2.18.21

MANIFEST

Welcome to the Manifest; a summary that cares more about brevity than grammar, and what is
about to or could happen in Seaside than what did or didn’t. Contributions to future editions
are welcome at cmalin@ci.seaside.ca.us.

Attachments – I had the small calamity of having to read/scan through every one of
these things recently in response to a public records request. Should that occur in the
future, this one will be known as the Attachments Issue.
Attachment 1: Mid-Year Financial Report (pg. 5 - 22) – Finance Director Damiani’s midyear report is informationally dense, easily readable and foundational to the stuff that
follows, so it comes first. The key takeaway is revenue projections continue to astound,
so the current projection is the City will end the current fiscal year with a $3.9 million
surplus.
City Managers and Finance Directors lose sleep over revenue projections for two main
reasons. One; they’re projections. Two; people don’t want to hear they’re projections.
You say/write a number out loud and people just have at it. There’s money, let’s do
something with it. It’s a normal thing to do. But it is a projection, so caution is required.
Just a day after the projection came out, our financial consultants warned that some
sales tax info would likely drop the projection by $147K. Folks, it’s a projection.
$3,934,084 - $147,000 = $3,787,084.
Ready for this? The current fiscal year’s budget reduced personnel costs through layoffs
and freezing positions by almost the same amount; $3.75 million. The budget was
further reduced by voluntary employee compensation reductions of $1.69 million.
Based on the first quarter financial report, the City’s in process of restoring 5% of the
10% voluntary compensation reductions. If the revenue good news continues to hold,
the remaining 5% will be the next step. That it appears we’ll make it through the
pandemic with greater fiscal strength than we entered it is a small miracle. But it
wouldn’t have happened, and we wouldn’t have been in a position to take care of staff
and move the community forward if we hadn’t made the budget reductions when we
did. $4.5 million would be gone, and we’d be trying to dig our way out of a financial
hole. That’s the math of it, and we all need to recognize and honor that math came
with personal sacrifice and commitment of City staff. Thank you.

Tonight’s Agenda – There’s a meeting tonight and I could have attached an agenda but
they’re pretty easy to find so I didn’t. Here’s some stuff on it:
o 5:00 – Mostly closed sessions
o 7:00 – Presentations
 Vaccine Update – The latest on what’s heading our way
 Mid-Year Financial Report – We have $
 Quarterly Econ Dev Report – We have projects progressing
o Consent Agenda Stuff
 A vaccine letter to the County, some more sidewalk and street
improvements, applying for State $ for parks, the official chunks of the
mid-year finances and a typo on 8E
o Public Hearing & Biz Stuff
 Ok’ing electronic signatures, improving the graffiti ordinance and being
slightly less governmental when we make people fix their sidewalks
Attachment 2: 2.9.21 Working Draft (pg. 23 - 28) – A second version of the kaleidoscope
of Council member ideas first discussed in December is attached, in all its (my) OCD
detail. The good news is the Council discussed the goals some more last Thursday and
collectively agreed to focus on a smaller collection.
That collection includes potentially creating an aligned non-profit that could directly
undertake (or contract for) construction of affordable housing and other community
needs. Cities don’t need to wait for developers to build stuff – cities and / or aligned
non-profits can do it through their own authority. The City has $6.7 million in the bank
that we can ONLY spend on affordable housing, so we do have resources we can bring
to bear, and we’d probably be more successful if we added capacity for action that
didn’t have to compete with the normal press of business on City Council agendas. This
idea of creating a non-profit to add capacity for action will be discussed at an upcoming
Study Session (date tbd) but, to get the thought process flowing, there’s some reading
to follow that might be helpful:
Attachment 3: Non-Profit Report (pg. 29 - 48) - Here’s a white paper from the League of
California Cities that details how and why cities can and do create non-profits. Let’s just
call the idea of creating an independent but aligned non-profit to do stuff faster and
more focused than the City could do, Idea #1.

Attachment 4: The Glen Article (pg. 49 - 54) – Here’s Idea #2, in the form of a Daily
Herald news article I paid $1.99 to download (you’re welcome). Just before the
pandemic took hold, I led two forced marches of Seaside believers through this former
Naval Air Station, which I knew fairly well, having spent some awesome time in the
backseat of a F-4 Phantom there.
Glenview Naval Air Station got Bracc’ed in 1993. Just 14 years later it was, except for
small parcels, completely redeveloped, with thousands of homes, thousands of jobs and
hundreds of acres of parks and open space. It was and is an enormous financial and
community success story, and it happened because the little Village of Glenview took
matters into their own hands. The Village was the master developer. The Village
(through consultants and staff) did all the planning, all the financial analysis, all the
outreach and all the approvals. The little Village of Glenview took their future in their
hands, and did what the community needed, and asked for.
FORA is gone. Seaside is now a fully empowered City. Just like Glenview was in 1993.
Attachment 5: Prairie Crossing Article (pg. 54 - 62) – The forced marches included a tour
of Prairie Crossing, a model conservation community that I also know well, to
demonstrate Idea #3. Idea #3, as described in the (somewhat dated) attached
Terrain.org case study, is development can actually revere, sustain and improve local
ecologies. In the case of Prairie Crossing, the ecology was thousands of acres protected
from development and sustainably maintained through thoughtful clustering of (largely)
residential development. Seaside’s ecology is, of course, different than that of northern
Illinois, but Idea #3 is adaptable to any location.
A Math Interlude – Here’s the trick. You can put Idea #1, Idea #2 and Idea #3 together
and end up with something greater than the sum of the idea parts. With FORA gone,
Seaside could create an aligned non-profit to undertake the taxbase-building
redevelopment of former Fort Ord land, and achieve the community success (on our
terms, as we define it) that the little Village of Glenview achieved (as they defined it).
Instead of beating profit-minded developers up, trying to get one more affordable unit
than the 20% required by City code, the City and / or non-profit could do the planning
and development work on land the City already owns to create a 70% open space
project, with 70% affordable housing … or whatever the community desires.
All that’s required is commitment, resources and a new supporting structure for the
work to be done. And, because it appears we’ll be coming out of the pandemic with

reasonably good finances, there’s no reason (keeping in mind I’m the hired help) we
shouldn’t get started along that path.
More to follow, and much to discuss, at an upcoming Study Session.
Attachment 6: BLM Study (pg. 61 – the end) – It’s all an experiment, in the end. The big
levers of social structure and public policy get pulled and yanked and sometimes broken,
by forces often beyond our control or conception. Social scientists figure it all out, or
try, through the ephemerance of statistics.
There’s an economics PhD candidate at UMass-Amherst who took an interest in the
impact of BLM marches. His work is interesting, and attached.

I made up “ephemerance”. But nothing else.
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CITY OF SEASIDE
INTRODUCTION
This is the second quarterly report for Fiscal Year 202021, and comprises results for the six-month period
ending December 31, 2020. While a few other notable
funds are reviewed, this report focuses primarily on the
City’s general fund. General Fund operating revenues
and expenditures are compared to previous year results
and/or current budgets are presented, and any notable
changes or trends in these numbers are explained. The
report is presented on a cash basis, which means that
revenues are recognized at the time revenues are
received and expenditures are recognized at the time
payment is processed. The City does not accrue
revenues or expenditures in the second quarter.
The purpose of this report is twofold. First, it ensures
that the City is consistently monitoring its revenues and
expenditures so that it may proactively respond to
unanticipated changes or emerging trends. Second, and
equally important, consistent reporting increases the
transparency of the City’s finances. Quarterly reporting
provides the City Council, City Administration, taxpayers
and ratepayers with information that demonstrates the
City is meeting this standard.
The information in this report is the most accurate and
up-to-date information available at the time of
publication. It is not meant to be inclusive of all financial
and accounting transactions. It is intended only to
provide the Council, Management and the public with
an overview of the state of the City’s general fiscal
condition. It should be noted that this report is not an
audited financial statement, and the numbers provided
herein are preliminary and subject to change as the year
progresses. No data on revenues and expenditures are
final until the City has completed its annual audit and
finalized its Comprehensive Annual Financial Report
(CAFR), released in the winter of each year for the prior
fiscal year
ECONOMIC OUTLOOK
In March of 2020, the City declared a local emergency in
response to the COVID-19 worldwide pandemic. The
ensuing statewide shelter in place orders coupled with
various levels of “reopening” created financial turmoil in
the fourth quarter of FY 2019/20 and continues to wreak
havoc on the U.S. and worldwide economies at all levels.
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In late summer and early fall many areas of the U.S.
experienced a much welcomed slowing of the spread of
the virus. Unfortunately, as fall progressed infection
rates again began to increase and then spiked in winter.
In response to the winter spike, the state of California
again issued stay at home orders in December of 2020
and running through early January 2021. December also
saw the approval of two effective vaccines against the
virus. Thus far, the rollout and distribution of the
vaccines has been slow and challenging. With more time,
it is hoped the vaccination program will pick up speed.
All of these uncertainties have led to evolving consumer
habits that have played out differently in different
jurisdictions. For some, unfortunately, the revenue
losses envisioned at the outset of the pandemic have
been realized, while others are experiencing surprisingly
positive results. This variation is also playing out across
various revenue categories, with some depressed
steeply and others showing surprising growth.
NATIONAL & STATE ECONOMIC OUTLOOK
Hdl (The City’s revenue enhancement consultant)
expects the national economy to grow 12% in FY 2021, before slowing to 3.4% in FY 21-22. The large
growth rate is in comparison to FY20, which saw
recession.
•
•

California’s unemployment rate is expected
to remain high at 8.8% in FY 20-21
California Sales & Use Tax is expected to
increase 2.1% in FY 20-21 and grow by 7.5%
in FY 21-22

Source: Hdl
Early in the pandemic, the Federal Government passed
and implemented the $2.2 trillion CARES Act stimulus
bill. The Federal Reserve also lowered the Federal Funds
rate to between 0% and .25% where it remains today. In
many ways the federal stimulus may have slowed the
economic damage caused by the pandemic response and
stabilized the economy. In December, the Federal
Government passed and implemented another $900
billion and the new administration has indicated it will
pass another $1.9 trillion early in 2021. These continued
stimulus efforts might serve as a bridge for the economy
until the pandemic is contained.
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LOCAL ECONOMIC OUTLOOK
At the local level, the City of Seaside unemployment rate
increased from 3.4% in March to 20% in April of 2020 and
currently stands at 6.4%. Many of the City’s small
businesses continue to struggle due to closure or
capacity reduction orders. In response, the City of
Seaside City Council approved a $200k revolving loan
fund to assist small businesses locally. Additionally, the
City pursued and was awarded grant funding to assist
residents locally with utility payments and rental
assistance.
The local housing market ended the calendar year on a
high note as sales were strong in December and median
prices continued to climb. Low interest rates coupled
with low inventory drove sales prices up. The median
sales price for a single-family home in the City of Seaside
ended the year at $595k, a 10.4% increase on a year over
year basis. While this was good for the City’s tax base it
presents difficulty for first time home buyers.
In August, the City was awarded $414k of the CARES Act
stimulus mentioned previously and continues to use
those funds for pandemic emergency response.
Additionally the City will continue to pursue FEMA
reimbursement for emergency response costs as
appropriate as well as various other grant sources.
A major sector of Seaside’s local economy is based on
tourism. The severe dropping of the local Hotel Tax
(Transient Occupancy Tax) serves as a clear indicator of
just how hard that sector has been hit. It is not unusual
for businesses that rely on tourism to count on strong
spring and summer months to carry them through the
winter months. With only tepid spring and summer
months in 2020, the winter months continued to be
particulary difficult.
While the City’s tax revenues overall have been
surprisinly strong there are several sectors that continue
to struggle. As we look forward to the spring and
summer month’s the local economy still faces many
uncertainties.
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GENERAL FUND
FY 2020-21 BUDGET RECAP:

General Fund Changes in
Fund Balance:
Revenues

FY2019-20
Adopted
Budget

Increases

$ 36,646,330

Decreases
$

FY 2020-21
Adjusted
Budget

(5,974,110) $ 30,672,220

Expenditures
Personnel Services

26,372,360

Non-personnel Services

11,472,904

Community/Social Services
Expenditures Subtotal

Surplus (Deficit)

37,845,264

500,000
500,000

(1,927,939)

24,580,161

(2,593,461)

8,751,295

(4,521,399)

500,000
33,831,456

$ (1,198,934) $ (500,000) $ (1,452,711) $ (3,159,236)

In June of 2020, the City of Seaside City Council adopted the FY 2020-21 annual budget. Due to a projection of
significant
decreases in revenues, a deficit budget was adopted including an operating deficit of $2.7M The budget showed
a deficit despite a concerted effort to reduce personnel costs by approximately $5.2M from the original
projected personnel costs. General Fund personnel cost reductions were $1.9M below the FY19-20 budget.
Personnel cost reductions included the following:
•

•

•
•

The reduction of twenty positions through elimination or budgetary freeze: 3 Police Sergeants, 2 Police
Corporals, 5 Police Officers, as well as the reduction of one (1) of each of the following positions:
Accountant II, Human Resources Specialist, Geographical Information Systems Coordinator (replaced
with lower level position), Executive Assistant, Senior Administrative Assistant, Administrative Assistant,
Senior Planner, Maintenance Field Supervisor, Senior Maintenance and Utilities Worker, Maintenance
and Utilities Worker II, Building Maintenance Specialist and Recreation Program Supervisor
The reductions were offset by the addition of 1 Administrative Analyst in Human Resources for shared
services with the Police and Fire Departments to focus on staff training and education. Also, the workload
of 2 Senior Administrative Assistants in the Building Division was repurposed to provide shared services
to other departments. One new position was added in the Recreation department – Family & Community
Support Practitioner.
The number of staff Citywide decreased from 153 full‐time equivalents (FTEs) in FY 2019-2020 to 133
FTEs in 2020-2021
City staff volunteered to reduce compensation, in a variety of ways, by approximately 10%

The magnitude of the staffing reduction is already having impacts on the scope and pace of work the City staff
undertakes in FY 2020-21. Subsequently, through the first two quarters of the year the operating budget has
Q2 FY 2020-21 FINANCIAL REPORT
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been adjusted somewhat with an appropriation of $7,600 for an emergency backup generator, an additional
$135k capital appropriation for the City Hall Solar project, an appropriation of $159,190 to fund one full time
and two part time positions for the Family & Community Support program and an appropriation of $320,000 to
fund the Community Social Services grants.
RESERVES:

The aforementioned budget deficit required the appropriation of fund balance, which resulted in sizeable use
of the City’s rainy day reserves. In addition, the City Council adopted a $500k appropriation of fund balance for
enhanced community/social service programs bringing the total budgeted reduction in fund balance to $3.3M.
That in itself should not be viewed negatively as this was the precise situation that calls for the use of emergency
reserves. Rather, the sizeable use of emergency reserves may serve as an indication of how tenuous the City’s
financial position was projected to become.
Reserve:

% of
Expenditures
per Policy

FY2019-20
Balances

Policy Level

Emergency

15%

$

Special

10%

3,383,146

* Capital

5%

1,691,573
$

5,074,718

10,149,437

$

$

6,240,000

FY 2020-21
Reserves Used

Below Policy
Level

(1,653,414) $

4,586,586

4,100,000

(1,037,215)

3,062,785

(320,361)

2,000,000

(603,608)

1,396,392

(295,180)

(3,294,236) $

9,045,764

12,340,000

$

FY2020-21
Balances

$

$

$

(488,132)

(1,103,673)

* Includes transfer of $135k to the City Hall Solar Project

The effects of the second quarter results on the projected general fund balance will be analyzed and presented in a
subsequent section of this report.
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Q2 GENERAL FUND REVENUES:
Total budgeted revenues for FY 2020-21 are $30.7M. This compares to a FY 2019-20 budget of $36.7M; a
budgeted revenue reduction of nearly $6M. The following table presents comparisons against budget as well
as on a year over year basis however, a few notes should be considered when reviewing the comparisons:
•
•
•

Revenues are not always received in a uniform manner (often times two months in arrears)
The City does not accrue revenues in the second quarter
The bar set by the current year budget is rather low in light of the anticipated effect of the COVID-19
pandemic
Year over
Year
Variance

Year over
Year
Variance

Budget
Variance

Budget
Variance

$

%

$

%

Q2 FY20- 21
Budget

Q2 FY20-21
Results

Same time
prior year

5,997,171

$ 6,816,599

$ 6,285,754

530,845

8%

819,428

14%

615,388

575,558

601,171

(25,613)

-4%

(39,830)

-6%

Transient Occupancy Tax

1,080,000

1,134,376

2,208,139

(1,073,763)

-49%

54,376

5%

Property Tax

1,823,018

2,469,648

2,072,317

19%

646,630

35%

Utility User Tax

1,105,336

1,349,714

1,291,736

57,979

4%

244,378

22%

Franchise Fees

760,135

255,506

278,899

(23,393)

-8%

(504,629)

-66%

Fees & Charges

282,925

160,520

451,423

(290,904)

-64%

(122,405)

-43%

Business License Tax

505,680

602,089

721,069

(118,980)

-17%

96,409

19%

Licenses & Permits

196,175

224,004

303,016

(79,012)

-26%

27,829

14%

Marijuana Receipts Tax

570,000

689,871

340,611

349,260

103%

119,871

21%

Miscellanous-Other Revenue

185,250

154,602

195,013

(40,411)

-21%

(30,648)

-17%

Grant Revenue

148,425

627,067

152,384

474,683

312%

478,642

322%

Income from Investments

201,486

59,821

14,645

45,176

308%

(141,665)

-70%

49,700

64,263

73,282

(9,019)

-12%

14,563

29%

Motor Vehicle In-Lieu

2,027,102

1,983,664

1,880,363

(43,439)

-2%

Revenues by Source

$ 15,547,790

$ 17,167,302

$ 16,869,822

General Fund Revenues:
Sales and Use Tax
Other Agency Revenue

Fines & Forfeitures

397,332

$

103,301

5%

297,481

2% $

1,619,512

10%

As can be seen in the table, revenues in the second quarter totaled $17M, which is 2% or $300k higher than the
second quarter of the previous year. The $17M equals 56% of total budgeted revenue. At the midpoint of the
previous year, the City had realized 46% of the final year-end total collections. This indicates that actual revenue
collections are trending better than budgeted revenue. This is certainly welcome news, as all indications are
that revenues were not hit nearly as hard as was projected at the time of budget preparation.
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DISCUSSION OF SIGNIFICANT REVENUE VARIANCES:

 Sales and Use Tax
Through the second quarter of the fiscal year $6.8M of sales and use taxes were collected. This equates to a
$531k or 8% increase over the same period in the previous year. Sales and Use Tax projections are provided to
the City by Hdl, which is a revenue enhancement consultant used widely by Cities throughout California.
The City’s sales and use tax outperformed budget in the first quarter of FY 2020-21 predominantly in the areas
of auto sales, cannabis retail and online sales. The City also saw strong results in the areas of Building and
Construction and Food and Drugs. This was particularly surprising as the City expected auto sales to see very
abrupt declines for the year. On the other hand, fewer tourists and capacity limits did lead to steeper declines
in casual dining. Additionally, lower prices at the pumps coupled with more people telecommuting led to steeper
declines in service stations. The overall strong outcome through the summer is likely a result of the Cares Act
unemployment benefits and changing spending habits due to restrictions on certain activities. Based on recent
results and other factors, Hdl now projects that the City will realize $15.8M in Sales and Use tax for the fiscal
year as opposed to the $12M budgeted. This revenue outlook is a primary factor driving an expected year-end
surplus.
 Transient Occupancy Tax (TOT)
Through the second quarter of the fiscal year $1.1M of TOTs were collected. This equates to a $1M or 49%
reduction over the same quarter in the previous year. This sector continues to struggle tremendously, especially
in light of California’s second shelter in place order. While two vaccines were developed and approved in late
December of 2020, the roll out thus far has been slow and fraught with challenges. Despite the promise of the
approved vaccines, TOT is likely to recover slowly and is unlikely to see increases until late summer or fall of
2021 at the earliest.
 Fees and Charges
Through the second quarter of the fiscal year $161k of Fees and Charges were collected. This equates to a $291k
or 64% reduction over the same quarter in the previous year. Much of this revenue loss is due to restrictions
on gatherings. Programs that usually generate revenue such as the community center, swim center and
recreational day camps have generated almost no revenue. It is unlikely that this revenue source will recover
until late summer or fall of 2021 at the earliest.
 Property Tax
Through the second quarter of the fiscal year $2.5M of Property taxes were received from Monterey County.
FY 2020-21 is showing an increase in this revenue source of $397k or 19% over the previous fiscal year. The
Q2 FY 2020-21 FINANCIAL REPORT
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combination of very low interest rates and a short supply of housing inventory has led to sharply increasing
home values. In turn when homes are sold at a higher value, the taxable valuation increases. Additionally, as
the recognized obligations of the previous Redevelopment Agency are paid down or settled, more property tax
becomes available for excess distribution. Property taxes are projected to end the year $1.6M more than budget.
This revenue outlook is a primary factor driving an expected year-end surplus.
 Utility User Tax
Through the second quarter of the fiscal year $1.3M of Utility User Taxes were collected. This represents an
increase of $58k or 4% on a year over year basis. The increase is likely due to people spending more time at
home due to restrictions imposed by the County and State health officers therefore using more utilities.
 Marijuana Receipts Tax
The Marijuana Receipts Tax was a new tax revenue for the City beginning in FY 2019-20. The second quarter of
FY 2019-20 showed a relatively modest $341k in receipts as operations got under way. The following two
quarters ballooned significantly so that the fiscal year total was $1.2M. Through the second quarter of the
current year, the City collected $690k. This represents a 103% increase over the previous fiscal year second
quarter. This is somewhat misleading however since the second quarter of fiscal year 2019-20 should not be
considered a full quarterly collection as operations were just getting under way. Still, this new revenue source
for the City shows promise of outperforming budget again this year. The growth of this new revenue source
could however be slowed in the years to come if other cities on the peninsula license cannabis retailers;
therefore creating more competition.
 Grant Revenue
Through the second quarter of the fiscal year $627k of Grant revenues were collected. This represents an
increase of $475k or 312% over the same quarter in the previous year. The sizeable increase is due largely to
receipt of $414k in Cares Act reimbursement as well as $90k in reimbursements for the Great Plates program.
This category promises to grow through the end of the year as additional reimbursements for the Great Plates
program are expected.
 Licenses & Permits
Through the second quarter of the fiscal year $224k of License and Permit revenues were collected. This
represents a decrease of $79k or 26% over the same quarter in the previous year. This revenue source, however,
is outpacing budget by $28k or 14%. A year over year decline was expected due to the restrictions resulting
from the COVID 19 pandemic.
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 Business License Tax
Through the second quarter of the fiscal year $602k of Business License tax revenues were collected. This
represents a $119k or 17% decrease over the same quarter in the previous year. This revenue source, however,
is outpacing budget by $96k or 19%. A year over year decline was expected due to the restrictions resulting
from the COVID 19 pandemic.
Q2 GENERAL FUND EXPENDITURES:
Total budgeted expenditures for FY 2020-21 are $33.9M including a $500k assignment of fund balance for
enhanced community/social service programs. This compares to a FY 2019-20 budget of $37.9M; a budgeted
expenditure reduction of nearly $4.5M. As mentioned previously personnel cost were budgeted to be reduced
by approximately $1.9M on a year over year basis. Additionally, non-personnel costs were reduced by $2.6M.
Offsetting cost reductions was a cost increase of $500k for enhanced community/social service programs.
Second quarter expenditures thus far are 46% of the total fiscal year 2020-21 budget. For comparison, through
the second quarter of the prior year expenditures were higher at 50% of the fiscal year 2019-20 budget. At the
mid-year point it appears that actual expenditures will be even less than the budget cuts implemented for the
year. Staff projects expenditures to end the year nearly 5% under budget.
Expenditures are presented below in two different formats; the first is expenditures by type and the second is
expenditures by department:
EXPENDITURES BY TYPE:

