 p.o. and 12 p.=. as accounting for the occurreace of theix

prizary law cnforcezent problexs, both during the sumzmer and the rest of

the year. The hours petween 12 p.m. and 3 a.m. were listed next.

Thus, a law enforcezent problem at a Corps lake is most likely to
occur on the weekend, preferably Saturday, between the hours of § p.=.
and 12 p.=. at a developed area during the sumser. In over half the

cases the offender will be an adult.

93
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Section 1V
DRELICATIONS AND SLMMATION

The izmplications of these law enforcement trends described in this
chapter should be zade clear for Corps recreation progran developaent.
[ . In reference to inadequate law enforcement and visitor protection, over
70 percent of the Corps lakes responding to the juestion reported that
inadequate lew enfuzcenent and visitor protection arouses fear and anx-
iety in visitors and =ay be a significaat factor in their choice to use
other recreation arcas. also, over 80 percent reported this laxicy at-
tracts trouble=akers. as well, nearly 40 pearcent of the lakes reported
that inadequate law eaforcezent and visitor protection causes an unwill-
ingness i1 visitors to pay use fees, a finding which reconfirms a prev-

ilous Corps study.

[‘ If the law enforcezent and visitor protection were izproved, the
‘ majority of Corps lares reported that tuis feature would increase facil-
‘ ity uszze, and, more significantly, 70 perceat of thc respondents re-
ported that improved law enfcvcement and visitor protection would in-~

crease the users willingness to pay use fees.

The impact or these findings, wnile probably not new t. the Corps,
should serve to reai.irm the currentness and iaportance of the {ssue of

adequate law enforcezent and visitor protection for .orps.decision-making.

The overall status of the visitor protection problem at Corps lakes

can be generally sw=arized as follows:

L] A& reasonably significant 2evel of criminal activity is present

at the =ajority of the Corps of Englneers lakes.

49
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. The nature of criafnal activity is amalogous to the nactional
\ trends for index crizes (Unifors Crize Report) in that:

I —--  Property offenses are significantly the =ost pro=inent.

‘ —  The majorisy of the crizinal activity is located at lakes
near urban areas or which atrract large m=bers of urban
) resideats.

" -- A large percentage of actual crime is unreporied.

L4 The estizmated cost of vandalisz and other dazage ro the zan-
=ade and natural environ=ent exceeds $14 nmillion arnually.

. Crizinal activity is zost iikely to occur:
—- at a developed area of a largely actended urban lake,
~- during the su=zer,
— on the weekend (usually Szturday). and [
—  between the hours of 8§ p.=. and 12 p.m.

o The actual level of crize cannot be determined because of coa-
fusion on the part of vicrizs as to vhich authorities to re-
port the offease to and a lack of reciprocal reporting between
local/state authorities aand the Corps.

L] The low level of citation ivsuance indicates that Corps rangers
could be more productive ard increased in nusbers of ranger ‘
personnel

L Preventive patrol by local and state peace officers is general-

1y unsyste=atic and below an adequate level to ensure iz=ediate
response to exergencles.

L] Corps equip=ent, related to visitor prorection, is lizited.
A recent analysis conducted by PAC/PMS will p ovide a final refer-

ence point for these findings. This analysis was perforsed far the ‘

azerfcan Park and Recreation Socicty, and the Sarional Recreation and Park

Associazion on thefr National Survev of Vandalisa, Crime and Violence in ‘
park ana recreation areas. oOver 340 park and recreation organizations in |

the country responded to the survey.

The conclusions revealed a cempletely simflar tread o rlw carrent
findings at Corps lakes. To summarize the APRS study, PRC/PMS concluded
the following from the datas

e Crine is more prevalent ard of a more serious aature ia urban
parks.

e Vundalism committed in urban parks is tar more ¢ostiv than in
other arcas.

140 1
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\ L] The =ajor crizmes in ali park and recreation arcas are property
crizes.
L] Crizes are =ost lizely to occur:
-~ in open park and playground areas of largely attendad,
urban parks,
—- duriag the su=mer and spring, and |
l - in the eveaning hours. ‘

These £indings provide confirzation thac the crime and vandalusm
found at Corps lakes is typicul cof a trend througheut the natfon. The
| APRS study also resaled a lack of coordination between park and recrea-

tion agencies and lucal law enforcezent and a noticezble amount of crime

rexaining unreporzed.
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CHAPTER 7

ANALYSIS OF THE LOCAL LAW ENFORCEMENT
AND CORPS RANGER MANPOWER AT THE LAKES

A. Current Staffing Levels

 _ Most law enforcement management studies analyze anuagcncy'; oan-

[ pover in terms of workload and productivity. Criteria used in thus as-
sessment generally 1hc1gdes patrolmen per beat, calls for sersice, res-
ponse time, caseload per investigator, etc. Similar criteria, while pres-
ent fin a limited capacity and form in the Corps organization, nonetheless,
lends itself to an internal comparison of manpower utilization. The data
in Table 7-1 is presented according to a divisfion of Class A lakes using
attendance as the main variable; the lakes are separated as follows:

(1) urban lakes with attendance over one million, (2) rural lakes with
attendance over one mfllion, (3) urban lakes with attendance under one
million, {4) rural lakes with attendance under one million, and (5) all
Class B lakes.

