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be discussed are staff servicesé/ typical of law enforcement agencies,
such’as the recruitment, selection, and training of personnel; planning,
purchasing, internal investigation, and the like; auxiliary services,=
such as records and communications systems, detention facilities, labora-
tory services, and the like; and selected field services,él including
criminal investigation, delinquency control, special’ task force. operations,
vice control, and related activities. |

It is important at this point to establish some working defini-
tions of ''comnsolidation," ''cooperation or coordination,' and "region,"

In the context of this report, consolidation is the merging, in whole

"or in part, of one governmental jurisdictiom, or function thereof, with

another governmental jurisdiction, or function thereof, This definition

is made as broad as possible, to include any type of governmental juris-
diction or function and any type of formal agreement which constitutes
the assimilation of one unit or function, in whole or part, into another.

Cooperation or coordination presupposes a formal agreement between

two or more governmental jurisdictions each with defined responsibilities

- to- jointly provide a common'service. This definition is limited to formal

agreements and does not extend to informsl arrangements;l/ The phrase:
"defined responsibilities" 1is used to suggest that each participating
unit has a particular responsibility in a cooperative venture, whether
in terms of providing financial aid, equipment, personnel, or of support.

by some other means,

ﬁlStaff services are nonline functions and activities used to
develop personnel and departments to effectively meet police respomsibilities,

5
—/Aux111ary services are nonllne functlons, separate from staff
services, which provide technlcal, special, or supportlve services to other

nonline or line elements of a department, .

6 ,
—/Fleld services are line ‘functions and activities directly con-

cerned with the fulfillment of primary police responsibilities.

l/Informal arrangements tend to be those of a mutual-aid nature in
which one department agrees to come to the assistance of another as required,
usually during emergencies, Such arrangements serve a valid purpose, but
they do not materially add to the quality of service provided by a SPElelc
department nor do they imprové the 'quality ‘of personnel,
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A definition of region pbses some problems. The word "region"
immediately suggests some‘establishéd 5bphdaries, albeit artificial ones.

The English common law cohcept of a region (or community) as an acea

‘having a commonality of interests is accepted as a definition of a region

in this study; thus,it is not confined within defined political boundaries.
Rafhér; one is speaking of two or more governmental jurisdictions with
political, economic, social, or other ties and with common problems.

The remaining word which may pose some questions is "police.”
In this report, the term "police'" refers to the executive arm of govern-
ment'(municipal, county, or state) charged with responsibility for preser-
vaﬁidn of peace, protéection of life and prbperty? and enforcement of
criminal laws and certain regulatory statutes and ordinances. df immediate
concern is the identification of functions which properly fall in the
province of police responsibility and those functions traditionmally, or -

for other reasons, which are performed by police that might be better

‘handled by some other agency. This report will make a distinction between

guch functions and will identify possibleisteps by which nonpolice functions

might be transferred to other public agencies.

Scope of the Report

It should be kept in mind ‘that in the bulk of this report, nothing
is mentioned about reducing the large number of police jurisdictions in
the United States., Chapters III, IV, and V are concerned with analyzing

the problems and potentials of coordination or comsolidation of selected

:_pplice functions (e.g., staff, auxiliary, and field), given the present

situation., It will be assumed in these chapters that the present pro-
liferation of police jurisdictions is not intrinsically bad, and that

each jurisdiction is capable of providing at least a modicum of service to
its citizens. The mission, in these chapters, then, is to suggest methods
,ofwimproving selected police functioﬁs through coordination or consolidation,
with the hope that each jurisdiction will be better able to cope with

the ‘problems of law enforcement, In short, the assumption is that

v-\



total consolidation of one jurisdiction with another is unnecessary if
certain staff, auxiliary, and;field assistance can be pfovided each
jurisdiction, ‘ : , _