General Fund Expenditures
by Type:
Personnel Services

Q2 FY2020 -21
Q2 FY20 -21
Adjusted Budget Actual Results
$
12,286,331 $
11,558,173

Same time
prior year
$ 14,403,740

ea
Year over
Q2 vs.
Q2 vs.
over
Year
Budget
Budget
Year
Variance
Variance Variance
Variance
$
%
$
%
$ (2,845,568)
-20% $ (728,158)
-6%

Services & Supplies

2,543,204

2,338,745

2,176,424

162,321

Internal Service Charge
Capital Outlay-Projects

1,207,431
194,876

1,207,431
203,920

803,237
1,064,515

404,195
(860,594)

50%
-81%

9,045

0%
5%

Debt Service

121,569

141,016

667,267

(526,251)

-79%

19,448

16%

Transfer Out

1,197,979

135,000

Administrative Allocation
Expenditures by Type

(616,568)
$

16,934,821

$

15,584,285

$ 19,115,183

135,000
$ (3,530,898)

7%

n/a
n/a

(204,459)

(1,062,979)
616,568

-18% $ (1,350,536)

-8%

n/a
n/a
-8%

Notes: Administrative Allocations are not accounted for in the second quarter and therefore show no activity.
Furthermore, Debt Service is dependent on payment schedules and Capital Outlay is dependent on project
schedules.
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DISCUSSION OF SIGNIFICANT EXPENDITURE VARIANCES BY TYPE:
 Personnel Services
Personnel Services were down $2.8M or 20% on a year over year basis. The amount of decrease was
even greater than the budgeted cuts. Personnel costs were lower than budget by $728k or 6%. The main
components of this variance were; four police officer vacancies, one police sergeant vacancy and the
Economic Development director vacancy. Additionally, personnel costs in the Recreation department
came in well under budget due to continuing facility closures ($327k). With Council approving a partial
return of labor group concessions this winter, personnel costs will come closer in line with budget as we
progress into spring and summer. Due to multiple high cost vacancies however, the City is likely to end
the year significantly under budget for this expenditure type.
 Services & Supplies
Services and supplies were up 7% on a year over year basis yet under budget by 8%.

EXPENDITURES BY DEPARTMENT:

General Fund Expenditures by
Department:

Q2 FY2020 -21

Q2 FY20 -21

Adjusted Budget

Actual Results

Legislative Body

$

247,026

$

142,749

Same time

Year over
Year
Variance

prior year
$

294,777

$
$

over
Year
Variance

Q2 vs.
Budget
Variance

%

(152,028)

-52%

$
$

Q2 vs.
Budget
Variance
%

(104,277)

-42%

Administration

206,689

212,657

240,995

(28,338)

-12%

5,968

3%

City Clerk
City Attorney

390,301

292,838

330,929

(38,091)

-12%

(97,463)

-25%

268,702

215,758

377,985

(162,227)

-43%

(52,944)

-20%

Human Resources

294,834

299,715

364,556

(64,841)

-18%

4,881

2%

Finance Department

554,980

499,458

678,035

(178,578)

-26%

(55,523)

-10%

Police Department

6,433,760

5,824,870

6,691,438

(866,568)

-13%

(608,890)

-9%

Fire Department

3,703,790

3,838,541

5,210,018

(1,371,477)

-26%

134,751

4%

298,939

301,865

263,810

38,055

14%

2,926

1%

692,615

n/a

692,615

n/a

Building and Code Enforcement
Pandemic Response

-

692,615

-

Economic & Community

-

Community Development

136,648

80,808

112,586

(31,778)

-28%

Planning

208,527

194,814

380,613

(185,799)

-49%

(13,713)

-7%

Economic Development

494,490

350,937

431,966

(81,029)

-19%

(143,553)

-29%

1,936,625

1,683,184

2,372,327

(689,143)

-29%

(253,441)

-13%

996,503

171,103

171,103

n/a

(825,399)

-83%

1,379,575

782,374

(582,773)

-43%

(597,201)

-43%

n/a

616,568

n/a

Public Works & Engineering:

-41%

-

Public Works/Engineering
Public Works/Engineering (Transfers)
Recreation
Administrative Allocation
Expenditures by Department

(55,840)

(616,568)

$

16,934,821

-

$

15,584,285

1,365,147
-

$ 19,115,183

-

$ (3,530,898)

-18% $ (1,350,536)

-8%

As can be seen in the table above, all departments were under or close to budget in the second quarter of the
year. No departments are projected to end the year over budget. With Council approving a partial return of
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labor group concessions this winter, personnel costs are likely to come closer in line with budget as we progress
into spring and summer. Internal services charges and administrative allocations also will have an effect on each
departments variance versus budget once accounted for.
DISCUSSION OF SIGNIFICANT EXPENDITURE VARIANCES BY DEPARTMENT:
 Legislative Body
The Legislative Body was $104k or 42% under budget through the first two quarters of the year. The
variance is mostly due to the Neighborhood Improvement Commission budget of $180k. To date the
commission has only spent $11k.
 Police Department
The Police department was $608k or 9% under budget through the first two quarters. The variance was
mostly due to four police officer vacancies and one police sergeant vacancy.
 Fire Department
The Fire department was $134k or 4% over budget through the first two quarters. The variance was
mostly due to overtime related to multiple long-term vacancies caused by on the job injuries. Staff
recommends a budget appropriation for additional overtime in the second half of the year of $200k.
 Economic Development
The Economic Development department was $144k or 29% under budget through the first two quarters.
The variance was mostly due to the vacant Economic Development Director position, which has been
vacant since August of 2020.
 Recreation
The Recreation department was $633k or 41% under budget through the first two quarters. The variance
was mostly due to a temporary reduction in force because of the COVID 19 pandemic. Originally, it was
believed that the City’s community centers, recreation centers and other recreation programs would
resume by January of 2021. As of now, it seems unlikely until late summer or fall at the earliest.
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GENERAL FUND NET RESULTS & BUDGET OUTLOOK:
Overall, the second quarter showed expenditures of $15.5M (46% of the annual budget) with revenues of $17M
(56% of the annual budget) so that fund balance increased nearly $1.6M. Second quarter results confirmed
some of the insights gained as of the first quarter and provided some new insights as well:
•
•
•
•
•
•

Sales and Use taxes were not down dramatically as feared at the time of budget development and are
on track to significantly outpace budget and the previous year results
Property taxes are significantly outpacing budget and prior year results
TOTs were down considerably as was feared at the time of budget development
Marijuana Receipts tax is likely to outpace budget forecasts
Grant revenues are likely to increase
Personnel costs are down even more through the second quarter than planned at the time of budget
development

General Fund Changes in Fund Balance:
Revenues
Expenditures
Personnel Services
Non-personnel Services
Expenditures Subtotal
Mid-year adjusted Surplus (Deficit)

FY 2020-21
Adjusted
Budget

FY 2020-21
Q2 Results

FY 2020-21
Projected
Budget

$ 30,672,220

$ 17,167,302

$ 36,519,870

24,572,661
9,296,980

11,558,173
4,026,112

22,500,388
9,726,398

33,869,642

15,584,285

32,226,786

$ (3,197,421) $

1,583,017

$

4,293,084

As can be seen in the previous table, the results of the second quarter indicate that to date the economic impacts
of the coronavirus pandemic have not been as bad as imagined last spring. On the contrary, the result have
been surprisingly strong. The most significant contributing factors were Sales & Use Tax, Property Tax, and
Personnel Costs (vacancies).
The second quarter of the year saw a few developments that may positively affect the City’s financial position
going forward:
•
•
•

The U.S. has approved two effective vaccines against the coronavirus and the vaccination roll out has
begun
The federal government passed additional stimulus in December
The likelihood of even more stimulus has increased

The City continues to face several strong headwinds however, that could come into play:
•
•

The virus is still here and the vaccine rollout has been slow and fraught with challenges
COVID 19 variants threaten to spread with a higher transmissibility rate
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•
•
•

The robust employment recovery seen in May through August slowed and leveled off in November and
December
Continued weakness in certain sectors (TOT and travel and entertainment related sales tax)
PERS unfunded liabilities could climb even higher if Pension Fund investment returns are substantially
lower than anticipated

Budget Amendment Requests
 Cares Act; Pandemic Emergency Response - $414k
In March of 2020 when the pandemic first became apparent, the City began spending unbudgeted funds
in response. The City has purchased such items as daily employee screenings, Fire Department COVID
tests, disinfectant, gloves, N95 masks and a respirator fit tester at the Fire Department. Additionally the
City has expended funds for a homeless laundry facility and an RV encampment at the Col. Durham site
to assist those particular communities in the pandemic response. Lastly, the City must provide a match
of 6.25% of the Great Plates program. So far through six months of the current year expenditures equal
$172k. Projections to the end of the year equal an additional $134k leaving a likely balance of
approximately $108k. Staff recommends rolling any unspent funds into the subsequent fiscal year
budget, as costs are likely to continue at least through summer or fall.
Fiscal Impact: This item is a house-cleaning item. The revenue has already been received and the current
expenditures as well as projected expenditures through the end of the fiscal year are included in the
previously presented budget projection. The budget however, has yet to be amended by the Council.
This amendment will have no impact on the previously presented budget projection.
 Projected Surplus; Fire Department Overtime - $200k
The Fire Operations Division “overtime” line item is expected to end the year significantly over budget
due to four long-term vacancies. Staff is requesting a $200k increase in this line item. Additionally Staff
would like to move available overtime balances totaling $34k from other divisions into the Operations
Division.
Fiscal Impact: Staff proposes that the $200k be appropriated from the projected surplus outlined earlier
in this report. It should be noted that the Fire Department expects to receive approximately $70k of
reimbursements from the State of California for emergency response outside of the City. This
reimbursement will offset the additional expenditure to some degree. If the Council approves this
amendment, it will reduce the projected surplus by $200k.
 Neighborhood Improvement Commission; Sonoma Sports Court - $21k
At the March 3, 2020 meeting of the Neighborhood Improvement Commission, the Acting City Engineer
provided the Commission with a site plan of the basketball court’s location and informed the Commission
Q2 FY 2020-21 FINANCIAL REPORT
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of repairs and work required to get the courts back to a usable condition. Project costs were estimated
at $75,000 of which the Council has allocated $60,000 from the general fund. The NIC unanimously
approved a recommendation to the Council to allocate $21,000 from the NIC budget to the project.
Fiscal Impact: The NIC has a FY2020-21 budget of $180k of which $170k remains as of midyear. Staff has
assumed the Commission will expend its entire budget prior to year-end and the projection provided
previously reflects that assumption. Approval of this amendment will not affect the year-end projection.
The remaining NIC budget after this amendment would be $148k
 Neighborhood Improvement Commission; Laguna Grande Project - $15k
At the January 19, 2021 meeting of Neighborhood Improvement Commission, Staff requested an
allocation of the NIC budget for $15k for the ADA pathway and accessible merry-go-round at Laguna
Grande Park. The NIC unanimously approved a recommendation to the Council to allocate $15,000 from
the NIC budget to the project.
Fiscal Impact: The NIC has a FY2020-21 budget of $180k of which $170k remains as of midyear. Staff has
assumed the Commission will expend its entire budget prior to year-end and the projection provided
previously reflects that assumption. Approval of this amendment will not affect the year-end projection.
The remaining NIC budget after the Sonoma Sports Court amendment and this amendment would be
$133k
 Projected Surplus; Highland Otis Park - $44k
It has become apparent that Engineering department-staffing levels are not currently robust enough to
provide construction & project management in the spring for the Highland Otis Park improvements
project. The earliest staff will be available to manage the project is July of 2021. In order to maintain
the spring timeline staff is requesting $25k of additional funds for consulting assistance as well as $19k
in additional construction costs.
Fiscal Impact: Staff proposes that the $44k be appropriated from the projected surplus outlined earlier
in this report. If the Council approves this amendment, it will reduce the projected surplus by $44k.
 Projected Surplus; Ellis Park Improvements $115k
Total construction costs for the Ellis Park Improvements project stand at $628k. The funding plan for
the project is as follows; $335k is to be provided by CDBG and $178k is to be provided by a Prop 68 Per
Capita grant. The remaining $115k must be provided by the City and is required as a match in order to
receive the Prop 68 Per Capita grant. Furthermore, in order to receive the Prop 68 Per Capita Grant the
City must be able to show that all other funding has been secured. Therefore, the Council would need to
approve the $115k appropriation before the City can apply for the Prop 68 Per Capita grant.
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Fiscal Impact: Staff proposes that the $115k be appropriated from the projected surplus outlined earlier
in this report. If the Council approves this amendment, it will reduce the projected surplus by $115k.
 Management Information Systems Internal Service Fund; Server Infrastructure - $70k
The City's critical server data storage infrastructure (where all internal City electronic data is stored) must
be upgraded due to the manufacturer (Hewlett Packard) issuing an end of life/support in September
2022 for the City's current storage system as well as the need to expand the data storage capacity to
support the Citywide email system upgrade. The purchase would be from Gemma Systems, an
authorized Hewlett Packard Enterprise storage vendor, through special pricing directly from Hewlett
Packard at an estimated cost of $70,000. Gemma Systems will also be assisting in the installation and
configuration of the new data storage system at no additional cost.
Fiscal Impact: Funds are available in the MIS Internal Service fund. Current fund balance stands at
approximately $515k. This amendment will have no impact on the City’s general fund.
GENERAL FUND NET RESULTS & BUDGET OUTLOOK AFTER PROPOSED BUDGET AMENDMENTS:
FY 2020-21
General Fund Changes in Fund Balance:
Revenues
Expenditures

Projected
Budget
$ 36,519,870

Personnel Services
Non-personnel Services
Expenditures Subtotal
Mid-year adjusted Surplus (Deficit)

22,500,388
9,726,398
32,585,786
$

3,934,084

As can be seen in the table above, only three proposed budget amendments will have an effect on the projected
surplus; Eliis Park, Highland Otis Park and Fire department overtime. If the additional appropriations are
approved the projected surplus would decrease from $4.3M to $3.9M.
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OTHER FUNDS
In addition to the General Fund, the budget includes funds from a range of restricted sources as well as businesstype activities that are used to provide specific services, including:
WATER FUND:
The Water Enterprise
Year over
Q2
FY2020
-21
Q2
FY20
-21
Same
time
Year
Variance
Water
Enterprise
Fund appears to be
Q2 Results:
Adopted Budget
Actual Results
prior year
%
functioning as designed.
154%
342,380
527,822 $
Revenues
$
846,175 $
Recent rate increases
Expenditures
(1,203,770)
80%
(232,520)
(185,792)
have greatly increased
Net Revenues (Exp)
$
(357,594) $
311%
109,860
342,030 $
revenues putting the
enterprise in a much better position to move forward with the many capital improvements and maintenance
that have been deferred. As mentioned previously, the City has been awarded grant funding to assist residents
locally with utility payments. While some residents have applied for the assistance they have only been PG&E
and CalAm water customers. The assistance the City provides is only available for Muni Water cutomers.
FORA FUND:
The Fort Ord Reuse Authority (FORA) dissolved on June
Q2 FY2020 -21
Q2 FY20 -21
30, 2020. The City of Seaside took over as the Local
FORA Q2 Results: Adopted Budget Actual Results
Revenues
$
Reuse Authority (LRA) and the Successor to the
Expenditures
(8,897,026)
(141,995)
Environmental Services Cooperative Agreement (ESCA),
Net Revenues (Exp)
$
(8,897,026) $
(141,995)
contracted for the repairs to storm water infiltration on
Eucalyptus Road, and received funds for both bonded
blight removal and habitat management. Revenues to cover to costs of the FORA work were received in FY
2019-20. As may be seen in the table, FORA work conducted under the administrative control of the City of
Seaside has just gotten under way. City staff will continue to provide budget updates to Council and the public
as the work unfolds.
MERGED HOUSING:
The City of Seaside purchased 956 Hilby Ave in July 2019 because of its strategic location to the Oldemeyer
Center. The house is currently being renovated focusing on required life safety improvements. The property will
then be rented to a low-income occupant until the City determines its ultimate plans for this location.
Additionally, Council approved relocating the ADU Demonstration Project to this site.
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SANITATION DISTRICT (COMPONENT UNIT):
Expenditures through the second quarter were $1.9M in comparison to an annual budget of $5.8M. Projects
underway include sewer main upgrades, sewer line replacements and lift station upgrades.

Requests for additional financial information may be directed to:
City of Seaside, Finance Department, 440 Harcourt Avenue, Seaside CA, 93955
Attention: Victor Damiani, Finance Director| Email; vdamiani@ci.seaside.ca.us| Phone; (831) 899-6718
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2.9.21 WORKING DRAFT - Goal Setting Timeline & Resources
ID# - “Votes” - Project/Program/Issue

In
City
Progress? Control?

Public
Outreach

Potential
Impediments

Resources
Required

Start/Finish/Who?

1 - 1 - Campus Town

Y

Partial
(in litigation)
Y

Minimal

Litigation, local
economy
Securing candidate

Skill & will
1H20/?/SD
150+ hrs. ST
Hire Development Coordinator
Y
None
Budget
2h20/1H21/CM
amendment
(Plan review, H20 agreements)
Consult Egr, $ 1H21/2H21,NP,SD,CM
MCC
--------------------------------------------------------------------------------------------- First Half 2021 -----------------------------------------------------------------------------------------2 - 0 - Build More Affordable Housing
2a Complete ADU Projects/Program

Y

Y

Moderate

NA

Y

Moderate

Y

Significant

Timidity, Clamoring for
“control”, while losing
sight of big picture,
Standard cast of
forces supporting
status quo

$XM of funds, 1H21/2H21/CM, MCC
full City
Council
commitment

TBD

Significant

The Entirety Of Self
Serving Status Quo
Forces

$150K $XXM
Bonds

2b Update Housing Ordinance
Y
(requires study sessions)
2c Establish Action-Oriented Non-Profit M
(requires study sessions - FEB)

3 - 2 - Secure & Control Water
(requires study sessions/s - MARCH)

Y

In budget
400 Hrs. ST
Differing perspectives 80 Hrs. ST

1H19/2H21/BN, MCC
2H21/2H21/BN, MCC

NA/NA/MCC

4a - 0 - Explore Shared Fire Services w Marina N
(requires study sessions - APRIL)
4b - 0 - Fund 2nd Fire Station
Y
(requires study sessions)

Requires
partner
Y/M

5 - 4 - Close Digital Divide
5a Potential MPUSD Partnership?
Y
Partner
5b City Subsidy – Utility
N
Y
(requires study sessions – APRIL / MAY)

8 - 2 - Business Outreach & Support
(requires study session/s)
9 - 4 - Reimagine Community Safety
9a Social Workers Hired
9b Community Safety Committee
9c PD Policies & Training

Significant

Decades of
“us” / “them”
City has not built
a City building in
decades

Vision,
1H21/1H22/CM,MG.MCC
professionalism
Determine
1H22/2H22/CM,VD.MCC
partnership(s)
first

Moderate
Significant

Differing perspectives $25-$100K?
1H21/2H21/MCC
$ / Legal
$/Full Council 2H21/2H22/MCC
Attention /
Support
300 hrs ST

Y
Y

Moderate
Minimal

Inadequate Staff #
Inadequate Staff #

More Staff
More Staff

Y
N

Y
Y

Minimal
Moderate

Empathy
CEQA/$
Practicality

$10-15K Month 1H20/1H21/MCC
$100K+
2H21 – Ongoing/MCC

Y

Y

Significant

Inadequate resources

> Available

Y
Y
Y

Y
Y
Y

Minimal
Moderate
Minimal

Start-up challenges
Policy disagreement
Inertia

In Budget
2H20/1H21/DM
80–120 hrs ST 2H20/1H21/MCC-AP
80–120 hrs ST 2H20 – Ongoing/AP

6a - 1 - Code Enforcement/Private Prop Upkeep Y
6b Code Update?
Y
(requires study session?)
7 - 1 - Relocate, Terminate RV Parking
7a Termination
7b Relocation
(requires study session)

Significant

NA/2H22
1H21/1H21/MCC

NA/2H22/GS

10 - 3 - Language Inclusivity
Y
10a Build/Coordinate Staff Resources Y
10b Meeting Translation
Y
10c Dual Language Documents/Website Y

Y
Y
Y
Y

Minimal
Minimal
Moderate

Staff availability
Cost/Technology
Tech / Staff Time

In Budget
In Budget
In Budget

2H20 – Ongoing /DHs
2H20/2H21/LM
2H20/2H21/LM

11a - 1 - Complete General Plan Update

Y

Y

Significant

$, 200 hrs ST

1H21/2H21/GS

Y

Y

Significant

External
Opponents
Myopia

Vision, DPZ

2H21/2H21/CM

12 - 3 - Street & Sidewalk Improvements

Y

Y

Moderate

Inadequate $

> Available

FY21/22 Budget/MCC

13 - 3 - Mobile Vendor Ordinance

Y

Y

Moderate

Policy disagreement

100+/- hrs ST

1H20/2H21/GS

14 - 0 - City Beautification
(requires study session?)