As the table reflects, recreation use of the A lakes accounted ior

approximately 75 percent of the Corps annual attendance figures. Recrea-

tion use at the urban and rural lakes with attendance over one million

accounted for 62 percent of che total alone.

The staffing at the lakes presents a similar situation. The lakes
with attendance over one million are staffed with 68 percent of the total
compliment of permanent rangers. While it is apparent that these largely
attended lakes contain the majority of the rangers, the rangers at these
lakes also reflect a significantly higher level of productivity than the
other lakes. Combining written warnings with citations, it ia apparent

103
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TABLE 7-1

l1l.\|l:\(‘nikl.\|ll'.". OF CORPS OF EHULHEERS LARES,
CLAMSTFIED BY ATTENDANUL

Y Pércon{
. © Carps of Lakes
© Doveloped Rurbor of ) With Law
ﬂ Land Argas Rangers Total Faforcement
Class of takes b Attendance Area Dyy light | Fomanent | Termporary | Infractions Problen,
Total A Lakes 128 | 236,381,900 -|:3,R04,R57 | 735 781 N S95 9,764 o
Average 846,710 30,725 | 5.7 6.1 2.4% 4.0 16.3
Urban A Lakes <.
With Attendance
Over 1 Mill{on 32 | 114,292,400 264,311 | 237 314 114 232 3,123 .69
o Average 3,567,418 30,035 | 2.4 9.8 w1 m.o ‘
&~ ]
Fural A Lakes
Nith Attendance ‘
Gvar 1 Million 39 82,578,900 | 1,%65,98% 243 v 227 3.6 .54
Average . 2,117,408 40,1%% 6.2 AL 5,82 95.3
Urban A Lakes . ’ -
With Attendance . .
Under 1 Million n $,694,600 127,406 17 KH] 17 i 503 5%
Average 517,69 nsee | e ) a2 1% 2000 45,7 _
Rural \ lakes . : _ﬂ
#ith Attendance : .
Undee 1 Millfon 38 20,866,700 963,346 | 105 129 L] 4 1,421 ] A7
Average 549,124 25,351 | 2.8 3.4 1.68 a4l 37.4
Total & Lakes 83 26,151,500 563,663 | 136 7 7 3} Gb .29
Average 315,078 6,752 | 1.6 A ,08 .20 .80
(Sonrcut FRC/PMS)
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that the rangers at the lakes with attendunce over one million are res-

ponsible for producing 73 percent of all recorded infractions.

A closer analysis, reflected in Table 7-2, reveals that an average
of 3.69 rangers working the urban lakes with at.endance over one milljon
are writing and processing 107 infractions annually or an average of 29.0
per ranger. ~his workload is exceeded by the rangers at the rural lukes
with attendance over one =illion where an average of 2.41 rangers per
lake are writing and processing 95.3 infractions, for an average of 39.5
infractions per ranger. Placing this analysis in perspective, approxi-
nately 85 percent of all infractions are committed during the summer ses-—
son with the majority of these occurring on wzekends. Thus, it can be
safely stated that even at these largely attended lakes th. rangers are
averaging one written infraction per day with the smaller lakes-produc-

ing even less.

Comparing this finding to the number of recreation visitors reveals
an interesting point. The data in Table 7-2 reveals that peak weckend
attendance during the season at the urban and rural lakes with attend-
ance over one million is between 25,418 and 28,148 per ranger. This
would zean that out of this number only one person cormitted an infrac-
tion. While these averages obviously contain many extremes, both high
and low, it is fairly supportive of the field survey findings that Corps
rangers are overwhelzed by visitors and as a result are not capable of
properly managing resources and peopile. This frustracion, in terms of
not being able to dent the problem, is reflected by the low output. Ad-
ditionally, the lack of backup management support and “clout" plays a

role in diminishing the rangers productivity.

In essence the rangers are shying away from the problem or at best
relying on verbal warnings. This situation is also apparent, as revealed
by Table 7-2, in the finding that the average ranger at the largely at-
tended lakes has between 4.7 and 6 well-developed arcas and 8,172 to

16,659 acres to survell for proper use by recreationists.
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90t

CLASSIFIED BY ATTENUVANCE, DEFICTING RANGER WORKLOAD

TABLE 7-2

CuREN OF ENGIHEERS 1AKES,

AVEZACE f OF
PERMANENT
RANGERS

. ASUAL
INPRACTIONS INFRACTIONS  VISITORS

VISITORS (1)
o8 PLAX
LEIREN,

DEVILOPED
ACRES

CLASS PEX LAXE  PER LAXE FLR RANCER PEK RANCEK PER FANGER PIK RANGER PER RANGER
T0TAL A LAKES 2,48 163 na 135,210 21,882 12,361 4
uRBAY A 1AKES
WITH ATTENDANCE 2.69 101.0 9.0 972,839 20,148 n %
OVIR ONE HMILLION .