In Chapter VI, the problem is viewed in a different way, It is
assumed that the number of police jurisdictions must be reduced in order
to deal effectively with the need for more and .better police service,
Signifiéant methods used in .consolidating police jurisdictions will be .
described, It is a fair assumption that where these methods have been
utilized, it was realized by the affected governmental jurisdictions that
fragmented, decentralized policing was either uneconomical or ineffective,
It will be assumed, also, that,coordinafion or consoiidgtion of selected
police functions was not sufficient and that jurisdictional consolidation
was the only answer,

A new approach to achieving coordination and consolidation is the
focus ‘of Chapter VII, Consideration is given to the forﬁation of state
agencies with responsibilities for developing statewide requirements
for quality of performance in law enforcement and for insuring that such
requirements have compliance, , ‘

Throughout this report it will be evident that quality in police

service is the desired goal, If quality can be achieved only through

coordinating or consolidating selected police functions, or .only through

total consolidation of police jurisdictions, these are the routes that
should be taken; but it does not mean that they will be taken.

Thus, although this report is directed toward improving the quality
of police service through coordination or consolidation, the transfer or
shift of selected functions or total law enforcement from one unit to
another -cannot be argued simply in this manner. Presentsday”realitigs do
not allow it. Interest in local self-rule has been strong enough to develop
the present system, and it certainly is strong enough to retard or prevent
changes in it, The democratic process implies a desire for local control,
whether or not there is local control in fact. Chapter II describes some

of the obstacles to the redistribution of law enforcement functions.
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Before proceeding with the report, three basic assumptions regarding
the status of local government in the United States which bear on.the scope
and content of the report sﬁould bé set our, First, locsl government will
not bé eliminated, even if scme ‘governments are completely consolidated
with others. Sécond,’it is unnecessary to think of removing a function
from any local government that is capablé of providing that function at
a level desired by local residents, or if in its performance, it can meet
state standards regardins quality of service,  Third, it is desirable to
preserve as much local governmental control as is reasonable while in-
creasing the quality and quantity of service., These three basic assump-

tions underlie the énsuing discussion regarding coordination or consoli~

dation of law enforcement services,

Resedrch lMethods Utilized

Several techniques were utilized in the preparation of this report.
A detailed review was made of available literature, ranzing from general
metropolitan studies to studies of specialized police activities. Special
attention was given to the literature on existing arranZements for inter-
covernmental cooperation, even though mest such arrangements do not relate
to police activities, Publications of the Advisory Commission on Inter-
governmental Relations were carefully reviewed, and some applicable recom-
mendations have been incorporated ihtb.this-report. “Also consulted were
other project reports prepared for the President's Commission on Law
Enforcement and the' Administration of Justice,

The project-staff also reviewed selected state constitutions, per-
tinent lenislation, opinions of attorneys general, court decisions, and
other sources to determine lesal authorizations, prohibitions, or restric-
tions relatin? to the coordination or consolidation of law enforcement
activities. As a result of this survey, legal provisions have been iden~
tified that promote or retard the professionalization of law enforcement
activities,

“'Members of the project staff made intensive field visits to a

number of sovernmental jurisdictionms and agencies to obtain firsthand




impressions and factual data relating to the coordination and consolidation
of law enforcement activities., Law enforcement and general government
officials were interviewed in Phoenix, Avizona; Los Angeles County and
the Cities of Lakewood, Norwalk, Downey, and Oakland, California; the
Metropolitan Government of Nashville-Davidson County, Tennessee; the
Municipality cf Metropolitan Toronto, Canada; Metropolitan Dade County,
Florida; and Nassau and Suffolk Ccunties, New York, Visits also were
made to the California Department of Justice; the California Disaster
Office; the California Commission on Peace Officer Standards and Training;
the Chicajo Police Department; the Illinois State Police; the Illinois
Division of Criminal Identification and Investigation; and the Sauk-Prairie
Police Depar:ment, Sauk City, Wisconsin, Discussions were also held with
staff members of the League of California Cities and the Association of
Bay Area Governments, Other staff members of Public Administration Service
provided information regarding law enforcement activities in other cities
with which they were familiar, including, amonj others, Kansas City,
Missouri; Baltimore, Maryland: and Atlanta, Georgia.