Y

Y with
partners

Moderate

Inadequate resources

?

Annual budgets/CM,MCC

15 - 0 - Street Maintenance
(requires study sessions)

Y

Y

Moderate

Need far outstrips
available resources

$50M+

Annual budgets/NP,MCC

11b Seaside East Charrette

------------------------------------------------------------------------------------------- Staff In Progress ----------------------------------------------------------------------------------------16 - 3 - Cutino Park Completion

Y

Y

Minimal

NA

In Budget

1H20/2H21/NP

17 - 1 - Succession Planning

Y

Y

Minimal

The unforeseeable

Team
orientation,
Training $

1H16/On-going/CM, MCC

18 - 0 - Police & Fire Accreditation

Y

Y

Moderate

Losing focus

Focus
500 hrs. ST

2H16/2H22/AP,MG

19 - 0 - Staff Back To Full Strength

N

N

Minimal

Global, national,
& local economics

20 - 2 - IT Modernization

M

Y

None-minimal Insufficient staff /
available time

$5M+,
annually

FY21,22 Budgets/All
(not happening soon)

More $,
FY21/22 Budget/LM,MCC
more
uncommitted time

------------------------------------------------------------------------------------------- Second Half 2021 ----------------------------------------------------------------------------------------

21a - 0 - Youth Civic Engagement
(requires study session)
21b - 2 - Teen Center 360 Degree
(requires study session)

Y

?

Significant

Widely diverging
perspectives

?

2H21/Ongoing/DM,MCC

M

?

Significant

Widely diverging
perspectives

?

2H21/Ongoing/DM,MCC

22 - 1 - National Monument Access
22a Secure easements
22c Construct parking / trailhead

Y
N

N
Not yet

Moderate
Significant

Differing perspectives Goodwill/$
2H21/1H22/CM,MCC
Staff capacity & $
<- ($100-300K) 1H22/2H22/MCC

23 - 1 - City, School Collaboration

Y

N – partner

Moderate

Schedule constraints

40 – 60 hrs. ST 2H21/Ongoing/CM, MCC

24 - 0 - Commission Diversity Ordinance

M

Y

Moderate

None?

Best practices 2H21/2H21/LM, MCC

25a - 4 - Climate Action Plan
25b 0 - Electrification ordinance

M
Y

Y

Significant

The long history of
human habitation
& cooking with flame

Technical
assistance &
outreach
120 hrs. ST

2H21/1H22/GS, MCC

25c - 0 - Carbon footprint action plan
25d - 0 - (incl. Blue Zones?)

Y

Y

Extraordinary

Narrowing focus to
achievable City goals
& milestones

Technical
assistance &
outreach
500 hrs. ST

2H21/2H22/GS.MCC

26 - 3 - Acquire, Activate Santa Barbara
& Broadway

N

Y

Minimal

Local economy

tbd

2H21/1H22/GS, MCC

27 - 0 - Explore 218 Control
(requires study sessions)

M

Y w/partners

Moderate

“Turf”, long term
cost / benefit review

Project choice 2H21/1H22/NP,MCC
clarification

28 - 2 - Post Entitlement Accountability
(requires study session)

M

Y

Minimal

Present agreements

NA

2H21/1H22/SD,MCC

------------------------------------------------------------------------------------------------ 2022 --------------------------------------------------------------------------------------------------

29 - 3 - Commercial Linkage Fee
(requires study sessions)

N

Y

30 - 2 - Underground Utility District
(requires study sessions)

N

31 - 1 -Targeted Low Income Recycling
(requires study sessions)

N

Significant

Commercial interests

Program
advocates &
technical
assistance

1H22/2H22/LM,MCC

Y/M
Extraordinary
may require
or spur citizen
vote

People opposed to
paying for program

Program
advocates &
technical
assistance

1H22/1H22/LM, MCC

Y

Limited space for
recycling containers

Program
partners &
outreach

1H22/2H21/LM,MCC

Significant

------------------------------------------------------------------------------ City Actions Substantially Complete ------------------------------------------------------------------------------

32 - 0 - Medical Officer Barracks
Property Sold, Developer Controls

Y

N

None

Project economics

NA

Complete/Dev

33 - 0 - City Clerk Staffing

Y

Y

Minimal

Securing candidate

Budget
amendment

1H21/1H21/CM

--------------------------------------------------------------------------------------------- Other --------------------------------------------------------------------------------------------------Daily Operations, Mandates, COVID Emergency, Capital Program (incl. FORA Bond blight removal), ESCA, FY21 Monitoring, FY22 Planning & Approval, Golf
Course Hotel, Main Gate?

Creating and Operating Nonprofit
Organizations
Wednesday, September 3, 2014 General Session; 1:00 – 2:45 p.m.
Shahiedah S. Coates, Jenkins & Hogin
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Supplementing Public Services with Nonprofit Corporations:
A Survey of Key Legal Issues
Shahiedah S. Coates 1
Introduction
Public services are often provided or supported by nonprofit corporations, a trend on the
upswing. These partnerships take many forms. A municipality may create a nonprofit and
delegate to it authority to perform government services and activities, enter into a collaborative
relationship with a nonprofit with a close community connection to inform governmental policy
development, or retain a nonprofit corporation to perform services as a contractor or coordinated
service provider. Cities may provide grants to nonprofit corporations, may pay for products and
services received, or may receive funds raised by nonprofits such as “friends of” parks, libraries
and zoos.
Recent phenomena, such as economic recessions, the State of California’s “realignment”
shift of responsibility of various programs to local governments, and restrictions on the ability of
local governments to raise revenue, force cities to “do more with less.” Cities may find that
creating or partnering with nonprofit corporations allows them to do just that. For instance,
nonprofit corporations may be created to maintain a city landmark (such as the Lomita Railroad
Museum Foundation and the Angels Flight Railway Foundation), provide financial support
and/or management of public spaces (such as parks, libraries or zoos), or serve as a conduit for
grants of government funds to other nonprofit corporations (such as the Harbor Community
Benefit Foundation). Just as many cities outsource legal, law enforcement, or engineering
services, they may consider outsourcing certain programs and activities to nonprofit
corporations. 2
Municipal-nonprofit partnerships are prevalent nationally, and an increasing proportion
of government programs are managed or supported in some capacity by nonprofit corporations.
A recent study of city budgets in North Carolina found that of the nonprofits funded by cities, 31
percent related to recreation, arts, and culture; 18 percent to economic development (such as
chambers of commerce and business incubators); and 12 percent to public safety services. 3
1

Ms. Coates is an attorney at Jenkins & Hogin, LLP, where she serves as an Assistant City Attorney to the cities of
West Hollywood, Rolling Hills, and Malibu. Ms. Coates earned her J.D. from Harvard Law School and Masters in
Business Administration from Woodbury University, and possesses a certificate in grantwriting from California
State University, Dominguez Hills. Countless hours of pro bono work over the years have contributed to her
knowledge of issues related to nonprofit organizations, particularly related to formation and qualification for taxexempt status.
2
However, labor agreements may limit the ability of a city to outsource certain jobs, even to a nonprofit corporation.
3
Gordon P. Whitaker and James C. Drennan, Local Government and Nonprofit Organizations, COUNTY AND
MUNICIPAL GOVERNMENT IN NORTH CAROLINA, UNC-Chapel Hill School of Government (2007), available at
http://www.sogpubs.unc.edu/cmg/cmg11.pdf
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“Private groups participate in the management of half of the seventeen hundred parks in New
York City,” including Central Park, and “business improvement districts manage the entire area
between the White House and the Capitol” in Washington, D.C. 4 Hundreds of BIDs exist
throughout the State of California and there are close to 40 in the City of Los Angeles alone. 5
This paper discusses the unique legal issues involved in the provision (or support) of
public services through nonprofit corporations in California. Section I outlines the fairly simple
process of forming a nonprofit corporation in California. Section II reviews reasons that cities
commonly cite as motivation for forming or partnering with nonprofit corporations. One of the
most common reasons is the perception that a private entity has greater flexibility than a
government agency because it is not considered a “local agency” under California law.
However, Section III outlines three important laws that may apply to nonprofit corporations: the
Brown Act, Public Records Act and Political Reform Act. Section IV concludes with a
discussion regarding the extent to which a city may want to retain oversight and/or control over
its nonprofit corporation.
I.

Process of Forming a California Nonprofit Corporation

Nonprofit corporations are exempt from federal income taxation pursuant to 26 U.S.C.
501(c), but are not automatically exempt from taxation under state law. A nonprofit corporation
must apply for exemption from state tax after obtaining tax-exempt status from the IRS. It is
important to note that not all nonprofit corporations are eligible for 501(c)(3) status, even if they
support a government activity. For instance, chambers of commerce and business leagues are
501(c)(6) organizations, social clubs are 501(c)(7) organizations, and civic leagues whose
membership is limited to employees of a particular municipality are 501(c)(4) organizations.
501(c)(3) organizations are formed for charitable purposes, which includes “lessening the
burdens of government.” 6 To qualify for exemption as an organization that “lessens the burden
of government,” the government must consider the activities to be the government’s
responsibility, and the activities of the organization must actually “lessen” the burden of a
government agency. Affordable housing development corporations, volunteer fire companies,
and economic development corporations are examples of organizations likely to satisfy the test.
Nonprofit corporations are formed according to procedures set forth in state law, which
prescribe a fairly simple process. Articles of incorporation must be filed with the Secretary of
State and contain the information required by the California Nonprofit Corporation Law. 7 Cities
4

Michael Murray, Private Management of Public Spaces: Nonprofit Organizations and Urban Parks, 34 HARV.
ENV. L. REV. 179, 180 (2010).
5
City of Los Angeles, Office of the City Clerk, “A Quick Guide to Business Improvement Districts: BIDS 101,”
available at
http://clerk.lacity.org/stellent/groups/Departments/@CLERK_BID_Contributor/documents/Contributor_Web_Conte
nt/LACITYP_025722.pdf
6
Income Tax Regulations, 26 C.F.R. §1.501(c)(3)(d)(2).
7
Corp. Code §§ 5000 et seq.
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“are authorized to establish, fund, and operate nonprofit organizations.” 8 If the corporation is
created by an elected legislative body to exercise delegated authority, an additional copy of the
articles must be filed with the Secretary of State for forwarding to the Controller. 9 If the
corporation is created for a limited duration, the articles must provide for termination, otherwise
the corporation’s existence continues in perpetuity. 10 A nonprofit corporation’s activities are
governed by its bylaws 11 and any other adopted policies, and guided by its adopted mission.
By its nature, a mission statement limits a nonprofit corporation’s scope of activity and
target audience, and provides a baseline for performance evaluation. One of the first questions
that should be asked before a city forms a nonprofit corporation is whether a nonprofit
corporation already exists that is willing and able to assist with the desired program or activity.
Partnering with an existing organization will save considerable resources and lead time involved
in forming a corporation and awaiting federal and state determinations of tax-exempt status.
Also, an existing organization may already have developed an effective fundraising model,
obviating the need to create one for a newly formed nonprofit. Where partnering with an
existing organization is not an option, the city may consider forming a new nonprofit
corporation.
II.

Incentives to Utilize Nonprofit Corporations

Nonprofit corporations are relied upon to provide or assist with public activities for a
number of reasons. Commonly-cited motivations include the need or desire to: 1) fund
expansion of public services or programs with alternative revenue sources; 2) shift liabilities
from the city to a private entity; 3) engage a non-governmental neutral intermediary or
independent contractor; and 4) operate outside of the restrictions applicable to government
agencies. Each motivation is discussed in greater detail below.
A. Expanding Services and Programs with Alternative Revenue Sources
1. Private Donations
Because nonprofit corporations are primarily funded by private donations and grants,
they provide an opportunity to expand public services without placing an additional strain on
public funds. Although donors receive the same financial benefit from giving to a government
agency as to a nonprofit corporation (and either donation effectively results in subsidization), 12
nonprofit corporations are generally more effective than government agencies at attracting

8

Municipal Law Handbook, section 1.85, League of California Cities (2013); Corp. Code §§ 5065, 5120.
Corp. Code § 5120(e).
10
Corp. Code § 5120(c).
11
Corp. Code §§ 5150 - 5153.
12
Charitable donations to a governmental unit are tax-deductible under section 170(c)(1) of the Internal Revenue
Code if made for a public purpose.
9
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donations and volunteers. 13 One theory suggests that nonprofit corporations are more attractive
to donors because they have lower monitoring costs and have financial incentives inapplicable to
government agencies. 14 Some people may assume that private entities are more efficient than
the government and are therefore more willing to subsidize their work. Alternatively, some
people may feel that they are “captive” contributors to government through taxation and are
unwilling to voluntarily contribute more.
Also, nonprofits are in the business of raising funds and can be adept at doing so. They
have access to sources that facilitate large fundraising campaigns such as Charitybuzz.com (an
online auction broker of luxurious items for charities) and GuideStar (an information service that
provides financial reports and other records that contribute to the perception that nonprofits are
more transparent or accountable than government agencies), while governments typically neither
engage in direct solicitation nor participate in broad fundraising efforts. As a result, the general
public simply may not be aware that they can make tax-exempt donations to government
agencies. One exception to this generality is the fairly common bequest of land to governments.
For instance, the Los Angeles Griffith Park was transferred through bequest. Cities are advised
to pay close attention to the terms and conditions contained in these land grants. Where a grant
places a restriction on use of the land (i.e., the land can only be used for a park) and contains a
right of reversion in the grantor or grantor’s heirs, the government’s interest in the property can
be lost if the restrictions are not respected. 15
2. Tax-Exempt Revenue Bonds
Tax-exempt revenue bonds may provide a substantial source of financing for eligible
projects (such as capital improvement, economic development projects, and construction of
public facilities) conducted by nonprofit corporations. Unlike bonds issued by a city, these
revenue bonds are not subject to voter approval. Voters are not entitled to decide whether
nonprofit corporation revenue bonds should be issued because debt service is derived from
revenue sources such as parking fees, admission charges, and lease payments, and does not
constitute a general obligation of the public. However, the community receives public benefits
from the project. Today, we take for granted that nonprofit corporations have access to taxexempt revenue bonds, but the scheme was not always favored. 16

13

See Michael Murray, Private Management of Public Spaces: Nonprofit Organizations and Urban Parks, 34
HARV. ENV. L. REV. 179, 180 (2010).
14
Id. at 202-203 (“responsibility to, or dependence on, contributors… incentivizes behavior that attracts donors.”).
15
See, e.g., Walton v. City of Red Bluff (1991) 2 Cal.App.4th 117, in which property granted to the city for the
purpose of maintaining a library, subject to reversion reverted to the grantor’s heirs because the city failed to
maintain a library; and City of Palm Springs v. Living Desert Reserve (1999) 70 Cal.App.4th 613, 622, in which the
court found that conveyance of property to the city for use as a desert wildlife preserve subject to a reversionary
interest did not place the property into the public trust, but “must be construed as granting to the City a fee simple
subject to a condition subsequent, and assigning [grantor] a power of termination.”
16
See, e.g., Hart H. Spiegel, Financing Private Ventures with Tax-Exempt Bonds: a Developing ‘Truckhole’ in the
Tax Law, 17 STAN. L. REV. 224, 227 (1965). The article laments that IRS policy, culminating with Revenue
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The Bergeson-Peace Infrastructure and Economic Development Bank Act 17 authorizes
the California Infrastructure and Economic Development Bank (“I-bank”) to serve as a conduit
issuer of tax-exempt and taxable bonds on behalf of 501(c)(3) organizations pursuing eligible
projects. Bond proceeds must create public benefits in the community where the project is
located by enhancing the economic, social, or cultural quality of life for local residents, and be
used for a project consistent with any existing local or regional comprehensive plan. 18 In recent
years, the I-bank has issued revenue bonds on behalf of 501(c)(3) organizations such as the
RAND Corporation, Youth Services Center of Riverside, San Francisco Ballet Association,
Santa Barbara Center for Performing Arts, and Salvation Army.
3. Special Assessments (BIDs)
Business improvement districts (“BIDs”) are authorized by state law, 19 created by
ordinance subject to public hearing and majority protest, and provide a mechanism for revenue
generation through special assessments for “activities” and “improvements” such as newsletters,
private security and escorts, information booths, banners, holiday lights, street cleaning and
maintenance, and promoting tourism and economic development. Special assessments must be
commensurate with the benefits businesses receive from the BID’s activities, 20 must be
periodically renewed by city council, 21 and provide a reliable source of funding as an alternative
to general municipal funds or sporadic private donations.
Often, cities do not administer the activities and improvements funded by BID
assessments, but contract with nonprofit corporations created for the sole purpose of bearing that
responsibility. Assessment funds received by the city are transferred to the nonprofit
corporation, and a contract specifying the terms of the arrangement is entered into by the city and

Ruling 63-20, results in “erosion of the tax base” by expanding “private” access to tax-exempt financing, and
questions the legitimacy of the public benefit of such projects. (“Typically, a private “nonprofit” corporation is
organized. Its revenue bonds are issued to obtain funds with which to build the aluminum mill, garage, or other
facility, which is then leased to private interests. The proceeds from the long-term lease of the facility are pledged to
amortize the bonds. At the end of thirty to forty years the facility belongs to the city. A package of this sort
presented to the city council has great appeal. The city invests nothing and becomes the owner of a project, without
cost, after thirty or forty years. Its own credit is not pledged on the bonds. It has all to gain and nothing to lose.”) at
227.
17
Gov. Code §§ 63043 – 63047.
18
See Gov. Code §§ 63043 – 63047 and501(c)(3) Revenue Bond Program description available at
www.ibank.ca.gov/501c3_bonds.htm. I-bank applications must contain a project description including, among other
things, a comprehensive summary of all public benefits of the project and description of any past, present or
potential controversy connected with the project or its financing. California Infrastructure and Economic
Development Bank Policies and Procedures for Conduit Revenue Bond Financing for Economic Development
Facilities (updated August 24, 2010), section II.B.
19
In California, BIDS are most commonly formed pursuant to the Parking and Business Improvement Area Law of
1989 or the Property and Business Improvement District Law of 1994 (Streets & Highways Code §36500 et seq. and
§36600 et seq., respectively).
20
See, e.g., Sts. & High. Code § 36536.
21
Assessments levied under the 1989 Act must be renewed annually, while assessments under the 1994 Act may be
approved for five-year periods
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the nonprofit. The term of the contract should coincide with the term of the approved
assessment, subject to renewal concurrent with the BID assessment. In the Los Angeles area,
this model has been adopted for several BIDs in the City of West Hollywood 22 and Downtown
Santa Monica. 23 Business owners in West Hollywood have voiced their approval of this model’s
ability to provide tailored services and programs to businesses and provide a catalyst for publicprivate collaboration. 24 For cities with BIDs whose primary activities are not traditionally within
the purview of government agencies (such as concert, special event, or tourism planning and
promotion), use of a nonprofit corporation may relieve the city of otherwise having to develop or
retain in-house expertise.
B. Shifting Liabilities to a Private Entity
1. Affordable Housing
State law mandates that cities provide their “fair share” of affordable housing to meet
regional housing needs. 25 However, cities are not required to assume the liabilities incident to
developing and managing affordable housing to satisfy this statutory requirement, which could
be substantial. Instead, cities may offer density bonuses and other incentives to developers, 26
may cooperate with projects that qualify for federal and state low income housing tax credits
(“LIHTC”), and may administer affordable housing programs through a separate nonprofit
corporation. Cities may wish to avoid directly serving as affordable housing developer/property
manager for the reasons illustrated below.
In California, the Tax Credit Allocation Committee administers the federal and state
LIHTC programs. Those programs require that eligible tenants have an equal opportunity to
apply for an affordable unit, which is oftentimes accomplished through a lottery. A city may
facilitate the lottery process, in which interested persons complete a lottery or waitlist
application, are evaluated by city staff for income eligibility, and eligible applicants are sorted in
a random order used to determine the order in which applicants will be invited to submit rental
applications. Rental applications are ultimately evaluated by the property manager. Imagine that
an applicant files a claim with the California Department of Fair Employment and Housing
(“DFEH”) alleging that they were denied housing on the basis of an unlawful discrimination. If
the city is not the property manager, its obligations in responding to such a claim and the scope
of its potential liability are greatly reduced. 27

22

http://thesunsetstrip.com/info/about-sunset-strip-business-association-ssba
http://www.downtownsm.com/
24
Most recently in a joint presentation by business owner Nic Adler and Mayor John D’Amico at the May 2014
California Contract Cities Association 55th Annual Municipal Seminar.
25
Gov. Code § 65584.
26
Authorized by Gov. Code § 65915 – 65918.
27
See Attachment 1 for a sample list of questions from DFEH in its investigation of a claim alleging discrimination
on the basis of a disability in connection with a LIHTC lottery.
23
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Beyond housing discrimination complaints that could lead to federal litigation, cities may
wish to avoid the potential political backlash of exercising basic landlord rights such as
evictions, inspections, and retaining a portion of a tenant’s security deposit where appropriate.
Tenants may attempt to use council meetings as the venue to voice their discontent. Elected
officials may feel political pressure to take (or avoid) actions that affect registered voters,
particularly during election season. These factors add an undesirable layer of complexity to the
landlord-tenant relationship, which by its nature is often fraught with difficulties.
As separate entities, nonprofit housing corporations have the potential to insulate cities
from the challenges discussed above and others, while allowing the city to retain some level of
influence over the provision of affordable housing within its boundaries. Further, some sources
of grant funds may only be available to non-governmental organizations. As separate entities,
housing corporations may benefit from being governed by a diverse board of directors
representing public officials, public employees, business and community leaders, developers, and
affordable unit residents, can greatly contribute to creative productivity.
Many cities, including the City of West Hollywood, whose Community Housing
Corporation has developed 14 apartment communities , 28 counties, and groups of cities utilize
nonprofit corporations to provide affordable housing.
2. Construction of Public Facilities (Lease-backs)
Construction of public facilities and infrastructure often involves long-term and greatly
expensive projects that lend themselves to a lease, lease-back arrangement. The lease-back
arrangement typically involves a government agency leasing undeveloped land to a developer
who bears responsibility for constructing a public facility that, when completed, is leased back to
the government agency. The California Attorney General has described the lease-back as
“commonly used to finance the construction of public facilities through the aegis of a nonprofit
corporation, thus avoiding the debt limitation provisions of the California Constitution applicable
to the state and local governments.” 29 It is a “classic medium” that has “been approved in cases
such as Dean v. Kuchel (1950) 35 Cal.2d 444; City of Los Angeles v. Offner (1942) 19 Cal.2d
483 and County of Los Angeles v. Nesvig (1965) 231 Cal.App.2d 603,” 30 and used for
construction of stadiums, sports arenas, theaters, and even rubbish incinerators.
Sections 5.235 and 5.236 of the Municipal Law Handbook discuss lease-back agreements
and provide an outline of requirements. 31 In addition, a lease-back agreement whose term
exceeds five years must receive prior authorization by an ordinance subject to referendum. 32