RURAL A LAKES

RITH ATTENCANGE 2,4 5.3 M | 818,499 125,418 16,659 6,0
OVER CNE HILLION

URBAN A LAKES

W1TH ATTENDANCE 153 452 2.4 33,976 9,692 1,494 3.0
UNDIR ONE MILLIOH

UL A 148

WITH ATTENSANCE 1,68 N4 2.2 326,042 9,43 15,082 n?
NDEKR ONE HILLION

TOTAL B LAKES 0.08 0.2 4 3,250 108,093 79,093 2.7

(1) ANNUAL x 0,62 = SUMEX
SNIAIR x 0.70 = WITKEND TOTAL
NLEKEHD TOTAL + 15 =.PEAX WLEKEND

(Sourca: IP'RC/PMS)
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It is necessary to cuplain at this point that these lakes also uti-
1ize the assislanc. .1 seasonmal or tomporary employees, generally below

the equivalenz 335-% lewvel, for purroses of fee collection, tour guides,
and lizzer lean-up.  Corps regulations state that these temporary per-
soanel zre nat %o be given citation authority, aad, although the study
tean found zany that were, these assistants are generally less trained

. or iacliaed to pro=ote visitor protection than the rangers.

Althouza the 5.y team received a.n accurate accounting of the nuz-

ber of temporary esplovecs, as reflected in Table 7-1, It was izmpossible
to deterzine for cvach lake the workiag hours, extent, and purpose of these
ezployees. It was appareat thac in the Jural, southern lakes, the tespor-
arfes were prov.din., Zurv visitor protection than the permanent taagers
or local law enfurcezent. This was not often the case, however, and as
the nor= could sot be developed, temporary employvees were not ezphasized.

They will play a role in a further discussion.

Izprovemenls fa the zanpower situation will be discussed in Chapter
9. The vezainiag sections of this caapter will be devoted to an analysis

H costs of visitor T .
of the S H v protection

8. Costs of Curreni Law Enforec

Further analrsi~ into the Corps visitor protection problem revealed
the cost of curreal zerv.ces, both b. the Corps and local law enfo>roe-
=eat.  The Corps operarlon shall be discussed first

Corps of Eagineers

As previcasly stated, while the statistics do not reveal the find-
ings that the ranpers are naxiz=ally productive, in teras of objective
criteriu such u» wr.ttea zafraction:, the data and site visits thoroughly

revealed taat thw cerps rfanger staft was substantially deficient in number.

In 1973 . lorps was spending over one~third of a ranger’'s

salary on visi:.r pfotectlion. Based on an average workiny scale (GS-5
‘ 107
|
\
\
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salary) of SR,497 per vear plus 3D percent beacfits. total salary for

2 ranger is approximately $10,920 per year. The self-report question-

naires revealed that the Corps was spending between 40 and 60 percent of

ranger tize on visitor protection and patrol during the susmer and 10 to

20 percent the rest of the year. This =ecans that, based on these per-

centages, the Corps was spending between $598,143 and §1,025,388 on di-

reet persoanel salaries of per=anent persomnnel for visitor protection. ’
Addirionally, the tesporary ranger progra= coatributes half its tioe to

visitor protection related accivities. Assuming a figure of approxi-

=ately 52,000 per year for the average te=porary, this cozaes ro $598,000 .-
annually for visitor protection. Adding this figure to the converted

percentages of tize calculaced on tae persanent rangers salary, we arrive

at a figure of between 51,196,143 aad $1,623,388 spent by the Corps on

personnel wzpenditures for visitor protection.

As zmentioned, these figures are only persoanel relaced aand only
from the Cluss & lakes. Anorher assessment of visitor protection expen—
ditures was revealed by the self-report questionnaires. The lake =ana-
gers were asked to estizmace rthe azount of =oney they were spending on
visitor protection and seccurity fro= all budget items including person—-
ael, operating ox, enses, coatract =afntenance, construction, and equip-
=ent. A& large sasple of the A lake respondents revealed an average of
$30,000 per lake spent on visitor protecrion annually. This azounts to
a tocal expenditure in excess of $3.8 million. Assuming the major por-
tion of this {igurv is for perseancl salariss, thix extrapolation is
slightly higher than the previous one. Adjusting the calculations, the
total expenditure {or visitor protectior and sccurity is between $2.0
and $3.2 =illion annually. aAdding to this fipure, am approxization of
$100,000 to $150,000 for the B lakes, which are ainimally stafied and
barely developed, the total for Corp: of Enpincers annual expeaditures
on visitor protection is between $32.1 million and §3.35 xilliva. This
asounts to approximately 15-20 perceat of the Corps annual 08M espendi-

ture for recreation,
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