Two conferences were of special value in the preparation of this
report, A two-day conference, held in mid-June, 1955, brougzht together a
number of law enforcement and gseneral sovernment officials of states
counties, and cities; several members of university faculties; and members
of the staff of Public Administration Service especially conversant with
the problems of law enforcement, The possible areas of coordination or
consolidation of law enforcement activities and potential alternative
solutions to law enforcement problems were discussed, A second, smaller
conference of like people, held in August, reviewed drafts of the project
report and evaluated recommendations, Many of the sugcestions emanating

from both conferences have been incorporated into the report.






I. GENIRAL FINDINGS AND CONCLUSIONS

The ensuing discussion summarizes the general findings and con~
clusions of a detailed study of the problems and potentials of coordination
and consolidation for the achievement of better police services. The dis-
cussion follows the chapfé% arrangement of the report, pfesenting first the

general findings and then the more important conclusions or recommendations,

Obstacles to Coordination and Consolidation

Findings

Obstaclés to the coordination or consolidation of the police
services of different jurisdictions are similar to the obstacles to re-
structuring and relocating other functions of local government. The frag-
mented, decentralized system of police administration parallels the organi~-
zation of local government generally, However, the obstacles to coordination
and consolidation of police services tend to be among the most formidable,
primarily because police service is generally considered to be one of the
most lacal'of governmental services, and also because even the smallest
local governmental jurisdictions like to believe that they can provide at
least minimal needed police services, ' ‘

Generally, the political and social pressures inherent in the desire
for local self-government, rather than lezal réétrictions,‘militate”against
the coordination and consolidation of police sérvices, Most counties, how=
ever, operate under legal restrictions that limit their ability to provide
urban-type Services; including law enforcement, Moves for the coordination
and consolidation of local police services must take into account the

strength of the political and social pressures for local self-government,

Primary Conclusions

Broad joint-éxercise—of-poweré’legislation,that pérmits many types

of intergovernmental agreements, appears to be the most convenient authority

9
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under which coordination and comsolidation of police services can be accom~
plished, Action under such 1egislatioh involves no changes in existing
governmental boundaries or politibal structurés, nor does it negate principles
of local self~government; rather, it represents responsible exercise.of the
powers of local self-government, All aspects of police service--staff,
auxiliary, and field services, and even total police service--can be coordi-
nated and consolidated, . Many .states already have adopted some form of

joint-exercise-of-powers legislation,

Other Conclusions

1f the county is to become a viable instrument for providing urban-
type services, especially law enforcement, significant changes in its legal
status must be made.  Particularly, the role of the sheriff will need to

be modified, .

Coocrdination and Consolidation of Staff Services

Findings

On the basis of their potential for coordinated and consolidated

action, staff services fall into two major groupings.. Recruitment, selection,

w

and training of personnel and planning lend themselves to joint action;
whereas public information, internal investigation,‘and staff inspection
are more closely identified with_individual jurisdicﬁions.

- All police agencies need qualified, trained personnel capable of
performing assigned duties, Unfoytunately, many lack the necessary resources
for recruiting and selecting qualified persomnel and for providing the
training needed at all levels of service, lany also lack the resources and
capabilities for providing the sound, continuous plamning that is the basis
for evaluating departmental effectiveness and assigning persomnel. These
endeavors lend themselves to an areawide approach through coordination or

consolidation of the efforts of a number of jurisdictioms,
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B Staff activities assoc1ated wlth public information, inspection, and
internal lnvestlgatlon are appronrlately the tools of the 1ndiv1dual police
administrator and only rarely, or in 11m~ted degree, lend themselves to
performance on an areawide basis,