28

West Hollywood Community Housing Corporation, “What We Do,” available at
http://www.whchc.org/index.php?option=com_content&view=article&id=160&Itemid=78
29
70 Ops.Cal.Atty.Gen. 57 (1987), n. 2.
30
70 Ops.Cal.Atty.Gen. 57 (1987).
31
“1) Rent must be abated when a city does not occupy or have beneficial use of the property.
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The lease-back arrangement has oft been upheld against legal challenges. In one of the
most notable cases, Los Angeles County v. Nesvig, 33 the court upheld the County’s lease, leaseback arrangement crafted to facilitate construction of the theater and forum now known as the
Music Center in downtown Los Angeles. The arrangement involved a County lease of land to a
private entity responsible for construction, and a lease-back of the constructed facility to the
County for 30 years, with a concurrent sublease authorizing a non-profit organization to manage
and operate the Music Center on behalf of the County. The arrangement was challenged as
violating the constitutional debt limit. The court held:
“if the lease or other agreement is entered into in good faith and creates no immediate
indebtedness for the aggregate installments therein provided for but, on the contrary,
confines liability to each installment as it falls due and each year’s payment is for the
consideration actually furnished that year, no violence is done to the constitutional
provision.” However, the arrangement is invalid if it creates a “full and complete liability
upon” execution of a single instrument or “is actually a conditional sales contract in
which the ‘rentals’ are installment payments on the purchase price.” 34

C. Engaging a Non-Government Organization
Particularly where activities involve sensitive political issues or a community mistrusting
of government agencies, it may make sense to engage an independent nonprofit organization
with strong community ties as a neutral intermediary. This approach proved successful when the
Housing Authority of the County of Los Angeles (“Authority”) engaged the Advancement
Project to conduct an in-depth assessment of the needs of the housing developments in the Watts
community in preparation for revitalization of one of the most violent areas in Los Angeles. The
Advancement Project is a California-based nonprofit civil rights organization that concentrates
on issues related to inequality in access to public services in minority and disadvantaged
communities. As a non-government organization with strong credibility in and ties to the
community, the Advancement Project was able to gain greater access to information than the
Authority likely could have. The Advancement Project produced a community assessment and
recommended violence reduction strategies, which are being implemented through an ongoing
collaboration including the Los Angeles Police Department and the Authority, and confirmed by
a 2011 inter-agency agreement. According to the Advancement Project, the resulting
Community Safety Partnership has reduced violent crime in Watts by more than 50 percent,
notably decreased youth gang membership and activity, reduced homicide rates, and laid the
2) The obligation of a city to make payments must be on an annual basis and subject to appropriation (i.e., if the
city council does not budget the funds for payment, payment is not due). Acceleration of rental payments in the
event of non-appropriation or in the event of default is not allowed because to do otherwise would violate the
debt limitation of Cal Const art XVI, §18. A covenant to appropriate annually is common. Further,
acceleration of payments in the event of default is not a valid provision of a financing lease.
3) Fair market rent should be paid for the property, taking into consideration the nature and use of the property and
any option to purchase.”
32
Gov. Code § 54240 et seq.
33
(1965) 231 Cal.App.2d 603.
34
Los Angeles County v. Nesvig (1965) 231 Cal.App.2d 603, 609-619 (quoting an extensive list of cases).
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groundwork for future investment in the community that may be conducted by the Authority
and/or others. 35
Cities with limited resources often outsource certain activities to independent contractors.
In some cases, nonprofit corporations may be available to serve as independent contractors. For
instance, the Institute for Building Technology and Safety (“IBTS”) is a 501(c)(3) nonprofit
corporation that performs a variety of municipal services, such as administrative services and
communications, financial services, planning and zoning, public works, engineering and
floodplain management, code enforcement, permit issuance and inspections, and emergency
preparedness. One of IBTS’s more vocal clients is the City of Central, Louisiana, whose
arrangement with IBTS includes the corporations’ pledge to return excess income to the city if
expenses are less than the contract award, among other benefits. 36
D. Operating Outside of the Restrictions Applicable to Government Agencies
Likely the most cited reason that government agencies perform certain activities through
nonprofit corporations is the presumption that private entities are exempt from the regulations
applicable to public agencies. Cities are “government actors” that must avoid restraining the
public’s freedom of speech and expression, and must avoid discriminating on the basis of a
protected characteristic. They must adhere to the debt limit contained in the California
Constitution, the open meeting requirements of the Brown Act, the disclosure requirements of
the Public Records Act, and the reporting requirements of the Political Reform Act. Cities
generally must receive voter approval to raise revenue through taxes, special assessments, and
bonds. Finally, labor agreements, fiscal policies, and other regulations may increase operational
costs and reduce flexibility in ways inapplicable to private organizations. 37 However, as Section
III explains, nonprofit corporations can be subject to many of the same restrictions as cities,
depending on their structure and operations.
III.

Nonprofit Corporations are Sometimes Treated as Government Agencies

While nonprofit corporations are generally exempt from the legal restrictions applicable
to cities, nonprofit corporations serving a governmental function may be subject to laws
applicable to cities in very fact-specific circumstances. Generally, when statutory requirements
apply to a government entity, it cannot avoid the statutory requirements by delegating
administrative responsibilities to a nonprofit corporation. 38 Even if a nonprofit corporation is not

35

http://www.advancementprojectca.org/?q=Community-Safety-Partnership-Los-Angeles
Recently discussed in a joint presentation at the September 2013 International City/County Management
Association (“ICMA”) conference. The conference power point is available at
http://www.ibts.org/services/municipal-services.html
37
But see section III for a discussion on when the laws applicable to cities may apply to nonprofit corporations.
38
See, e.g., 81 Ops.Cal.Atty.Gen.281 (1998) (finding that a nonprofit created by a redevelopment agency generally
must comply with the same laws and regulations as the agency itself, including open meeting laws, acquisition and
relocation requirements, and public bidding and prevailing wage statutes).
36
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legally required to comply with the Brown Act, Public Records Act, and Political Reform Act, it
may wish to voluntarily opt in to the extent practicable.
A. Brown Act
The governing board of a nonprofit corporation may be a “legislative body” subject to the
Ralph M. Brown Act. Government Code section 54952(c) provides that a “legislative body”
includes:
“(c) (1) A board, commission, committee, or other multimember body that governs a
private corporation, limited liability company, or other entity that either:
(A) Is created by the elected legislative body in order to exercise authority that may
lawfully be delegated by the elected governing body to a private corporation, limited
liability company, or other entity.
(B) Receives funds from a local agency and the membership of whose governing body
includes a member of the legislative body of the local agency appointed to that governing
body as a full voting member by the legislative body of the local agency.”

Whether a nonprofit is “created” by the elected legislative body of a government agency
is a question of law. 39 “To ‘create’ means, among other things, ‘to bring into existence,’ or ‘to
produce or bring about by a course of action or behavior.’” 40 A property owners association
created by a city to perform administrative functions related to a business improvement district
funded by assessments is a “legislative body” subject to the Brown Act. 41 In Epstein v.
Hollywood Entertainment Dist. II Business Improvement District, the District argued that its
board was not subject to the Brown Act because, among other things, the District provided only
“supplemental” services to the city. 42 Calling it “backwards” to focus on the “supplemental”
nature of the services, the court clarified that application of the Brown Act turns not on “the
kinds of services, so much as the nature of the source of funding to be used for them.” 43
A nonprofit corporation formed to provide programming for a cable television channel
set aside for educational use by a cable operator pursuant to its franchise agreement with a city
and designated by the city to provide the programming services is subject to the Brown Act. 44 A
nonprofit entity created by a community redevelopment agency, and delegated authority of the
agency, is subject to the Brown Act. 45 Although the Brown Act may apply, a nonprofit
39

Epstein v. Hollywood Entertainment Dist. II Business Improvement Dist. (2001) 87 Cal.App.4th 862, 876.
Californians Aware v. Joint Labor/Management Benefits Com. (2011) 200 Cal.App.4th 972, 979-980 (quoting 92
Ops.Cal.Atty.Gen. 102, 107 (2009)).
41
Epstein v. Hollywood Entertainment Dist. II Business Improvement Dist. (2001) 87 Cal.App.4th 862.
42
Id. at 874.
43
Id. (emphasis in original).
44
85 Ops.Cal.Atty.Gen. 55 (2002).
45
81 Ops.Cal.Atty.Gen. 281 (1998).
40
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corporation’s board may not be authorized to meet in closed session with the city attorney of its
creating city. For instance, the Brown Act does not authorize a nonprofit created by a
redevelopment agency and delegated authority to negotiate settlement of eminent domain
disputes to meet in closed session with the redevelopment agency’s legal counsel unless the
nonprofit is a party to the dispute. 46
A private pre-existing corporation does not become subject to the Brown Act by simply
entering into a contractual arrangement to exercise authority that a government entity could
exercise. 47 Further, a nonprofit corporation is not subject to the Brown Act merely because it
receives public funds. 48 For instance, the DWP nonprofits discussed in Section IV(A) below are
not subject to the Brown Act because, although funded by the city, their boards do not include a
member of the legislative body of the city. 49
B. Public Records Act
As a private corporation, a nonprofit is generally not subject to the Public Records Act; 50
however, “entities that are legislative bodies of a local agency pursuant to subdivisions (c) and
(d) of Section 54952 [of the Brown Act]” 51 must comply with the Public Records Act. 52 To
emphasize, not all nonprofits subject to the Brown Act are subject to the Public Records Act—
only those subject to the Brown Act under subdivision (c) or (d) of Section 54952 of the
Government Code. Nonprofit corporations that voluntarily subject themselves to the Brown Act
do not consequently become subject to the Public Records Act. Meeting agendas and other
writings distributed to a majority of a board subject to the Brown Act in connection with a matter
subject to discussion or consideration at an open meeting are public records. 53
C. Political Reform Act

46

Shapiro v. Board of Directors of the Centre City Development Corporation, 134 Cal.App.4th 170, 182 (2005)
(“we look to the content of section 54956.9 to determine whether a meeting between the legislative body of one
local agency and the legal counsel of another local agency falls within the narrow category of closed-session
meetings permitted by section 54956.9. Doing so, we conclude that nowhere in the plain text of section 54956.9 is
the practice authorized.”).
47
Epstein v. Hollywood Entertainment District II Business Improvement District, 87 Cal.App.4th 862, 871 (2001)
(citing International Longshoremen’s & Warehousemen’s Union v. Los Angeles Export Terminal, Inc., 69
Cal.App.4th 287, 300, fn. 5).
48
Cal. Attorney Gen. Office, The Brown Act: Open Meetings for Legislative Bodies (2003) pp. 5-6, available at
http://caag.state.ca.us/publications/2003_Intro_BrownAct.pdf
49
87 Ops.Cal.Atty.Gen.19 (2004).
50
See, e.g., Community Youth Athletic Center v. City of National City (2013) 220 Cal.App.4th 1385 and
Consolidated Irrigation District v. Superior Court (2012) 205 Cal.App.4th 697.
51
Gov. Code § 6252 (a).
52
85 Ops.Cal.Atty.Gen.55 (2002) (“Our answer to the first question [applicability of the Brown Act] thus answers
the second question [applicability of the Public Records Act].”)
53
Gov. Code § 54957.5(a).
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The Political Reform Act contains two main requirements: covered agencies must adopt a
conflict of interest policy and covered “public officials” must disclose their economic interests. 54
Nonprofit board members are frequently wealthy and well-connected individuals who may prefer
to keep their financial information private, and certainly do not think of themselves as “public
officials” subject to public scrutiny. However, board members may be required to file statements
of economic interest (FPPC Form 700) if the nonprofit corporation satisfies the four-part “Siegel
test.” The requirements of the Political Reform Act cannot simply be ignored; violators may be
subject to fines and criminal prosecution. 55
The Political Reform Act defines “public official” as “every member, officer, employee
or consultant of a state or local government agency.” 56 The Fair Political Practices Commission
(“FPPC”) defines “member” to include “salaried or unsalaried members of committees, boards
or commissions with decisionmaking authority,” meaning that the committee, board or
commission:
(i)
may make a final governmental decision;
(ii)
may compel a governmental decision;
(iii) may prevent a governmental decision either by reason of an exclusive power to
initiate the decision or by reason of a veto that may not be overridden; or
(iv)
makes substantive recommendations that are, and over an extended period of time
have been, regularly approved without significant amendment or modification by
another public official or governmental agency. 57
In determining whether a nonprofit corporation is a “local government agency,” the
FPPC considers four criteria:
(i)
(ii)
(iii)

(iv)

Whether the impetus for formation of the corporation originated with a
government agency;
Whether it is substantially funded by, or its primary source for funds is, a
government agency;
Whether one of the principal purposes for which it is formed is to provide services
or undertake obligations which public agencies are legally authorized to perform
and which, in fact, they traditionally have performed; and
Whether the corporation is treated as a public entity by other statutory
provisions. 58

Over time, some general rules have developed. A nonprofit corporation may be subject
to the Political Reform Act even if it does not satisfy all four criteria. 59 Chambers of commerce,
visitor bureaus, and downtown business associations perform activities that benefit government
54

Gov. Code §§ 87200 – 87210.
Gov. Code §§ 9100 – 91014.
56
Gov. Code § 82048.
57
Section 18701 of the Regulations of the FPPC, Title 2, Division 6, Cal. Code Regs., subdivision (a)(1). A
comment to § 18701 advises: “In limited circumstances, the members of a nonprofit organization may be ‘public
officials.’ (In re Siegel (1977) 3 FPPC Ops. 62.).”
58
In re Siegel (1977) 3 FPPC Ops. 62.
59
In re Carter (2002) FPPC Advice Letter A-02-202.
55
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agencies, but are not necessarily traditionally performed by government agencies. 60 Tax-exempt
status alone is not sufficient to find that the corporation is treated as a public entity. 61 However,
a fact-specific analysis is required to determine whether any given nonprofit corporation is
subject to the Political Reform Act. When in doubt, seek the advice of the FPPC.
In addition, a nonprofit corporation may be considered a “state actor” under federal law.
For purposes of discrimination actions under 42 U.S.C. section 1983, a volunteer fire company is
a “state actor” even if it is a private, nonprofit corporation, 62 because “[f]ire protection is a public
function which amounts to state action even if the fire protection unit is composed of voluntary
or unpaid members,” and “most volunteer fire companies occupy town-owned land and buildings
and utilize town-owned firefighting equipment.” 63
IV.

Maintaining Oversight and Control

Cities are advised to maintain ongoing oversight and an appropriate level of control over
the nonprofit corporations that they create. Proper oversight can deter questionable financial
practices of the nonprofit and control may be necessary in certain contexts.
A. Oversight as a Deterrent to Bad Behavior
Two nonprofit organizations (the Joint Safety Institute [JSI] and Joint Training Institute
[JTI]) were created several years ago through collective bargaining between the City of Los
Angeles Department of Water and Power (“DWP”) and its employees’ labor union. The
organizations were created to administer workforce training and safety programs, and are
contractually entitled to annual contributions from the City. A fairly recent news article reported
that the City had contributed a cumulative $40 million, some portion of which was spent by the
nonprofits on questionable activities. 64 In response to the revelation, Los Angeles Mayor Eric
Garcetti sought the financial records of the organizations, which they refused to disclose on
grounds that they “are not city agencies and therefore not subject to open records laws.” 65 Thus
began the epic legal battle that continues today.
The City subpoenaed the nonprofit organizations’ financial records, and the organizations
moved to quash the subpoena. 66 In upholding the subpoena, the court found that while the
operative agreements between the City and the organizations did not expressly subject them to a
60

Id.
Id.
62
Gibson v. Hurleyville Fire Co. No. 1, 1 F.Supp.2d 329, 330 (S.D.N.Y., 1998).
63
Survey of 1998 Nonprofit Case Law (January-June), 33 U.S.F. L. Rev. 231, 252 (Winter 1999).
64
Jack Dolan and Emily Alpert Reyes, DWP Union Boss Warns City Not to Withhold Payments to Nonprofits, L.A.
TIMES, June 17, 2014.
65
D’Arcy v. Galperin, Los Angeles Superior Court Case No. BS146924, n. 9 (“The California Attorney General has
stated that the JSI and JTI are not ‘public agencies’ subject to the open-meeting requirements of the Brown Act. 87
Cal.Ops.Atty.Gen. 19 (2004).” The ruling is subject to a stay while the Second District Court of Appeal reviews the
lower court’s judgment.
66
Id.
61

13

City audit, a “broad construction” of the City’s charter provision authorizing the Controller to
audit the accounts of “every person charged in any way with the safe-keeping or disbursement of
public money” provided sufficient authority. Relying on People v. Johnson, 67 which found that
monies disbursed to a private entity remained “public funds” so long as the government
continues to exercise supervision and control over the funds and their ultimate use, the court
found that the grants remained “public funds” subject to audit under the City charter… “albeit
barely.” 68
As a third prong of the trifecta effort to learn how City funds were spent, the City
replaced its appointed members on the organizations’ board of trustees. However, to avoid
sharing information with the City’s appointees, the organizations refused to recognize the
validity of the appointments and to meet. On July 18, 2014, the Los Angeles Superior Court
ordered the organizations to recognize the City’s appointees, but declined to go so far as to order
the board to meet. 69
The unfortunate ordeal could have been avoided if the funding agreement included a
provision authorizing the City to review the organizations’ accounts.
B. Control May Have Legal Implications
In some instances, the city may need to retain a certain amount of control over the
nonprofit to protect certain legal interests. For instance, in Los Angeles County v. Nesvig, 70
discussed in Section II(B)(2) above, the sublease operating contract incident to a lease-back
arrangement was challenged as an unlawful delegation to a private entity of a government
agency’s power. The court described the following “general rule”:
“while a public body may not delegate its power of control over public affairs to a private
group, it may delegate the performance of administrative functions to such groups if it
retains ultimate control over administration so that it may safeguard the public interest.”
Thus, “there are two issues, whether the function is a proper one for delegation, and
whether the manner of delegation retains the necessary, ultimate control over
administration in the hands of the public entity.” 71

Whether sufficient control is retained largely depends on the facts of the case. For
instance, failure to retain control of prices charged for facilities is fatal; however, retention of
control over long-term and short-term subleases, admission prices, concessions, food and
refreshment prices, and/or the operator’s annual budget satisfies the rule. 72
67

209 Cal.App.4th 800 (2012) (misappropriation of public funds by a group home).
D’Arcy v. Galperin, Los Angeles Superior Court Case No. BS146924. Because the ruling is based on an
interpretation of the City charter, the court did not determine the nonprofits’ argument that they are not subject to the
Public Records Act or the Brown Act (n. 11).
69
James McDaniel et al. v. Brian D’Arcy et al, Los Angeles Superior Court Case No. BC543782 (July 17, 2014
Tentative Ruling).
70
(1965) 231 Cal.App.2d 603.
71
Id. at 616-617 (internal citations omitted).
72
Id.
68
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Also, see the discussion in Section IV(A) regarding the impact of control on the “public”
character of funds transferred to nonprofit corporations.

Conclusion
Cities have significant opportunities to expand and enhance public services through the
use of nonprofit corporations. It is fairly easy to form a nonprofit corporation in California, and
depending on the organization’s purpose, achieving tax-exempt status may be straightforward as
well. Nonprofit corporations may provide access to alternative funding sources, serve as a
mechanism for cities to reduce liabilities incident to certain activities, act as neutral
intermediaries or independent contractors, and may allow certain activities to be conducted
outside of the restrictions applicable to cities. However, nonprofit corporations may be subject
to laws applicable to cities such as the Brown Act, Public Records Act, and Political Reform Act,
and an analysis should be performed prior to formation to ensure that the corporate structure is
compatible with expectations. The questions that follow may assist in preliminary planning.
After the appropriate structure is designed and the nonprofit is formed, cities are well-advised to
maintain appropriate levels of oversight and control.
Preliminary Considerations for Creating Nonprofit Corporations
1. What is the “mission” of the activity or project, and what is its public benefit?
2. Does the mission or project have the potential to attract a dedicated base of donors
and volunteers (i.e., might the project have “friends” or attract a “working board”
that can assume some responsibilities of city staff)?
3. Can it be accomplished more efficiently by a private organization?
4. Are any existing nonprofit organizations in the community capable of
accomplishing or contributing to the mission? If so, what is the relationship
between existing nonprofit(s) and the city/community?
5. Would partnering with an existing nonprofit benefit the project in a unique way or
relieve the city from costs involved in formation and management of a new
nonprofit organization?
6. Do any aspects of the project necessitate city control over program design and/or
implementation?
7. Does success of the project require that some or all activities occur outside of public
scrutiny (i.e., would the purpose be frustrated if the organization were subject to the
Brown Act and Public Records Act)?
8. Does the project qualify for alternative funding, such as tax-exempt revenue bonds,
BID assessments, or grants?
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9. If the city provides funding to the nonprofit, how will adequate control over and
access to granted funds be accomplished?
10. Do labor agreements or other constraints prevent shifting city responsibilities to a
private entity?

Attachment 1- Sample Inquiry from DFEH re: Housing Discrimination Claim
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Aerial view of retail development at The Glen in Glenview. ( Joe Lewnard | Staff Photographer )

By Dave Oberhelman
doberhelman@dailyherald.com
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Don Owen, Glenview's deputy village manager, was buzzing around The
Glen since before it was The Glen.
A Naval flight officer at the former Glenview Naval Air Station, his last
assignment there was as base transition coordinator, charged to close
https://www.dailyherald.com/news/20201119/the-glen-a-1121-acre-success-story?cid=search
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the base and transition it to civilian from military use.
A benefit of America winning the Cold War with the Soviets, Owen said,
was that after 58 years of operation the Glenview site was in the third
round of closings in 1993 that came out of the United States Congress'
BRAC (Base Realignment and Closure) plan to close military bases,
hundreds of them.
What to do with 1,121 acres?
Jumping years into the future, the Glen Redevelopment Project earned
two awards from the National Association of Installation Developers,
one in 2000 for Facility of the Year. In 2005 the Urban Land Institute
gave it an award, as did the Office of the Secretary of Defense in 2002.
Either the massive project or its advisers, developers or components
won honors by the Illinois Park and Recreation Association, the Greater
Chicago Food Depository, the Consulting Engineers Council of Illinois,
the Illinois Landscape Contractors Association and the Illinois
Engineering Council.
"Substantially completed" by 2007, Owen said, the once tree-barren site
provides housing to about 5,500 people and 4,000 jobs. The mixed-use
development, spanning 15% of Glenview's land mass, delivers several
categories of residential space, retail, office and light industrial uses,
public service and safety components, and more room devoted to sports,
leisure and open space, 403 acres, than to any other use.
Owen said officials from Canada, Germany, Mexico and Russia have
visited The Glen for tips.
"It became an international model as far as how to close bases and
redevelop them," he said.
https://www.dailyherald.com/news/20201119/the-glen-a-1121-acre-success-story?cid=search
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"It really was a true success story for the country to have."
A project of this magnitude could have gone south. A bunch of things
had to come together to pull off a successful transition.
"Sometimes," Owen said, jokingly, "it's better to be lucky than smart."
To the contrary, the brains behind the operation maneuvered things
smartly into place -- including former Village President Nancy Firfer,
then-Village Manager Paul McCarthy, a powerful team of expert
consultants including Mesirow Stein Real Estate as development adviser
and Skidmore Owings & Merrill as master planner, and key staff
including Owen, hired in 1995 as economic redevelopment coordinator.
By late 1993 Owen said a group had already assembled to consider
options for the huge property, which wisely had been annexed by the
village in 1971 and had been incorporated in Glenview. That simplified
the decision-making process and eased the village's role as master
developer.
Due to the redevelopment's cost exceeding the land's resale value,
according to an article from the U.S. Environmental Protection Agency's
Federal Facilities Restoration and Reuse Office, and Owen negotiating
an economic development conveyance, all of the land but for an existing
golf course was transferred to the village at no cost.
Gathering Glenview's various agencies together -- schools, park district,
library, etc. -- over "literally hundreds of meetings" during the process,
Owen said, they first contemplated what to put there. Goals included
stewardship of the land, fiscal responsibility, community use, creation of
housing stock and optimizing economic opportunity, Owen recalled.
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Federal prisons were among the uses considered for shuttered military
bases, but that option was quickly dismissed in Glenview. With O'Hare
and the Chicago Executive Airport (formerly Palwaukee) nearby,
keeping the base an airport was redundant. Sports facilities -- like a
Bears training camp -- were discussed and discarded.
When the base closed, job creation was a national agenda, Owen said.
Combine that with Glenview being primarily a residential community,
and a mixed-use plan got the nod.
As of October 2017, there were more than 1 million square feet devoted
to retail or commercial use, another million for the Prairie Glen
Corporate Campus, plus the 142-acre Gallery Park and 180-acre Glen
Club golf course.
There were 696 single-family homes, 676 senior housing units, 938
multifamily housing units, a new Metra station, Police Department
headquarters, Fire Station No. 14, the Attea Middle School, a post office
and a new Park District Community Center, among other components.
Of the 300 acres of runways, six airplane hangars and some 100
buildings, little remains. The 1929 Curtiss-Reynolds Hangar One, on the
National Register of Historic Places, was repurposed for use in The Glen
Town Center. An Army hangar was converted to the Northeastern
Illinois Public Safety Training Academy on Patriot Boulevard. A former
Navy chapel is now the Park District's Richard A. Schram Memorial
Museum in Chapel Crossing at The Glen.
"Very few things were saved," Owen said. "We used to joke around and
say we performed a 'basectomy.'"
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When a project's total cost exceeds $800 million, humor comes at a
premium. As does a TIF.
Owen notes that tax-increment financing is a three-letter acronym but
often a four-letter word to school districts. That's because for up to 23
years a development can receive property taxes for its costs, rather than
those taxes going to schools and other jurisdictions such as parks and
libraries.
The village wasn't keen on that. It worked to draft and pass Illinois'
Economic Development Project Area Tax Increment Allocation Act of
1995. It granted military bases in Illinois over 500 acres to automatically
qualify for a TIF while also allowing "make-whole" payments to
jurisdictions, such as Glenview school districts 30, 34 and 225.
Of the overall estimated $529 million in property taxes collected by the
TIF, $300 million will have been distributed to core jurisdictions during
the development to help cover the new costs of serving The Glen. Once
the TIF sunsets in 2022, The Glen will contribute an annual $33 million
to the normal property tax rolls.
Based on private-sector investments, the beneficial legislation and
eventual sales of amenities -- the property was also developed in five
phases, south to north, to weather economic fluctuation -- the project
has basically paid for itself.
"TIF went back to a three-letter word," Owen said.
The Glen started marketing properties in 1998 and sold its first in 1999,
in Kimball Hill Homes' Chapel Crossing at The Glen.
Since then pristine prairie mingles happily with the Kohl Children's
Museum, the Willow Creek Church, the fireworks at Gallery Park and a
https://www.dailyherald.com/news/20201119/the-glen-a-1121-acre-success-story?cid=search
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community Owen believes is very satisfied.
"Ultimately, I think they've embraced the result," he said.
"It's an international model, certainly a national model, and anybody in
the base closure business knows about Glenview."
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https://www.dailyherald.com/news/20201119/the-glen-a-1121-acre-success-story?cid=search

6/6

2/17/2021

Prairie Crossing in Grayslake, Illinois : UnSprawl Case Study : Terrain.org

Prairie Crossing in
Grayslake, Illinois

Location Map
Site Plan

Announcing Unsprawl: Remixing Spaces as Places,
by Simmons B. Buntin with Ken Pirie
Planetizen Press
The Prairie Crossing case study on this page is out of
date. A completely revised case study is included in the
new book, which is available in full-color print and electronic
versions, with an introduction by Galina Tachieva, author of Spawl
Repair Manual.
Learn more and order you copy!
By Simmons B. Buntin
Prairie Crossing is a "conservation community" located 40 miles
northwest of Chicago, and an hour south of Milwaukee, in the town
of Grayslake, Illinois. Based on a set of ten guiding principles (click
to read), the community strikes a balance between preserving the
natural landscape, providing energy efficient homes of Midwestern
vernacular, and presenting a variety of opportunities for resident
involvement. While most development to date has concentrated on
relatively low-density housing, higher-density homes are being built
near the Metra train station, and plans are in the works for a mixeduse "Main Street." Additionally, an onsite regional branch of Lake
Forest Hospital is under construction.
History
Nestled in the heart of
Illinois's Lake County,
Prairie Crossings has
grown from a
commitment of
concerned investors to
create a community
where nature is the
backyard and fresh
https://www.terrain.org/unsprawl/9/

677 acres
70 percent open
space, including
wetlands, lake, and
organic farm
Adjacent to
Liberty Prairie
Reserve
216 of 362 energy
efficient, singlefamily homes
completed; 113
additional town
center homes just
approved
Onsite public
charter school
Transit orientation:
Metra Prairie
CrossingLibertyville
Station, with
second station
planned
Lake Forest
Hospital Prairie
Crossing campus
under construction
onsite
Planned mixed-use
"Main Street" and
Village Station
between Metra
stations, including
retail, restaurant,
and office space
New Village
Station plan
designed by
Calthorpe
Associates
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vegetables are grown
just down the lane, yet
close enough to
Chicago and
Milwaukee to allow
train or other
commuting. In 1987,
after a 15-year battle
over its development
—the former farm was
slated to be developed
as a typical
subdivision with up to
1,600 units as late as
1986—the property
All homes at Prairie Crossing have a
was acquired by
view of wetlands, prairie, or farmland.
printing mogul and
Photo courtesy National Association of
conservationist
Home Builders.
Gaylord Donnelley,
who owned a farm in the adjacent 2,500-acre Liberty Prairie Reserve.
With seven other neighboring families, Donnelley formed Prairie
Holdings Corporation, Prairie Crossing's developer.
With the death of Donnelley in 1992, George Ranney Jr., Donnelley's
nephew and former president of Inland Steel Industries, became
Prairie Holding's president.
Ranney grew up just a half mile from the site. Donnelley and Ranney
family members remain among the largest investors in the
development, and George Ranney's wife Victoria Post Ranney now
serves as Prairie Holdings vice president. The investors agreed from
the beginning that a set of principles, based first and foremost on
"lifelong learning," were necessary to ensure successful
development.
"I'm surprised and delighted to see that if you lay out guiding
principles, the debate tends to be whether you're meeting them," she
said in July 1999. "People are taking up the cause of Prairie Crossing
in ways I would never have guessed five years ago."
But Prairie Crossing is also about economic vitality. "This is not a
philanthropic project. It's a business venture," said George Ranney
four years earlier. He also noted that Prairie Crossing will "have
social outcomes we hope will be noteworthy and affect public policy
and business practice. We hope other builders will say, 'Someone else
has done it, let's get into the market.'"
Sound partnerships, a willingness to incorporate state-of-the-art
construction and energy-saving approaches, and Craftsman-style
architecture have drawn other builders' interest, and the interests of
others, as well.
Housing
The first
twelve
models
of
homes
at
Prairie
Crossing represent the first community-scale demonstration project
https://www.terrain.org/unsprawl/9/

Developed by
Prairie Holdings
Corporation

Applied Ecological
Services Restores
Wetlands Prior to
Construction
To emulate functions and
aesthetics of Prairie
Crossing's historic
landscape, Applied
Ecological Services
restored hundreds of
acres of the prairie and
wetland communities
that occupied the site
prior to human
settlement.
One of the main features
of the native landscape at
Prairie Crossing is the
treatment of stormwater
runoff. Applied
Ecological Services
designed a series of
measures to reduce
stormwater volumes and
associated pollutant loads
(nitrogen, phosphorus,
sediment, road salt, etc.)
through an innovative
stormwater management
concept called
"Stormwater Treatment
Train." The Stormwater
Treatment Train is a
system composed of
open swale stormwater
conveyance, upland
prairie biofiltration,
wetlands, and a manmade lake. Working in
combination, these
methods increase
opportunities for
pollutant removal
through biological and
mechanical means, and
reduce the risk and
volume of stormwater
runoff.
Additionally, over 1,500
linear feet of eroding
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for the U.S. Department of Energy's Building America program.
With whole-house comfort and efficiency as its baseline, these
homes-averaging 2,700 square feet-use nearly half the energy of
similarly sized homes of typical frame construction in the Chicago
area.
According to the Building America program, "The systems
engineering approaches used to develop the Prairie Crossing designs
make maximum use of the interaction between the building envelope
and its heating and cooling system." The homes demonstrate new
framing, insulation, ducting, and thermal barrier methods, including:
Framing with 2" x 6" studs spaced 24" on center, providing
more space in the wall cavity for extra insulation (R-26 walls,
R-43 ceilings, and R-19 foundation), up to 30 percent less
construction waste, yet no decrease in structural safety.
Extensive sealing and caulking of interior and exterior spaces
to prevent air leakage.
Placement of ductwork on the building's interior to prevent
leakage of heated and cooled air.
Double-glazed, argon-filled, low-e windows.
Ventilation fan controllable by occupants for fresh air
exchange.
Direct-vent, sealed-combustion 90-percent-efficiency furnace
and high-efficiency water heater.
Double air-barrier system that includes gluing and clipping
drywall to studs, providing a second airtight wall; and gluing
rigid foam sheathing to the outside of the framing to seal the
first wall, eliminating the need for polyethylene vapor barriers
and housewrap.
Use of recycled wood products and nontoxic glues.
High-tech wiring.
A 1998 Rocky Mountain Institute study, combined with estimates
from Building America, shows that by limiting environmental
impacts during construction, Prairie Holdings saved about $4,400 per
lot, for a total of $1.4 million.
The designs at Prairie Crossing are so efficient that Christine Ervin,
recent deputy secretary for energy efficiency and renewable energy at
the U.S. Department of Energy, boasted, "I think you'll serve as a
beacon to many communities across the country." And builder Shaw
Homes president Franklin A. Martin expects Building America's
voluntary
energy codes
to be standard
procedure for
many
developers in
just a few
years.
While energy
efficiency is
key, what
initially
attracts
homebuyers
is the style of houses and the nearly pastoral setting, all with views of
the lake, wetlands, prairie, or onsite organic farm. Prairie Crossings
currently offers two home series: Homestead and Settler. The seven
styles of the Homestead series range from 2,500 to 3,500 square feet,
and $365,000 to $427,000. They feature wraparound porches, ninefoot ceilings, and hand-crafted details. The nine styles of the Settler
https://www.terrain.org/unsprawl/9/

Lake Mascouten
shoreline were stabilized
through the use of
wetland geotextiles and
plantings, which have
created habitat for
desirable emergent
aquatic vegetation that
attenuates wave energy
and stabilizes soils.

Abderholden, Frank.
April 19, 1996. "Prairie
Crossing leads nation
into energy-efficient
future." The News-Sun.
Lake County, Ill.
Buck, Genevieve.
"Serene and clean." June
3, 2000. Chicago
Tribune.
"Community Garden
Case Studies: Prairie
Crossing." Undated.
Community Stewardship
Exchange.
Dunlap, David W.
"Developing a Suburb,
with Principles." July 11,
1999. The New York
Times.
Erb, Madelyn. January
21, 2000. "Prairie
Crossing - Grayslake,
Illinois." Overview.
Fatsis, Stefan. November
10, 1995. "New
Communities Make It
Easy Being Green." The
Wall Street Journal.
Holt, Nancy D. May 22,
1998. "How 'Green' Is
Your Household?" The
Wall Street Journal.
"Lake Forest Hospital to
Develop Prairie Crossing
Campus in Grayslake."
October 2000. Lake
Forest Hospital Press
Release.
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series range from 1,600 to 2,500 square feet, and $250,000 to
$340,000, including a "traditional" foursquare. The average price of
all homes is $330,000, about 20 to 30 percent higher than
comparably sized houses in the area. The housing variety showcases
"gabled roofs, jaunty pediments, deep porches, clapboard siding, sash
windows, and white trim against a palette of rustic colors" and
"exude so much Americana they almost bring an Aaron Copland
melody to mind," according to the New York Times. A series of more
urban homes—with lots as small as 5,000 square feet—has been
approved for a new town center area called Station Village, based
around the Metra train station, in a lower price range ($180,000 to
$220,000). The town center may also feature living space above
office and retail, while some current houses offer living or studio
space above garages. All homes feature full, native landscaping, and
only indigenous plants are allowed in yards. The homes have the
garage either in front, facing the street, or in the rear, on an alley, and
are clustered to preserve open space.
Train Stations
and Town
Center
Prairie
Crossing lies
adjacent to
two Metra
Metropolitan
Rail lines
with two
stations
roughly a
tenth of a mile apart. The Prairie Crossing-Libertyville station serves
the North Central Line, running between Antioch, Ill. and Chicago,
and was completed in 1996. Growth along that line has been
"phenomenal," according to Metra officials. The new station, not yet
complete, is north of the existing station, and will serve the
Milwaukee District North Line. Prairie Crossing developers are
planning a "Main Street" with office and retail at street level and
office and housing above between the two stations, serving as the
entry to the Station Village. Metra predicts the two stations may
become a regional mass transit hub, since it is a natural transfer point
between the lines.

Long, John K. April 19,
1996. "No wasted energy
in these homes." Chicago
Tribune.
"Prairie Crossing Homes:
Building America houses
that use half as much
energy." Undated. Office
of Building Technology,
State and Community
Programs, Energy
Efficiency and Renewble
Energy, U.S. Department
of Energy.
Prairie Crossing
Website/Prairie Holdings
Corporation.
www.prairiecrossing.com
Roszkowski, John.
September 14, 2000.
"Metra lpans third rail
station here." Libertyville
Review. Libertyville, Ill

Prairie Crossing
Liberty Prairie
Conservancy
Village of Grayslake,
Illinois
Lake County, Illinois
Chicago Metropolis 2020

With the addition of higher density housing in Station Village, a
greater mix of residents is likely. Indeed, that is what the developers
would like to see. "We have done much better than anyone else
around here," George Ranney said, "but our hope was that we would
have a minority population somewhat larger than we do."
The Ranneys additional 113 homes surrounding the town center in a
transit-oriented development plan designed by the New Urbanist and
regional design firm Calthorpe Associates. Additionally, 76
previously permitted homes will be moved within easy walking
distance of the train station, allowing residents to use their cars less
frequently.
"There's certainly an appeal to the kind of development they're
proposing," Grayslake mayor Pat Carey said. "If a good deal of
people walk across the street to take the train, that balances against
the increase in density, in my mind."
And while there was some opposition to a town center from Prairie
Crossing residents originally—the Ranneys initially proposed the
town center be located closer to the actual Prairie Crossing center—
https://www.terrain.org/unsprawl/9/
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Victoria Ranney noted, "The neighbors like the idea of a town center
now, adjacent to the train station, with a general store and café." She
also noted that the commercial buildings of the town center will be
just as "green" as the houses-emphasizing energy efficiency,
alternative building materials, and reduced construction waste.
Completion of the town center is anticipated around 2005.

Prairie Crossing's village green-turned-winter-white.
Photo by Wendell Cox.
The Prairie Crossing campus of the Lake Forest Hospital will be
completed much sooner, though on the northeast quadrant of the site,
rather than adjacent to the train stations. The $30 million
comprehensive health and wellness campus on 44 acres will "be
physically inviting with a sense of healing and promoting a healthy
lifestyle," according to Lake Forest Hospital Board chairman Harold
S. Jensen. Victoria Ranney agrees. "We're delighted with the interest
of Lake Forest Hospital in serving this area," she said, "as well as the
hospital's desire to develop plans that are compatible with the guiding
principles of Prairie Crossing, especially those relating to
environmental protection, aesthetic design, high-quality construction,
and promotion of healthy lifestyles." The campus will include an
urgent care center, medical offices, laboratories, and other specialty
offices. A broad array of community education programs will also be
offered at an onsite conference center.
School
Prairie Crossing's public charter school, like the community itself,
has the goal of "lifelong learning." The school, currently in the
original Wright Schoolhouse and another building, groups up to
twenty students per class in grades K-4, and is popular enough to
warrant admission by lottery. With an emphasis on "good citizenship
and conservation," students participate in hands-on learning,
comprehensive multi-grade-level themes, reading and creative
writing, multicultural arts, math oriented toward problem-solving,
Spanish, and much more. In addition to teachers, parents play an
integral role in the education and development of students.
Construction on a permanent school building, or set of buildings, in
the northeast quadrant of Prairie Crossing may be complete as soon
as 2002.
Farm
Prairie Crossing's
agricultural heritage is
strong, anchored by
its 10-acre certified
organic farm. The
farm is surrounded by
another 100 acres of
farmland that are
currently not certified
organic. The organic
farm has been in production for over seven years, selling into local
and north suburban Chicago markets with a revenue of over $90,000
https://www.terrain.org/unsprawl/9/
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per year. The farm grows a wide variety of vegetables, fruits, herbs,
and flowers, as well as produces free-range eggs. Through
celebrations and workshops, the farm encourages community
participation, including opportunities for residents to help with the
daily work of the farm. Additionally, residents can maintain a
community garden plot or "subscribe" to receive a weekly basket of
vegetables.
The organic farm emphasizes sustainable agriculture techniques. It
composts animal manure and vegetable waste to enrich the soils,
maintains a wild prairie around the farm fields to help control insect
pests (by fostering an active ecological balance), does not use
pesticides or herbicides, rotates crops, covers crops, and sells produce
and flowers from its own farm stand and at several local farmer's
markets from mid-May through November.
Recreation and Community Involvement
Just inside the entrance to Prairie Crossing, the Byron Colby Barn
serves as the "centerpiece" of Market Square and provides the
community's gathering place as well as a symbol, perhaps, of Prairie
Crossing
altogether: "The past
suggests what is
possible for the
future," says Prairie
Crossing's literature.
"In its proportions,
its history, and the
common activities it
will make possible,
this barn is truly part
of Prairie Crossing's
design." In 1992 the The Byron Colby Barn.
barn was scheduled Photo courtesy Prairie Holdings
for demolition to
Corporation.
make room for new
development on Liberty Prairie Reserve's periphery. Instead, Prairie
Holdings Corporation talked the owner into donating the barn to
Prairie Crossing. It was disassembled timber by timber, moved to
Prairie Crossings, and reassembled with mortise and tenon joints just
as it was more than a hundred years ago.
With a 24-hour fitness facility on its lower level, a large and open
room on its main level, a loft, and a gourmet kitchen, the barn is used
for a variety of social events, from community meetings to wedding
receptions.
Prairie Crossing also hosts a stable—the Prairie Crossing Stable
Cooperative—with thirteen stalls, tack room, outdoor arena,
paddocks, and pastures. The stable is home for horses as well as other
farm animals owned by Prairie Crossing residents.
Other amenities
include a nine-acre
Village Green with
gazebo,
neighborhood
playgrounds, tennis
courts, ice skating
and cross-country
skiing. A fishing and
https://www.terrain.org/unsprawl/9/
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boating dock is in the
works.
The residents of
Prairie Crossing
celebrate their
community and its
pastoral heritage
through seasonal
celebrations, such as
the Spring Equinox
Community members pitch in to build a Bonfire, Summer
playground.
Solstice Gathering,
Photo courtesy Prairie Holdings
Autumnal Equinox
Corporation.
Gathering and
Harvest Festival,
Prairie Crossing Zucchini Festival, Thanksgiving Harvest, and
weekly farmer's market. Other events pepper the warmer months,
such as animal demonstrations, featured crop day, hay bale
playground, hikes, and small concerts.
Environment
Much of Prairie Crossing's notoriety comes from its "conservation
community" design, which is manifested through its commitment to
preserving the environment. The land was purchased primarily to
safeguard its open spaces. 150 acres of the site's farmland, for
example, have been placed into permanent easement through the
Washington, D.C.-based Conservation Fund. Greenways have been
constructed and houses placed to protect native vegetation and
wildlife corridors, and the land has been contoured to properly
manage stormwater without the use of concrete culverts and other
manmade stormwater discharge systems. Many community activities
center on protecting and managing the land, and environmental and
ecological issues are featured in fact sheets distributed throughout
Prairie Crossing.
At the center of Prairie Crossing is the 22-acre Lake Mascouten and a
series of adjoining wetlands. Prairie Crossing residents and officials
make a concerted effort to monitor and uphold the quality of the lake,
since "it is young, and natural and unnatural forces are interfering
with the normal process of succession," according to the July 1998
"State of the Lake" EcoNotes fact sheet. Exotics—namely the
Eurasian water milfoil and green sunfish (a regional native, but not to
this lake)—have hindered the propagation of indigenous species.
Educational and scientific efforts that involve, or at least inform,
residents ensure that the community respects the value of the lake
and therefore works to protect it. One example is the Homeowner
Lake Team, which plans lake preservation activities.
There are a number of Prairie Crossing environmental design
standards, including narrow streets, the replacement of concrete
sidewalks with ten miles of crushed-limestone trails, and vegetated
swales and detention basins to allow stormwater to drain slowly
rather than being whisked away through a pipe.
Prairie Crossing's development team, community leaders, and the
Conservation Fund formed a partnership to establish the Liberty
Prairie Conservancy, a community stewardship organization that
manages the 2,500-acre Liberty Prairie Reserve and coordinates
volunteer habitat restoration and environmental education programs
for residents and visitors. The Conservancy is financially supported
through membership dues, program grants, and operating support
from the Liberty Prairie Foundation. The Foundation, which was
https://www.terrain.org/unsprawl/9/
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organized as a separate entity by the partnership, receives funds
generated by a transfer fee at the initial
sale and resale of every house at
Prairie Crossing, provided through
deed restrictions; as well as from
tipping fees on an adjacent landfill that
generates $300,000 per year.
A regional trail winds through Prairie
Crossing's prairies and hedgerows,
connecting Grayslake and Prairie
Crossing with the Liberty Prairie
Reserve. Ultimately, the trail at Prairie
Crossing will span the Reserve, linking
Prairie Crossing with the Des Plaines
River Trail.
Conclusion
The

The adjacent 2,500-acre Liberty Prairie Reserve.
Photo by Terry Evans, courtesy Liberty Prairie Reserve.
conservation community of Prairie Crossing ranges far and wide
from typical suburban development, capturing sense of place by
remember place, honoring it, and then using technology such as
advanced construction methods to live amiably with the earthy
origins of place. Prairie Crossing can be measured a success not only
because of the new approaches it has taken or the media exposure it
has received, but also because neighbors are now willingly adopting
the concepts tried at Prairie Crossings. For example, Grayslake has
allowed a residential developer to rezone from the minimum onehouse-per-acre standard to permit lots as small the developer cares to
build, as long as 50 percent or more of the property is set aside as
contiguous open space and there is no increase in the overall number
of houses.
As one of the first residents—the new pioneers—put it after moving
to Prairie Crossings: "It's a whole different concept here. You're not
just buying a home, you're not a homeowner, you're part of the
future. You just kind of get into the spirit of it."
For more information, visit the Prairie Crossing website at
www.PrairieCrossing.com.
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Abstract
Has Black Lives Matter influenced police lethal use-of-force? A difference-indifferences design finds census places with Black Lives Matter protests experience
a 15% to 20% decrease in police homicides over the ensuing five years, around 300 fewer
deaths. The gap in lethal use-of-force between places with and without protests widens
over these subsequent years and is most prominent when protests are large or frequent.
This result holds for alternative specifications, estimators, police homicide datasets,
and population screens; however, it does not hold if lethal use-of-force is normalized by
violent crime or arrests. Protests also influence local police agencies, which may explain
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1. Introduction
Reacting to the acquittal of George Zimmerman for the killing of Trayvon Martin in 2013,
Alicia Garza posted her reaction to Facebook:
“black people. I love you. I love us. Our lives matter.”
This post inspired activist Patrisse Cullors to create a viral Twitter tag #blacklivesmatters
and, with the help of activist Opal Tometi, Black Lives Matter (BLM) was born. BLM
did not transform into the protests movement it is known as today until the police killings
of Eric Garner in New York City and Michael Brown in Ferguson, MO in 2014. With the
world watching the unrest, BLM would quickly push the issue of police violence towards
black people into the fore of American discourse. As BLM became a national movement, the
movement garnished controversy from both ailes of American politics for using sometimes
violent protest tactics. It was instrumental in publicizing a sequence of high-profile police
killings including Tamir Rice, Walter Scott, Sandra Bland, Freddie Gray, Laquan McDonald,
Philando Castile, and many others, which continued to bring exigence to lethal use-of-force
by the police. A slew of reforms has followed, such as the United States Department of
Justice distributing 21,000 police body cameras to law enforcement during 2014 and eight
cities were issued consent decrees to improve policing.1 While the correspondence between
police reform, cultural shifts, and BLM is close, BLM’s direct role is yet uncertain. Empirical
literature set on disentangling BLM’s part is sprouting(e.g. Hehman et al., 2018; Mazumder,
2019; Sawyer and Gampa, 2018; Trump et al., 2018; Skoy, 2020).
The current literature has a glaring lacuna: has BLM altered police lethal use-of-force?
This study answers this question using nonprofit data on police killings from Fatal Encounters
Dot Org, published data on BLM protests from Trump et al. (2018) during 2014q3-2015q3, and
web scraped data from 2015q3-2019q4 from Ainsley’s database of BLM protests. Difference-indifferences estimates suggest that places with BLM protests had 15% to 20% fewer incidents of
lethal use-of-force than had BLM not taken place; approximately 300 fewer police homicides.
There are several potential challenges in estimating the effect of BLM protests on police
homicides. First, there is considerable measurement error in data for police killings and
BLM protests because current data relies heavily on media reporting that is susceptible to
population-driven measurement error from under-reporting. There is currently no federal
database with credible data on police killings, a long-standing problem (Fyfe, 2002). The
Bureau of Justice Statistics deigned the Arrest-Related Deaths program to address this issue.
1

The cities were Portland, OR; Los Angeles, CA; Los Angeles, CA; Albuquerque, NM; Cleveland, OH;
Phoenix, AX; Ferguson, MW; Newark, NJ; Baltimore, MD.
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The program conducts a census of all deaths occurring during the process of an arrest. The
program initially failed, capturing, at best, 49% of law enforcement homicides and, at worst,
36% of homicides from 2003-2009 and in 2011 (Banks et al., 2015).
The Bureau of Justice Statistics redesigned the Arrest-Related Deaths program in 2015
to address this issue (Banks et al., 2016). Nonprofit and media organizations have filled
the absence of reliable data on police homicides. Cataloging a combination of crowdsourced
information, freedom of information act requests, and media coverage, groups like the
Washington Post, the Guardian, Fatal Encounters, Mapping Police Violence, and Killed by
Police have created publicly available datasets on police homicides. These initiatives lead
2015 FBI Director James Comey to proclaim, “It is unacceptable that The Washington Post
and The Guardian newspaper from the U.K. are becoming the lead source of information
about violent encounters between police and civilians.” (Zuckerman et al., 2019).
Second, there may be characteristics that influence the likelihood of BLM protests that
also affect police lethal-force, some of which may be unobservable. Research has found
the following are significant correlates of BLM protests: poverty, educational attainment,
population size, police killings, the democratic vote share, and the portion of the population
that is black (Trump et al., 2018). Many vital characteristics may not be observable and, if
not directly related to police homicides, may be correlated with determinants of lethal force.
Third, the prevalent rainfall instrumental variable design in the social movement literature
is not valid because rainfall likely affects police use-of-force directly for the same reason
moisture determines protest turnout; people go outside less when it’s raining.
Fourth, since BLM protests are motivated by police killings, police homicides likely rise
before BLM protests, but only in cities where the protests occur (Trump et al., 2018; Skoy,
2020). This pre-trend difference would break the identifying assumption of difference-indifference estimators used in some related research (Mazumder, 2019; Cunningham and
Gillezeau, 2018).
I address these problems with a stacked difference-in-difference design that leverages
variation in BLM protests’ location and timing to uncover the BLM’s effect, contrasting four
different estimators that build the above issues into the model. The benchmark specification is
an unweighted two-way fixed effects estimator. The second estimator is per capita populationweighted least squares regressions, which accounts for any population-driven variance from the
media neglecting protests or police homicides in less populated areas (Mazumder, 2019). I also
gauge robustness to population screens and choice of dataset. The third estimator allows for
semi-parametric selection on pre-protest correlates of use-of-force or BLM protests to address
concerns with confounding variables. I also assess the influence of time-variant controls. To
eliminate any pre-trend differences, the fourth estimator balances police homicides between
2
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treated and controls places before protests and between control places before and after
demonstrations initiate elsewhere, synthetic difference-in-differences (Arkhangelsky et al.,
2019).

2. Literature
2.1. Black Lives Matter
The literature on BLM is small but proliferating. Research has focused on BLM’s impact
on racial attitudes and community trust of the police. A promising study by Mazumder (2019)
is assessing BLM’s role in shaping racial attitudes in the United States. This study is the
most well-identified research design in the current literature, using an event study design that
leverages variation in protests’ location and timing. Their question is of particular interest
because prior research has found neighborhood racial bias is associated with disproportionate
lethal use-of-force Hehman et al. (2018). Research has also focused on how participating
in BLM affects racial attributes. Sawyer and Gampa (2018) found that BLM participants’
racial attitudes, especially white participants, became less pro-White.
Some research has paid particular attention to the protests in Ferguson, MO, in 2014.
Contrary to the popular view that the events surrounding the shooting death of Mike Brown
created a positive shock to crime, there is no evidence of the Ferguson insurrection increasing
crime rates (Pyrooz et al., 2016). However, research has suggested the shooting of Mike
Brown significantly reduced local black residents’ trust of police (Kochel, 2019).
Trump et al. (2018) is the first empirical paper relating to BLM and police lethal useof-force. Using a one-year cross-section, the researchers set out to find variables that are
strong predictors of BLM protests. They find that city-level poverty, especially black poverty,
black population share, population size, college-educated share, and the 2008 presidential
democratic vote share are all positively associated with BLM protests.
Skoy (2020) is the first published study to estimate BLM’s impact on police homicides.
The author investigates BLM’s short-term effects on police homicides using a monthly panel
of states; they find that BLM protests reduce fatal police interactions in the proceeding
month but do not increase crime or arrests. The study’s scope is limited. The study does not
investigate the longer-term impacts of the protests and does not identify mechanisms that
explain the reduction in lethal use-of-force. The study’s empirical methodology is problematic
for aggregating above the level of treatment. While BLM protests may have state-level
impacts through policy changes, the brunt of the movement will likely be felt at a city level,
influencing local policy, the local police agency, and residents’ attitudes. By aggregating to
3
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the state-level, the study cannot parse out how these local characteristics respond to BLM,
which may drive the reduction in lethal force. Worse, omitting local differences ere BLM
from their model makes their identifying assumption dubious.
2.2. Do Protests Work?
This study contributes to the literature on the causal effect of protesting. Since randomized
control trials are difficult in this context, the choice of a quasi-experimental design is crucial.
Currently, the literature’s two most common identification strategies are event studies
(Cunningham and Gillezeau, 2018; Mazumder, 2019; Van den Broek et al., 2017; Koku, 2011)
and instrumental variable designs that commonly instrument for social conflict with rainfall,
food scarcity, income shocks, and natural disasters.2
Event studies leverage variation in the timing and location of protests. Cunningham and
Gillezeau (2018) is a recent application of this research design. The authors’ findings suggest
the African American uprisings during the 1960s, often a response to police violence, resulted
in an increase in police homicides against nonwhite residents. While taking place half a
century later, this dismal result highlights how the a priori sign of BLM’s effect on police
homicides is ambiguous.
Miguel et al. (2004) provided the seminal application of the rainfall instrument in social
conflict literature. The authors use rainfall to identify plausibly exogenous variation in GDP
growth and find GDP growth lowers civil conflict incidences in Sub-Saran Africa. Given the
prevalence of agricultural production in the region, the authors argue that economic growth
will be closely related to the annual change in rainfall (relevance). Because the authors’ believe
rain would unlikely affect civil wars through any other channel, the exclusion restriction is
feasible. This application pathed the way for a large body of social conflict research that
utilizes rainfall as an instrument with applications in developing countries (Gerling, 2017; Aidt
and Leon, 2016; Hendrix and Salehyan, 2012; Brückner and Ciccone, 2011), and developed
countries (Collins and Margo, 2007; Madestam et al., 2013; Huet-Vaughn, 2013; Wasow,
2017).
The subset of the social conflict literature that is most closely related to my application
began when Madestam et al. (2013) used the rainfall instrument to answer a simple question
plagued with endogeneity: do protests work? Using data on Tea Party protests that took
place on Tax Day in the USA, April 15, 2009, the authors found good weather strengthened
the protests, increasing republican votes in the 2010 midterm elections and support for tea
party policies.
2

See Nurmanova (2019), Martin-Shields and Stojetz (2019) and Burke et al. (2015) for comprehensive
literature reviews of research using economic or climate shocks as instruments for social conflict.
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Unlike the event study design, no BLM research has used an instrumental variable approach.
One reason may be a concern with the identifying assumptions: relevance and exclusion.
While the relevance of rainfall for protest participation is well established (Zhang, 2016),
the exclusion restriction is unlikely a priori when the outcome involves police interactions.
Rainfall likely determines lethal-use-of-force regardless of protest participation for the same
reason rain alters protest turnout; people go outside less when it’s raining. The weather may
also affect lethal use-of-force indirectly through other channels. For example, Carleton and
Hsiang (2016)’s thorough review of the social and economic impacts of climate found rising
temperatures and low rainfall incites aggression and violent crime.
2.3. Police Use-of-force
This paper builds from a large body of work investigating lethal use-of-force determinants
to specify control variables and identify potential mechanisms.
Police department policies matter. Terrill and Paoline (2017) find officers use force less
readily when agencies have restrictive policy framework. There is strong evidence that bodyworn cameras reduce use-of-force. One careful study by Ariel et al. (2015) randomly assigned
body-worn cameras to shifts of 988 officers in Rialto over 12 months. Body-worn cameras
halved use-of-force incidents. How the department files use-of-force forms are also relevant.
For example, rates of force are lower when supervisors or other personnel are required to
file use-of-force forms than when officers file their own forms (Mcelvain and Kposowa, 2008).
However, this may reflect changes in reporting, not changes in force. Police unions, the size
of the police force, feelings of loyalty to other officers, and codes of silence also play a role
(Skolnick, 2008).
Both demographic and psychological attributes influence the likelihood of use-of-force.
Officers who are female, college-educated, experience, or nonwhite are less likely than their
demographic counterparts to use force. Black people are more likely to be subjected to
non-lethal force than white people (Alpert and Macdonald, 2001; Fryer, 2019; Tregle et al.,
2019; Paoline III and Terrill, 2007). There is still debate over a racial disparity in lethal
force because the existence depends on normalization. On the one hand, if the fatal force
incidents are normalized by population, police-citizen interactions, or total arrests, then a
racial-disparity in lethal force is generally found (Menifield et al., 2019; Tregle et al., 2019;
Buehler, 2017). Normalizing by population also suggests that white officers are no more
likely than officers of color to use deadly force Menifield et al. (2019). On the other hand,
if the officer homicides are normalized by violent crime arrests or weapons offense arrests,
then a racial disparity does not exist (Cesario et al., 2019; Tregle et al., 2019; Fryer, 2019).
Ross (2015) is a notable exception. The authors find strong evidence of racial bias in police
5
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shootings that cannot be resolved by controlling for the violent crime rate. Hoekstra and
Sloan (2020) gives compelling evidence for the importance of race in use-of-force. Using
administrative officer dispatch data, the authors isolate arguably random assignment of officer
race after conditioning on place and time. White officers use force 60% more than black
officers, and when white officers are dispatched into black neighborhoods, white officers are
five times as likely to use gun force.
The neighborhood also has a part. Racially biased communities tend to have higher rates
of police homicides (Hehman et al., 2018), as with settings with mid-level violent crime rate
(Klinger et al., 2016). Areas with a high proportion of black-on-white homicides experience
a higher rate of police homicides, especially by white police officers; however, the effect
diminishes when the police force is demographically proportional to the neighborhood policed
(Legewie and Fagan, 2016).
Lethal use-of-force most commonly results from a gunshot, which requires an officer to
both choose to fire their weapon and for the officer to hit their target. The latter requisite is
often neglected, but some research shows the importance of police training (Joshua et al.,
2007; Donner and Popovich, 2018).

3. Methodology and Data
3.1. Empirical model
The primary aim of this study to evaluate the impact of BLM protests on incidents of
lethal use-of-force. The benchmark model is a stacked difference-in-difference design with
two-way fixed effects:
4
X
Yc,i,t
0
=µ+
βk Dk,c,i,t + Xc,i,t
κ + αc,i + δc,t + c,i,t
Nc,i,t
k=−4

(1)

where Y is the count of lethal use-of-force and N is the normalization variable (none,
population, officers, violent crime, or total arrests) in census place i during quarter t within
cohort c and X is a vector of time-variant controls. The benchmark specification controls for
population flexibly by fitting a linear control for the population for each cohort-population
decile. Stacking by cohort aligns the first protest quarter. For each cohort, all treated places
(at least one BLM protests) and control places (no BLM protests) during the sample are
kept, and each cohort is then ‘stacked’ on top of each other. Stacking aligns the timing of
treatment - the first protest - between all treated places, t = 0 corresponds to the first protest
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for all treated places. Stacking by cohort also allows for cohort-place fixed effects αc,i and
cohort-quarter fixed effects δc,t . The standard errors are clustered by place since this is the
level protests are assigned. The standard errors account for possible correlation within a
place in the changes in lethal use-of-force.
This difference-in-differences model identifies the effect of the BLM protest on lethal
use-of-force if police homicides would move in parallel between places with and without
protests had the protests never occurred. This assumption holds if all determinants of BLM
protests are either time-invariant or common across all places: E(c,i,t |{Dk }3k=−3 , αc,i , δc,t ) = 0.
While not directly testable, I use a common practice assessing the parallel trends assumption
with leading terms. Specifically, this specification allows for trends to deviate four years
before a protest occurring (β−4 , β−3 , β−2 , β−1 ); detecting a difference during these years
would indicate a violation of the parallel trends assumption.
We estimate the percentage change in police homicides per normalizing variable by
dividing the estimated βk from Equation 1 by the average lethal use-of-force per normalizing
variable among places exposed to BLM protests one year prior to
the first protest ((b̄−1 )).
P
The annual percentage change in police homicides in year k is
annual percentage change is:
P4

%∆Lethal Force =

k=0

P−1

βk /5 −
b̄−1

βk −

k=−4

−1
k=−4

βk /4

b̄−1

βk /4

and the average,

.

Another interesting statistic is the total change in lethal use-of-force attributable to BLM
protests, which is the product of the average quarterly change in lethal use-of-force after
protests, the total number of quarter-places exposed to at least one protest (e), and the
average normalizing variable among places exposed to BLM protests one year before the first
protest ((n̄−1 )):
∆Total Lethal Force = %∆Lethal Force ∗ Y⁄N−1 ∗ e ∗ N−1 .
To gauge the robustness of the results, Equation 1 is approximated with four different
estimators, detailed below, with the following form:
(µ̂, β̂, α̂, δ̂) = arg minµ,β,α,δ

X X  Yc,i,t
i

t

Nc,i,t

−µ−

3
X

βk Dk,c,i,t − αc,i − δc,t

2

wc,i,t

(2)

k=−3

If Equation 1 is correctly specified, then all four estimators are all consistent. If Equation 1
is incorrectly specified, then some of the alternative estimators are still consistent given the
weights are appropriately penalized. Thus, similarity between the estimators is consistent
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with Equation 1 being the correct specification, which would bolster confidence in the results.
3.1.a. Ordinary Least Squares
The benchmark estimator is ordinary least squares (OLS) without normalization of police
homicides.
wc,i,t = 1
and
Nc,i,t = 1
(3)
The estimator is identified if all BLM protest determinants are either time-invariant or
common across all places.
3.1.b. Per Capita Population Weighted Least Squares
The second estimator is per capita population weighted least squares (WLS), which
accounts for population-driven heteroscedasticity.
wc,i,t =

q

Populationc,i,t

and

Nc,i,t = Populationc,i,t

(4)

Like OLS, the estimator is consistent if BLM protests determinants are time-invariant or
common across all places, thus its contrast to Equation 3 gives a diagnostic test for model
specification (Solon et al., 2015). The key difference is that weighting by population places
more weight on observations with greater precision if the media neglects events in less
populated areas (Madestam et al., 2013). However, Dickens (1990) showed that weighting by
the population could actually decrease precision if group sizes are similar and is not necessary
when all geographic group sizes are large, in the “hundreds of thousands or larger.” To address
this concern, we also test if the OLS estimates hold when using populations screens.
3.1.c. Doubly Robust Inverse Probability Weighting
The previous specifications assume that all characteristics associated with BLM protests
either do not change over time or the change is standard across places. While not directly
testable, I evaluate its feasibility by assessing the benchmark specification’s sensitivity to the
inclusion of pre-protest controls via ridge-net regularized inverse-probability weighting. The
controls are established correlates of either BLM protests or police homicides (see Sections
2.3 and 2.2); they include local police agency characteristics, crime rates, city demographics,
population density, democratic vote share in the 2008 presidential election, historic protests,
and consent decrees.
The procedure has five steps. First, the control variables are collapsed into 2013 means
by census place.3 Second, ten datasets are imputed with a multivariate normal distribution
3

Since 2013 is the last year before the first cohort of BLM protests; this ensures the control variables do
not contaminate the impact of the protests.
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is. Third, ridge logistic regression is used to estimate the propensity score using the stacked
imputed datasets:
D = X2013 θ + YP re γ + v
where D is the treatment indicator, X is a matrix of the control variables listed above, and
Y is a matrix of pretreatment annual pretreatment outcome means. The penalty is chosen
with 10-fold cross validation. Fourth, the propensity scores are averaged over the imputed
datasets weighted by the fraction of missing data.4 Fifth, inverse probability weights are
constructed using the propensity scores P̂ :


wc,i,t = ω̂i = 1{Di = 1}

Ê(Di )
1 − Ê(Di )





+ 1{Di = 0}

P̂i
1 − P̂i



and

Nc,i,t = 1.

(5)

This estimator is doubly-robust. The estimator is consistent if the logit model for BLM
protests is correctly specified and Equation 1 is misspecified. Alternatively, the estimator
is consistent but inefficient, if Equation 1 is correctly specified, and the probit model is
misspecified (See Imbens and Wooldridge, 2009).
3.1.d. Synthetic Difference in Differences
The final estimator is an adaption of Arkhangelsky et al. (2019)’s doubly robust alternative
to the synthetic control method, which they name synthetic difference-in-differences (SDID).
Unlike the synthetic control method, which matches the pretreatment outcomes over units
with time fixed effects, the SDID approach also balances control outcomes over time and adds
unit fixed effects. Like the IPW estimator, SDID is doubly robust. If Equation 1 is correctly
specified, then the estimator is consistent for most weighting schemes. If the weights are
correct, then the estimator is consistent even when the basic fixed effects model given in
Equation 1 is miss-specified. The main advantage is double-bias reduction; if the unit-weights
do not fully balance the underlying signal in the pretreatment period, time-weights may
balance the remainder.
This procedure has three steps. First, IPW weights are estimated that match the
pretreatment outcomes between cohort-places with and without protests, ωi . The cohortplace propensity scores are the ridge-penalized predicted values of the equation:
D = Y0 η + v
where Y0 is a matrix of pre-protest lethal use-of-force demeaned by cohort-place and cohort4

For a discussion of stacked multiple imputation for regularized regression, which is theimputation
procedure used here, see Wan et al. (2015) and Zhao and Long (2017).
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quarter. The ridge penalty is selected with 10-fold cross-validation. Using the cohort-place
propensity scores P̂i , the cohort-place IPW weights are:
Ê(Dc,i )



ω̂c,i = 1{Dc,i = 1}



1 − Ê(Dc,i )



+ 1{Dc,i = 0}

P̂c,i
.
1 − P̂c,i


Second, IPW weights are estimated that match the pre- and post-protest lethal use-of-force of
the control cohort-places (demeaned by cohort-place and cohort-quarter). The time propensity
scores are the lasso-penalized predicted values of the equation:
D∗ = YControl η + ν
and are denoted as Pˆ∗ . D∗ is an indicator for t ≥ 0. The so-called plugin penalty is used to
achieve a sparse model.5 The cohort-time IPW weights are:
∗
λ̂c,t = 1{Dc,t
= 1}



∗
Ê(Dc,t
) 
∗
)
1 − Ê(Dc,t



∗
+ 1{Dc,t
= 0}


∗
P̂c,t
∗
1 − P̂c,t

Third, the final weights are the product of the cohort-place and cohort-time weights:
wc,i,t = ω̂c,i λ̂c,t

and

Nc,i,t = 1.

(6)

Identification now assumes either selection is on fixed effects or or the weights are correctly
penalized.
3.2. Data and Sample Construction
3.2.a. Lethal Force Data
There is currently no federal database with reliable police killings data (Fyfe, 2002; Banks
et al., 2015; Klinger et al., 2016; White, 2016). Nonprofit and media organizations have filled
the absence of data. Through a combination of crowdsourcing, freedom of information act
requests, and media coverage, public datasets are now available on police homicides including
KilledByPolice.net, The Homicide Record by the Los Angeles Times, Mapping Police Violence
(MPV), the Washington Post, the Counted by the Guardian, and Fatal Encounters Dot Org.
Legewie and Fagan (2016) analyse the quality of the latter three sources, which are widely
used (e.g. Trump et al., 2018; Skoy, 2020; Cesario et al., 2019; Nix et al., 2017).6 Of the
5

Since the number of places is substantially greater than the number of quarters, a sparse model is required
for the logistic regression to converge.
6
See Bor et al. (2015) and the ensuing correspondence for a discussion of the quality of MPV.
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1147 total police killings in 2015, the authors find Fatal encounters were missing 33 incidents,
the Guardian was missing 49 incidents, and the Washington Post was missing 184 incidents.
While Fatal Encounters was the most complete, the information on race was subpar.
Police homicides are measured as fatal encounters with police resulting from asphyxiation,
bludgeoning, a gunshot, pepper spray, or a taser that are not suicides. The benchmark
estimates use D. Brian Burghart’s nonprofit Fatal Encounters Dot Org. The organization
operates three main methods for collecting data: 1) Paid researchers (85% of data), 2) Public
records requests, and 3) Crowdsourcing. Paid researchers aggregate data from other sources
listed above. All data are then verified by a principal investigator, cited, and checked against
published sources. The dataset is updated regularly and begins in 2000. The Fatal Encounters
data are detailed. For each police-involved fatality, they describe the incident, the address of
the death, but the information on race, weapons, and the disposition of death are worse than
MPV.
MPV is the highest quality data on lethal force from 2013 to 2019. The organization
gathers data from the other previously mentioned databases, improving their quality and
completeness by “‘searching social media, obituaries, criminal records databases, police
reports, and other sources to identify the race of 91 percent of all victims in the database.”
MPV also has detailed information on the alleged arming of the victim. However, MPV does
not have data before 2013, implying pre-trend differences in police homicides before BLM
protests cannot be tested, a significant drawback. Hence, MPV is only used to see if the
estimates hold using alternative data or vary by race or alleged arming of the victim.
The definition of police homicides used by Fatal Encounters is too broad: all lethal
interactions with police, whether on- or off-duty, including suicides. MPV, however, only
includes cases where “a person dies as a result of being shot, beaten, restrained, intentionally
hit by a police vehicle, pepper-sprayed, tasered, or otherwise harmed by police officers,
whether on-duty or off-duty.” Figure 1 displays the proportion of total fatal encounters by
cause of death during 2013-2019 and contrasts Fatal Encounters with MPV. Gun force is
particularly lethal; however, the injury may have been self-inflicted, thus not lethal use-offorce. Figure 1a shows that the Fatal Encounters data suggests gunshots account for 69.13%
of the 10725 deaths. However, according to MPV, there were only 7642 police homicides,
95.75% of which resulted from a gunshot, shown by 1b. Vehicle-related deaths make up most
of the discrepancy. To reduce error, police homicides are restricted to fatal encounters from
asphyxiation, bludgeoning, a gunshot, pepper spray, or a taser that are not suicides. Figure
1c and Figure 1d compare this restricted definition of police homicides between the two
databases by injury. The restricted definition misses 39 cases in the MPV data but makes
the case-of-death distribution and total cases similar, bolstering confidence in the measure’s
11
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quality.
3.2.b. Black Lives Matter Protest Data
The BLM protests data builds from published data by Trump et al. (2018) who use a
rolling web-search to count the number of protests by census place from August 9th , 2014
through August 9th , 2015. I then web-scrape data from August 10th , 2015 through 2018 from
a website maintained by Alisa Robinson. She is a graduate of the political science department
at the University of Chicago. Her data is publicly available through a Creative Commons
license.
This paper is concerned with the effect of BLM protests against police violence, particularly the public gathering of individuals. For this reason, I exclude online demonstrations,
protests by professional athletes, protests against presidential candidates, or protests against
conservative talks at universities.
Figure 2 illustrates the evolution of the difference in the cumulative number of protests
between places with and without demonstrations. If a rally occurs, then, on average, seven
more occur over the subsequent five years. Three demonstrations during the first year of
protest are usual, with one or two following events annually. The movement does not taper.
3.2.c. Data for Control Variables
The decennial census is used for the census place geographic size and the number of houses
while the annual intercensal census is used for population (U.S. Census Bureau, 2019a,b).
I use the 2013 five-year American Community Survey for data on poverty rate, labor force
participation rate, unemployment rate, full-time employment rate, the black population share,
the black poverty rate, and educational attainment measures, including the portion of people
with less than a high school, some college, or college education (U.S. Census Bureau, 2013).
The year 2013 is chosen to ensure control variables do not contaminate the effect of the BLM
protests.
I next use Jacob Kaplan’s concatenated files of the Uniform Crime Reporting data to
obtain data on property crime rates, violent crime rates, assaults on police, and felonious
police deaths (Kaplan, 2018).
To measure a city’s protest history before BLM, we use the Dynamics of Collective Action
dataset. The publically available dataset counts the number of protests and hate crimes in
each city based on media reports. The dataset codes each event according to the participants
and demand of the action. The data counts the number of pro-black civil rights protests,
pro-anti-police brutality protests, black initiated protests, and racist events, which include
hate crimes and protests against the civil rights of racial minorities.
12
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The Annual Survey of Public Employment and Payroll is used for measures of the annual
number of police officers and the average wage for a police officer for each place.
I use the 2013, 2016, and 2016 Police Body-Worn Camera Supplement Law Enforcement
Management and Administrative Statistics (LEMAS) data to complement the data on police
wages and the number of police; the average value of the two sources is taken for each
place. The LEMAS also provides information on agency characteristics, including officer
demographics, unionization, use-of-force reporting, authorized equipment, police training, use
of cameras, and community policing initiatives (United States Department of Justice, 2013).
Last, the city level democratic vote share in the 2008 presidential election is taken from
Einstein and Kogan (2016).
3.2.d. Sample and Covariate Balance
The final dataset includes any census place with a population of at least 20,000. I collapse
the data into quarterly counts of BLM protests and police homicides for each census place
from 2000q1 until 2019q4. Figure 3 maps each police homicide and protest in the sample.
Table 1 reports the covariate balance between the places with at least one BLM protest
(treated group) and places without a BLM protest (control group) under each weighting
scheme. Columns 1 and 2 show the unweighted means for each control variable by treated
status. The results are consistent with the findings of Trump et al. (2018); places that have
at least one BLM protests tend to have a higher poverty rate, a larger black population
share, a higher black poverty rate, more college education, and a larger population. These
differences persist when weighting by population; however, the IPW weights balance the
covariates closely with two notable exceptions: population and the crime index. The balance
for these exceptions is, none-the-less, improved. These exceptions are balanced when using
weights that balance either pre-BLM lethal force (Columns 7 and 8) or both pre-BLM and
control deadly force (Columns 9 and 10).

4. Results
Table 2 reports results for the impact of BLM on lethal use-of-force by police. Column
1 is the benchmark ordinary least squares estimator that includes cohort-census place and
cohort-quarter fixed effects, along with a linear population-population decile interaction. The
estimate is striking. Following BLM protests, lethal use-of-force fell by 16.8% (s.e.=0.045),
on average. If the model is correct, then BLM protests are responsible for approximately 300
fewer people being killed by the police from 2014 through 2019. The payoff for protesting is
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substantial; every 5 of the 1,654 protests in the sample correspond with approximately one
less person killed by the police over the following years. The police killed one less person for
every four thousand participants.
The remaining columns gauge the robustness of alternative estimators. Column 2 reports
the population-weighted per capita regression. Normalizing police homicides by population
and weighting by population accounts for population-driven variance implicit to media-based
data from under-reporting of protests or police homicides in low-population areas. The
estimates are slightly larger; BLM protests correspond with a 19.8% (s.e.=0.053) reduction
in lethal use-of-force. Column 3 reports the WLS regression estimate where weights balance
the inverse probability of having at least one protest between cities based on their average
2013 characteristics. The estimates are again larger; BLM protests associate with an 18.6%
reduction in police homicides. Column 4 gives the WLS estimates where the weights balance
the number of police homicides over the four years before the cohorts first BLM protests,
between places with and without an eventual protest. These weights take into account BLM
protests being more likely in places with recent police killings (Trump et al., 2018). The
estimates are almost identical to column 3. Column 5 balances the data according to the
signals in the control outcomes. The estimates grow, BLM protests are associated with an
18.8% reduction in lethal use-of-force. Last, column 6 reports the synthetic difference-indifferences estimates that weight by the product the event-place and event-quarter inverse
probability weights, which has the best double-robustness properties. The estimate suggests
that balancing homicides by cohort-place and cohort-time increases BLM’s impact to a 21.1%
(s.e.=0.079) reduction in police homicides.
As with all difference-in-differences applications, these estimates’ validity rest on assuming
parallel trends between places with and without exposure, had protests never occurred. Figure
5 gauges the validity of the assumption for the four main specifications by allowing trends to
deviate for four years preceding BLM. No pre-trend difference is detected for any specification;
however, the test could be underpowered, making the magnitude of the trend difference two
years before BLM concerning. In the case that there were meaningful, albeit undetected,
pre-trend differences, the close correspondence between the OLS estimate, Figure 5a and the
SDID estimate, Figure 5d bolsters confidence in the results. The figure also suggests BLM’s
impact heightens with time regardless of the estimator.
The results thus far indicate BLM protests reduce lethal use-of-force locally but do not
explain why. One way BLM may impact lethal use-of-force is by pressuring local police
agencies to change. Table 8 reports difference-in-difference estimates of BLM protests’ impact
on police agency-level variables. All regressions include agency and time fixed effects. Column
1 gives BLM’s impact on the adoption of body-worn cameras; BLM protests double the
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likelihood of the local agency obtaining body-worn cameras, 103.7% (s.e.=0.271). Given that
a randomized control trial found body-worn cameras halved the likelihood of force (Ariel
et al., 2015), this increase in body-worn cameras following BLM protests is likely related
to the fall in police homicides. Some police agencies assign officers to regular geographic
patrols as a community policing initiative. Column 2 reports the effect of BLM protests
on the number of said officers. BLM protests increase the number of officers with regular
geographic patrols by 43.7% (s.e.=0.159), around one hundred officers. Police agencies
may also respond to the protests by encouraging SARA-type (scanning, analysis, response,
assessment) problem solving, which demands community engagement. Column 3 reports
the effect of BLM protests on the number of officers encouraged to engage in SARA-type
problem-solving projects; there is a 118.5% (0.363) increase in the number of officers. The
stark increases in both SARA-type officers and set geographic patrol officers are consistent
with police agencies expanding community policing due to pressure from BLM protests;
however, the impact of these policies on lethal force is understudied. Column 5 reports that
BLM protests decrease the number of black police officers by 6% (s.e.=0.060) and Column
6 shows a negligible impact on white officers. Because a reduction in black officers could
correspond to a rise in use-of-force, especially in predominantly black cities (e.g. Hoekstra
and Sloan, 2020), this is not consistent with the fall in lethal force. Column 6 reports BLM
protests lead to an insignificant fall in experienced officers (measured as the total number of
offices less recruits) and a 37.8% (s.e.=19.7) fall in agencies requiring at least some college for
new officers, corresponding with more expected force (Paoline III and Terrill, 2007). Cities
with BLM protests increase their operating budgets for the police (Column 9) and experience
a decrease in property crime-related arrests (Column 10). BLM does not meaningfully alter
violent crime-related arrests (Column 10) or assaults on officers (Column 12).

5. Robustness
5.1. Alternative Data, Race, and Alleged Arming
Race is an important factor in use-of-force. Not only are black people are more likely to
be subjected to non-lethal force than white people (Alpert and Macdonald, 2001; Fryer, 2019;
Tregle et al., 2019), but white officers use gun force at a rate well above black officers when
dispatched into black neighborhoods (Hoekstra and Sloan, 2020). Table 7 reports estimates
using data from Mapping Police Violence and subsets incidents of lethal force by race and
alleged arming to investigate if BLM has influenced lethal force differentially and to see if
the main results hold with alternative data. Because this dataset begins in 2013, there is not
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enough time before BLM to allow for differences in trends before protests. Column 1 reports
a baseline difference-in-difference estimate; BLM protests reduce lethal force by 8.4% (0.043).
Column 2 reports a population-weighted per capita regression; lethal force per capita falls
by 14.5% (s.e.=0.062) following BLM protests. Both of these estimates are smaller, albeit
similar, to the benchmark estimates using the Fatal Encounters Dot Org dataset reported in
Table 2. The estimates by race are inconclusive. There is an imprecise fall in both white
and black police homicides of a similar magnitude to the overall reduction. The results are
also mixed for incidents of lethal use-of-force against unarmed individuals. Column 7 reports
a 12.1% (0.084) fall in unarmed lethal force and Column 8 reports a 23.5% (0.121) fall in
unarmed lethal force per capita. While the size of both suggests the bulk of the reduction in
lethal force is against unarmed individuals, only the latter is distinguishable from zero.
5.2. Intensity of Protest
The specifications so far use an indicator for having at least one BLM protest to capture
the impact of protesting, which may fail to capture the protests’ intensity. Table 3 reports
the percentage change in lethal force from BLM protests by maximum protests size quartile
to capture large events and the total number of protest quartile to differentiate persistent
protests from others. The fall in lethal use-of-force is large and precise in the fourth quartile
of maximum protest size; census places with at least one protest with over three hundred
participants experience a 16.5% (s.e.=0.069) to 26.3% (s.e.=0.066) reduction in lethal useof-force depending on specification. Places that do not experience a protest of this size do
not experience a statistically significant decrease in police homicides for most specifications.
The estimates by the total number of protests are less intuitive. As we expected, places with
frequent protests have large and precise falls in police homicides. However, the largest fall is
not found in the fourth quartile, but the second, questionable.
To further disentangle BLM protests’ intensity, Figure 7 display case studies for census
places with the most protests in descending order. All regressions include time and place
fixed effects, along with linear population-population decile interaction. Many of these cities
were home to high profile police killings that sparked large and sustained protests, notably
the police killings of Freddie Gray in Baltimore, Michael Brown in Ferguson, Eric Garner in
New York City, Tamir Rice in Cleveland, Jamar Clark in Minneapolis, and Sam Dubose in
Cincinnati. In almost all of these cases, there is a substantial decrease in lethal use-of-force
following the protests. There are exceptions: St. Louis, Minneapolis, San Francisco, and
Portland have an increase in police homicides. Given this result, it is not surprising that
Minneapolis and Portland became bedrocks of BLM protests in 2020.
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5.3. Normalization
The choice of the variable used to normalize use-of-force is controversial in the racial
disparity in use-of-force literature; racial disparities are found if lethal force is normalized
by population or total arrests but are not found if normalized by violent crime arrests
(Cesario et al., 2019; Tregle et al., 2019; Fryer, 2019). Table 4 reports estimates that assess
how normalization impacts the result. Column 1 gives the benchmark estimate. Without
normalization, BLM protests reduce lethal force by 16.8% (0.045). Column 2 reports estimates
normalize lethal use-of-force by population, which slightly reduces the estimate. BLM reduces
police homicides per capita by 13.7% (s.e.=0.070). Column 3 gives results when normalizing
police homicide by the number of officers, resulting in a large and imprecise decrease in
lethal use-of-force of 40.6% (0.282). This change is likely due to conditioning on non-missing
data on the number of police officers. Column 4 normalizes lethal force by violent crime
arrests and Column 5 normalizes by total arrests. The result does not hold in either column.
When normalizing the violent crime arrests or total arrests, BLM’s impact on lethal force
is not distinguishable from zero and is unbelievably large. The estimates are not robust to
normalizing by violent crime or total arrests.
5.4. Population Screen
The benchmark results omit all census places with a population below 20,000. This screen
may be too low. Media-based data likely has population-driven variance from neglecting
protests or fatal police encounters in less populated areas (Madestam et al., 2013). To address
this concern, we contrasted the OLS estimator with per capita population WLS. However,
Dickens (1990) showed that weighting by the population could actually decrease precision
if group sizes are similar and is not necessary when all geographic group sizes are large. A
higher population screen is hence an alternative solution to the population-driven variance
issue.
Table 5 reports estimates with sequentially higher population screens. Column 1 reports the
benchmark estimate; BLM reduces lethal force by 16.8% (0.045). This finding is remarkably
stable. Columns 2-5 show that raising the population screens to 40,000 to 100,000 does
not meaningfully change the result’s magnitude but slightly reduces the precision due to
the smaller sample size. However, raising the population screen even higher increases the
magnitude of the estimates (Columns 6 and 7). This increase is likely because of a positive
correlation between population size and BLM protests (Trump et al., 2018).
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5.5. Specification
The fall in lethal use-of-force following BLM protests is robust to specification, as shown in
Table 6. Police homicides are not normalized in any specification, and the regressions are not
weighted unless specified otherwise. Column 1 reports the baseline estimate with cohort-place
and cohort-time fixed effects; BLM reduces lethal force by 12.1% (s.e. 0.048). This estimate
falls to a 10.1% (0.040) reduction from including in cohort-time-population decile fixed effect,
Column 2. Still, it almost doubles to a 23.8% (s.e. 0.066) reduction when adding cohort-place
linear time trends instead, Column 3. Columns 4-7 add time-variant controls to the baseline
specification. Controlling for population and consent decrees increases the magnitude to
around 16%, which is undone from the additional crime and city-demographic controls.7
With all time-variant controls, the regression reported in Column 8 is weighted by the
inverse probability of BLM, balancing the 2013 average police agency characteristics, crime
controls, local demographics, and labor market controls, population and housing density,
democratic vote share, historical protests and hate crimes, and consent decrees. Balancing by
pretreatment controls increases the magnitude of the estimate to 17.0% (s.e. 0.057). Column
9 weights the same regression specification by the inverse probability of having a BLM protest
balancing the annual, average police homicide over the four years before BLM. Balancing
the pretreatment outcomes enlarges the estimate to -18.2% (0.078). Column 10 shows that
balancing by pretreatment outcomes and control outcomes reduces the precision but does
not influence the last specification’s magnitude.
Figure 6 depicts how the evolution of lethal force changes by the specification. Figure
6a is the baseline estimate previously shown in 5a. After BLM protests, lethal force falls by
16.8% (s.e.=0.045) on average, and the decrease grows with time. Since this estimate assumes
parallel trends, the magnitude of the trend difference two years before BLM is concerning;
while not statistically significant, the test may be underpowered. This concern is mitigated
when adding cohort-time-population decile interactions, Figure 5b, but the impact on lethal
force falls to 11.9% (s.e.=0.039), but continues to grow with time. The smaller BLM impact
is likely because BLM activity is related to population size, implying this specification may
diminish BLM’s impact. Figure 6c shows that linear time trends do not impact the pre-BLM
placebo estimates but increase the magnitude to 21.6% (s.e.=0.058). Figure 6c shows that
adding both linear time trends and a cohort-time-population decile interaction leads to
estimates similar to the baseline model while eliminating the pre-BLM trend differences.
7

All controls are linear interactions with cohort except for the cohort-population decile-linear population
interaction, which was used in the benchmark specification.
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6. Conclusion
Difference-in-differences estimates suggest that census places with Black Lives Matter
protests have experienced a 15% to 20% decrease in police homicides from 2014 to 2019,
approximately 300 fewer police homicides. This fall in lethal use-of-force is growing over
time and is prominent when protests are large or frequent. While this reduction is robust
to specification, estimator choice, choice of data, and population screens, it did not hold if
lethal use-of-force is normalized by violent crime or arrests. BLM protests also increase the
probability of a police agency having body-cameras, expand community policing, and reduce
the number of future property crime-related arrests, which may partially explain the lethal
force reduction.
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Figure 1: Proportion of Total Fatal Encounters with the Police by Cause of Death from 2013-2019
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Notes: The figure shows the proportion of fatal encounters attributed to different causes of death from
2013-2019. The figure compares two different sources of data, Fatal Encounters and Mapping Police Violence.
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Figure 2: Evolution of the Cumulative Number of Black Lives Matter Protests
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Notes: The figure shows the evolution of the average difference in the cumulative number of Black Lives
Matter (BLM) protests between the treated and control census places. The green line gives the β̂k from a
regression of the total number of BLM protests in census place i during quarter t on the right-hand side of
Equation 1. The regression is a stacked difference-in-difference estimate that includes cohort-quarter and
cohort-place fixed effects. The green shaded area is the 95% confidence interval based on robust standard
errors that are clustered by place.
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Figure 3: Maps of Police Homicides and Black Lives Matter Protests

(a) Police Homicides over Protest Totals by State

(b) Police Homicides and Daily Protests
Notes: The figures show the location of police homicides and Black Lives Matter protests from 2000 to 2019.
Blue denotes Black Lives Matter Protests. Red indicates a police homicide.
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Figure 4: Binscatter of Lethal Use-of-force by Treatment Status
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Notes: Figure 4a reports an unweighted bin scatter of homicides by treatment. Figure 4b reports a population
weighted bin scatter of homicides per capita by treatment. Both figures also show the linear regression lines
with a disconuinty at the start of the first Black Lives Matter protest. ‘Treated= 0’ refers to the group of
places that enver had a protest. ‘Treated= 1’ refers to
28the group of places that had at least one protest.

Electronic copy available at: https://ssrn.com/abstract=3767097

Figure 5: Evolution of Impact of Black Lives Matter Protests on Police Homicides
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(c) Evolution of lethal use-of-force per capita weighted (d) Evolution of lethal use-of-force weighted by inverse
by inverse probability of treatment matched on pre- probability of treatment matched on pretreatment
treamtent controls
outcomes and control outcomes
Notes: The figure shows the estimates of the stacked difference-in-difference model given by Equation 1.
Each sub-figure reports a different weighting scheme; all specifications include cohort-place and cohort-time
fixed effects. The shaded area in each figure is the 95% confidence interval based on robust standard errors
that are clustered by place. Figure 5a depicts the ordinary least squares estimates. Figure 5b displays the
per capita weighted least squares estimate that uses population weights to adjust for population-driven
heteroscedasticity. Figure 5c displays the weighted least squares estimate that uses elastic-net regularized
inverse probability weights to balance pretreatment control variables between the treated and control groups.
Figure 5d displays the weighted least squares estimate that uses elastic-net regularized inverse probability
weights to balance pretreatment control variables and pretreatment lethal use-of-force per capita between the
treated group and control group.
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Figure 6: Robustness of Estimated Impact of Black Lives Matter Protests on Police Homicides to
Specification
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Notes: The figure assess the robustness the stacked difference-in-difference model given by Equation 1 to
alternative specifcations. All specifications include cohort-place, cohort-time, cohort-population decile fixed
effects and are estimated with ordinary least squares. The shaded area in each figure is the 95% confidence
interval based on robust standard errors that are clustered by place. Figure 6a depicts the benchmark
estimates. Figure 6b shows estimates that also include an a cohort-time-population decile interaction. Figure
6c displays estimates that also include cohort-unit specific linear time trends. Figure 6d displays estimates
that also include both a cohort-time-population decile interaction and unit specific linear time trends.
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Figure 7: Case Studies of Cities with Large Number of Protests
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Notes: No weights. List is descending in number of protests and alphabetical if tie. The figure reports the
ordinary least squares estimates of Equation 1 for individual case studies. The regressions include state and
time fixed effects. The bars depict the 95% confidence interval based on robust standard errors that are
clustered by place.
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Table 1: Covariate Balance of Select Control Variables
Unweighted
(1)
Treated
Poverty
16.59
(5.82)
Labor force participation rate
64.37
(5.51)
Unemployment rate
8.91
(3.31)
Full time employment rate
1.40
(1.20)
Black populiation
0.63
(0.42)
Black poverty rate
0.30
(0.13)
< High school
0.06
(0.07)
High school
0.10
(0.13)
Some college
0.09
(0.11)
College
0.16
(0.21)
Population (100,000s)
2.50
(6.03)
Officer safety
0.24
(0.38)
Violent crime index (100s)
3.11
(9.46)
Property crime index (100s)
6.22
(11.06)
Officer wage
31.51
(10.54)
Share of black officers
0.12
(0.12)
Population density (10,000s per mile)
0.39
(0.32)
2008 pres. democratic vote share
0.65
(0.15)
N
22327

Population

IPW Controls

(2)
(3)
(4)
(5)
Control Treated Control Treated
16.04
16.38
16.08
16.59
(7.43)
(4.43)
(7.35)
(5.82)
65.31
65.69
65.71
64.37
(6.38)
(4.10)
(5.86)
(5.51)
8.34
9.26
8.39
8.91
(3.50)
(3.07)
(3.37)
(3.31)
1.60
1.43
1.57
1.40
(1.44)
(1.19)
(1.41)
(1.20)
0.60
0.63
0.58
0.63
(0.45)
(0.41)
(0.46)
(0.42)
0.23
0.29
0.22
0.30
(0.16)
(0.08)
(0.14)
(0.13)
0.06
0.07
0.06
0.06
(0.09)
(0.09)
(0.09)
(0.07)
0.11
0.11
0.11
0.10
(0.14)
(0.12)
(0.13)
(0.13)
0.10
0.09
0.10
0.09
(0.12)
(0.10)
(0.12)
(0.11)
0.14
0.16
0.14
0.16
(0.19)
(0.19)
(0.18)
(0.21)
0.55
17.03
0.87
2.50
(0.42)
(25.23)
(0.70)
(6.03)
0.46
0.16
0.41
0.24
(0.47)
(0.32)
(0.45)
(0.38)
0.84
14.69
1.30
3.11
(0.99)
(36.75)
(1.47)
(9.46)
2.80
18.46
4.09
6.22
(2.88)
(35.39)
(4.33)
(11.06)
32.02
33.81
34.11
31.51
(11.12) (10.56) (11.80) (10.54)
0.07
0.15
0.06
0.12
(0.11)
(0.12)
(0.09)
(0.12)
0.36
0.75
0.39
0.39
(0.37)
(0.78)
(0.37)
(0.32)
0.56
0.69
0.56
0.65
(0.15)
(0.14)
(0.15)
(0.15)
1296129 22327 1296129 22327

(6)
Control
16.10
(6.53)
64.00
(6.27)
8.92
(3.82)
1.45
(1.26)
0.62
(0.44)
0.27
(0.16)
0.06
(0.08)
0.12
(0.14)
0.10
(0.11)
0.15
(0.20)
0.79
(0.76)
0.33
(0.43)
1.33
(1.64)
4.33
(5.31)
31.41
(11.40)
0.09
(0.12)
0.33
(0.28)
0.60
(0.15)
1296129

IPW Unit
(7)
(8)
Treated Control
16.59
16.35
(5.82)
(7.25)
64.37
65.43
(5.51)
(5.74)
8.91
8.56
(3.31)
(3.30)
1.40
1.59
(1.20)
(1.42)
0.63
0.59
(0.42)
(0.46)
0.30
0.22
(0.13)
(0.13)
0.06
0.06
(0.07)
(0.09)
0.10
0.11
(0.13)
(0.13)
0.09
0.10
(0.11)
(0.12)
0.16
0.13
(0.21)
(0.18)
2.50
1.11
(6.03)
(0.86)
0.24
0.39
(0.38)
(0.44)
3.11
1.63
(9.46)
(1.67)
6.22
5.07
(11.06)
(4.94)
31.51
34.56
(10.54) (11.86)
0.12
0.06
(0.12)
(0.08)
0.39
0.38
(0.32)
(0.33)
0.65
0.55
(0.15)
(0.14)
22327 1296129

IPW Unit-Time
(9)
Treated
15.54
(6.04)
64.18
(5.50)
8.44
(3.21)
0.90
(0.97)
0.42
(0.39)
0.30
(0.12)
0.09
(0.08)
0.17
(0.12)
0.15
(0.10)
0.26
(0.21)
2.53
(6.04)
0.25
(0.39)
2.73
(7.42)
5.21
(8.75)
35.29
(11.66)
0.12
(0.11)
0.39
(0.32)
0.65
(0.15)
22327

(10)
Control
13.20
(6.95)
65.04
(5.73)
8.01
(3.20)
0.98
(1.14)
0.36
(0.42)
0.22
(0.13)
0.10
(0.10)
0.18
(0.13)
0.17
(0.11)
0.22
(0.18)
1.14
(0.89)
0.39
(0.44)
1.50
(1.52)
4.44
(4.47)
38.46
(12.93)
0.06
(0.09)
0.38
(0.34)
0.55
(0.14)
1296129

Notes: This table displays the 2013 average values for places that eventually have a Black Lives Matters protest (treated) and for places that do not have a Black Lives
Matter protests before 2020 (Control). The column titles refer to different weights described in Section 3. Population refers to weighting by 2013 annual population, IPW
Controls refers to weighting by the inverse probability of eventually having a protest using 2013 control variables, IPW Unit refers to weighting by the inverse probability
of eventually having a protest using annual incidents of lethal force as covariates, and IPW Unit-Time refers to weighting by the product of IPW unit and IPW time
weights.
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Table 2: Impact of Black Lives Matter Protests on Police Homicides
(1)

(2)

(3)

(4)

(5)

(6)

%∆Lethal Force

-0.168
(0.045)

-0.198
(0.053)

-0.186
(0.049)

-0.186
(0.063)

-0.188
(0.059)

-0.211
(0.079)

∆Total Lethal Force

316
(84.5)

373
(99.6)

350
(92.1)

349
(118)

265
(83.0)

297
(111)

Average outcome pre-protest (Y⁄N−1 )
Average normalization pre-protest (N−1 )
Total place-quarters after protest (e)
Total lethal force post-protest

0.368
1
5100
1,815

0.000
261,320
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.276
1
5100
1,815

0.276
1
5100
1,815

Places with protests
Places without protests
Total number of protests
Total number of protesters

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

343,230

343,230

343,230

343,230

343,230

343,230

Number of cohorts
Sample size
Normalization

13

13

13

13

13

13

1,318,456

1,318,456

1,318,456

1,318,456

1,318,456

1,318,456

None

None

None

None

X

X
X

None

Population weights
Pre-treatment control inverse probability weights
Event-place inverse probability weights
Event-quarter inverse probability weights

Population
X

X
X

Notes: This table reports the benchmark estimates detailed in Section 3. All regressions control for population decile, a linear populationpopulation decile interaction, cohort-census place, and cohort-time (quarterly) fixed effects. Standard errors are clustered by census place and
reported in parenthesis.
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Table 3: Protest Effect Heterogeneity by Size and Frequency

(1)
Maximum protest size
Quartile 1 (≤ 40)
Quartile 2 (≤ 100)
Quartile 3 (≤ 300)
Quartile 4 (> 300)

Total number of protests
Quartile 1 (≤ 1)
Quartile 2 (≤ 2)
Quartile 3 (≤ 5)
Quartile 4 (> 5)

Cohort-place fixed effects
Cohort-time fixed effects
Population controls
Consent decress controls
Cohort-place linear time trend
Cohort-time-population fixed effects

(2)

(3)

(4)

(5)

-0.106 -0.121 -0.122 -0.227 -0.200
(0.105) (0.107) (0.107) (0.116) (0.120)
-0.049 -0.077 -0.095 -0.136 -0.118
(0.090) (0.089) (0.089) (0.104) (0.112)
-0.041 -0.090 -0.062 -0.158 -0.135
(0.079) (0.085) (0.082) (0.134) (0.135)
-0.165 -0.220 -0.212 -0.263 -0.217
(0.069) (0.065) (0.066) (0.093) (0.081)

-0.056
(0.103)
-0.204
(0.139)
0.034
(0.091)
-0.153
(0.060)

-0.066
(0.104)
-0.239
(0.141)
0.011
(0.091)
-0.205
(0.056)

-0.070
(0.105)
-0.240
(0.140)
-0.025
(0.091)
-0.189
(0.057)

-0.099
(0.123)
-0.374
(0.161)
-0.117
(0.108)
-0.248
(0.086)

-0.079
(0.124)
-0.349
(0.167)
-0.085
(0.121)
-0.221
(0.079)

X
X

X
X
X

X
X
X
X

X
X
X
X
X

X
X
X
X
X
X

Notes: This table assess heterogeneity in the impact of protests by the size and frequency of protests
using a modification of the ordinary least squares regression given by Equation 3. The protest indicators are interacted with either the marximum protest size quartile or the total number of protest
quartile. All regressions control for population decile, a linear population-population decile interaction,
cohort-census place, and cohort-time (quarterly) fixed effects. Standard errors are clustered by census
place and reported in parenthesis.
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Table 4: Robustness of Estimates to Normalization

(1)

(2)

(3)

(4)

(5)

%∆Lethal Force

-0.168
(0.045)

-0.137
(0.070)

-0.406
(0.282)

1.401
(0.988)

2.380
(1.746)

∆Total Lethal Force

316
(84.5)

272
(139)

1,141
(792)

-3,824
(2,698)

-6,625
(4,861)

Average outcome pre-protest (Y⁄N−1 )
Average normalization pre-protest (N−1 )
Total place-quarters after protest (e)
Total lethal force post-protest

0.368
1
5100
1,815

0.000
261,320
5100
1,815

0.001
739
5100
1,815

0.002
301
5100
1,815

0.001
915
5100
1,815

Places with protests
Places without protests
Total number of protests
Total number of protesters

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

343,230

343,230

343,230

343,230

343,230

Benchmark

None

Population

Officers

Violent
Arrests

Total
Arrests

Sample size

1,318,456

1,318,456

800,504

1,146,908

1,157,089

Notes: This table reports the robustness of the estimates to using various benchmark variables (dividing policing
homicides by a variable prior to the regression). All regressions control for population decile, a linear populationpopulation decile interaction, cohort-census place, and cohort-time (quarterly) fixed effects. Standard errors are
clustered by census place and reported in parenthesis.

36
Electronic copy available at: https://ssrn.com/abstract=3767097

Table 5: Roboustness of Estimates to Different Population Screens
(1)

(2)

(3)

(4)

(5)

(6)

(7)

%∆Lethal Force

-0.168
(0.045)

-0.169
(0.046)

-0.168
(0.047)

-0.163
(0.047)

-0.160
(0.050)

-0.201
(0.061)

-0.191
(0.096)

∆Total Lethal Force

316
(84.5)

312
(84.9)

304
(84.9)

294
(84.7)

285
(89.3)

332
(101)

257
(129)

Average outcome pre-protest (Y⁄N−1 )
Average normalization pre-protest (N−1 )
Total place-quarters after protest (e)
Total lethal force post-protest

0.368
1
5100
1,815

0.448
1
4117
1,772

0.555
1
3256
1,710

0.619
1
2912
1,672

0.710
1
2516
1,641

0.961
1
1722
1,504

1.152
1
1168
1,304

Places with protests
Places without protests
Total number of protests
Total number of protesters

283
1,265
1,654

223
552
1,525

174
290
1,443

154
169
1,406

132
99
1,353

90
26
1,207

61
6
1,080

343,230

326,669

318,463

315,766

309,218

290,730

274,522

20,000

40,000

60,000

80,000

100,000

175,000

250,000

13

13

12

9

8

7

6

1,318,456

581,186

285,042

130,420

72,045

21,029

7,209

Population screen
Number of cohorts
Sample size

Notes: This table reports the robustness of the estimates to using various population screens (omitting observations with a population below
the screen at any time during the sample). All regressions control for population decile, a linear population-population decile interaction,
cohort-census place, and cohort-time (quarterly) fixed effects. Standard errors are clustered by census place and reported in parenthesis.
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Table 6: Roboustness of Estimates to Regression Specification
(1)

(2)

(3)

(4)

(5)

(6)

(7)

(8)

(9)

(10)

%∆Lethal Force

-0.121
(0.048)

-0.101
(0.040)

-0.238
(0.066)

-0.168
(0.045)

-0.169
(0.046)

-0.126
(0.049)

-0.113
(0.049)

-0.170
(0.057)

-0.182
(0.078)

-0.181
(0.104)

∆Total Lethal Force

228
(90.2)

191
(75.1)

447
(124)

316
(84.5)

318
(86.4)

237
(92.1)

213
(92.1)

319
(107)

343
(147)

254
(146)

Average outcome pre-protest (Y⁄N−1 )
Average normalization pre-protest (N−1 )
Total place-quarters after protest (e)
Total lethal force post-protest

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.368
1
5100
1,815

0.276
1
5100
1,815

Places with protests
Places without protests
Total number of protests
Total number of protesters

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

283
1,265
1,654

343,230

343,230

343,230

343,230

343,230

343,230

343,230

343,230

343,230

343,230

13

13

13

13

13

13

13

13

13

13

1,318,456

1,318,456

1,318,456

1,318,456

1,318,456

463,564

448,112

448,112

448,112

448,112

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

Number of cohorts
Sample size
Cohort-place fixed effects
Cohort-time fixed effects
Cohort-time-population quintile fixed effects
Cohort-place linear time trend
Population controls
Consent decree controls
Demographic and labor market controls
Crime controls
Pre-treatment control inverse probability weights
Event-place inverse probability weights
Event-place and event-quarter inverse probability weights

X

X

X
X

Notes: This table reports the robustness of the estimates to using various benchmark specifications of time variant control variables, inverse probability weights, and fixed effects. Standard errors are
clustered by census place and reported in parenthesis.
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Table 7: Effect of Protests on Police Homicides by Race or Alleged Arming of Victim
(1)

(2)

(3)

(4)

(5)

(6)

(7)

(8)

%∆Lethal Force

-0.084
(0.043)

-0.145
(0.062)

-0.132
(0.085)

-0.095
(0.086)

-0.113
(0.083)

-0.110
(0.118)

-0.121
(0.084)

-0.235
(0.121)

∆Total Lethal Force

158
(81.1)

274
(117)

81
(52.0)

71
(64.1)

83
(60.6)

82
(87.9)

65
(45.1)

126
(64.9)

Average outcome pre-protest (Y⁄N−1 )
Average normalization pre-protest (N−1 )
Total place-quarters after protest (e)
Total lethal force post-protest

0.342
1
5525
2,765

0.000
245080
5525
2,765

0.111
1
5525
836

0.000
141521
5525
836

0.132
1
5525
1,095

0.000
53746
5525
1,095

0.097
1
5525
778

0.000
245080
5525
778

Places with protests
Places without protests
Total number of protests
Total number of protesters

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

314
1,257
1,753

350,150

350,150

350,150

350,150

350,150

350,150

350,150

350,150

Sample size
Police homicide subset

43,988

43,988

37,604

37,604

37,604

37,604

Total

Total

White

White

Black

Black

43,988
Unarmed

43,988
Unarmed

Benchmark

None

None

White

None

Black

None

Weight

None

Population
Population

None

White

None

Black

None

Population
Population

Notes: This table reports the robustness of the estimates to using different data from Mapping Police Violence and decomposes incidents of lethal force by
race or alleged arming of the victim. All regressions control for population decile, a linear population-population decile interaction, census place, and time
(quarterly) fixed effects. Standard errors are clustered by census place and reported in parenthesis.
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Table 8: Impact of Black Lives Matter Protests on Police Agency Characteristics

40
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Impact of protest (%∆)

(1)

(2)

(3)

(4)

(5)

(6)

(7)

(8)

(9)

(10)

(11)

(12)

1.037
(0.271)

0.437
(0.159)

1.185
(0.363)

-0.060
(0.022)

-0.000
(0.009)

-0.019
(0.011)

-0.378
(0.197)

0.026
(0.020)

0.103
(0.044)

-0.051
(0.073)

0.113
(0.145)

-0.134
(0.068)

Average outcome pre-protest (Y⁄N−1 )
Places with protests
Places without protests
Total number of protests
Total number of protesters

0.115
200
3,608
1,235

256
119
851
357

118
119
851
357

213
119
851
357

685
119
851
357

1,105
119
851
357

0.144
119
851
357

0.980
119
851
357

168
119
851
357

16.9
363
16,465
6,794

208
363
16,465
6,794

467
363
16,465
6,794

309,423

50,596

50,596

50,596

50,596

50,596

50,596

50,596

50,596

1,271,143

1,271,143

1,271,143

Sample size

107,912

1,892

1,915

1,953

1,953

1,929

1,964

1,990

174,886

174,875

Patrol
officers
2013,
2016
Annual

Sara
officers
2013,
2016
Annual

Black
officers
2013,
2016
Annual

White
officers
2013,
2016
Annual

Exp.
officers
2013,
2016
Annual

College
required
2013,
2016
Annual

Force
doc.
2013,
2016
Annual

1,936
Budget
(millions)

174,886

Body
cameras
20102016
Quarter

Officer
assault
20002019
Annual

Violent
arrests
20102019
Annual

Property
arrests
20102019
Annual

Outcome
Years
Time unit

2013,
2016
Annual

Notes: This table reports the impact of Black Lives Matter protests on various police agency characteristics. The data for police agency characteristics for column one comes from the 2016 Law Enforcement
Administrative Statistics (LEMAS) Body-Worn Camera supplement, for columns 2-9 from the 2013 and 2016 LEMAS, and for columns 10-12 from Jacob Kaplan’s concatenated files of the Uniform Crime
Reporting. All regressions control for census place and time fixed effects. Standard errors are clustered by census place and reported in parenthesis. Estimates using the LEMAS data, columns 1-9, are
weighted by the sampling weight. Body cameras are an indicator for the agency having body cameras, Patrol officers are the number of officers with designated geographic patrol areas, SARA officers refer
to the number of officers encouraged to engage in SARA-type problem-solving projects, Black officers is the number of Black officers, White officers is the number of White officers, Exp. officers are the
number of officers less the number of newly recruited officers during the survey year, College required indicates the agency requires newly hired officers to have at least a two-year college degree, Force doc.
indicates the agency requires documentation when any one of the following types of force is used: chemical, gun discharge, gun display, or neck restraint, Budget is the agency’s annual operating budget in
millions of dollars, Violent arrests is the annual count of arrests made by the agency for violent crimes, Property arrests is the annual count of arrests made by the agency for property crimes, and Officer
assault is the annual count of police officers assaulted at the agency.