Criminal intelligence is a staff service that does not fall precisely
into either of the two general groups, In‘one'senSé,'it i a tool of the
individual administrator; however, in order to be fully effective, the
criminal intelligence activities of one department must be coordinated with

the activities of other departnents engaged in similar and related work,

Prlmary Concluslons

POllCL activities related to manpower nzeds should be oroanlzed on
the basis of areas laroe enough to support good nroorans. Through JOlnt
recrultment, selectlon, and tralning, pollce agenc1es lncrease their ability
to secure the best avallable personnel The state should part1c1pate in
the programs through develOpmo standards and requlrements, assisting in
making training facilities available to all departments, and establishing
manpower reserxrves upon vhich local departments can draw to maintain their
strength when their personnel at whatever level are rece1v1ng training,

The fulfillment of police respon31b111t1es cenends upon the effectlve
use of manpower, To this end, all police agenc1es need plannlng assistance
on organizational and<procedura1 matters and access “to areavlde crime and
modus operandi analyses. Such plannlne tools are beyond the capa01ty of all

but the larger departments,

Other Concluslons

If crlminal'intelligence is defined as intelligence data regarding
organized crime, coordination on an areawide basis is necded and possible.
It 1s primarlly an lnfornatlon-gathering actlv1ty, and the data from many
Jurisdictlons usually must be coordinated to provmde userul information.,
Publlc 1nformat10n services should be coordlnated in metropolltan
areas. A practlcal example would be a coordlnated public information program

between a central city and its suburbso
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Each state should consider establishing a unit which would have
as its sole responsibility provision,of internai investigétion assistance

as required and the initistion of {investigations when necessary.

Cooxdination and Consolidation of Auxiliary Services

Flndlngs

The au3111ary services of records and communlcaticns, crime
laboratory services, and detention are the pollce responsibilities best
suited to coordination and consolidation on an areawide basis; and with
the possible exception of training, these are the services most often
performed jointly, Joint action is p0331b1e primarily because it involves
cooperation only on technical matters, in this, auxiliary services differ
51gn1flcantly from other pollce functlons, partlcularly field services,
Auxiliary services are costly, and resources beyond the competence of most
Jurlsdlctlons ere needed in order to perform them with any degree of
effectiveness. '

Auxiliary services make it p0531b1e for police agencies to fulfill

their basic responsibilities by dlSpatChlua personnel promptly, br1n01nn

to bear the information in records files in the solution of crlmes, and

studying ‘and analyzing the ohysxcal evldence pertlnent to a partlcular
investigation., Wany pOllCe agenc1es cannot adequately perform these
services alone, '

i One auxiliary service, detention, is not concerned with the ful-
mgillment of basic police responsibilities; consequently, it is not neces-

sary that each local police agency provide this particular service,

Primary Conclusions

The increased pooling of resources among police Jurlsdlctlons is
essential to the provision of effectlve records, communlcatlons, and
laboratory services, Certain records must be maintained, and certain

records services provided, on an areawide basis.
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Communications systems must be improved through interjurisdictional
contractual arrangements, coordination among radio systems,'and through
an increased role for the State as a coordinating agency.,

Crime 1aboratory services must be available to every police depart=
ment, With proper training, ‘the routine gathering of eVidence can be
performed on the local level, but expens1ve analytical services must be
provided by areas capable of supporting them, preferably by the state.
Often the resources of poorly operated laboratory facilities in close
proximity can be combined to establish one good facility.

Detention services, including temporary detention, should not be
a municipal police responsibility. All detention responsibilities should

rest with the county or, preferably, with the state.

Coordination and Consolidation of Selected Field Services

Findings

Field services are a controversial area for the implementation of
coordinated and consolidated police service, primarily because such
activities involve the fulfillment of basic police reSponSibilities that
involve direct contact with the public, OppOSition to the coordination
or consolidation of programs in police service is most apt to be con=
centrated in the area of field services,

Selected field services; among them criminal investigation, vice
and delinquency control, and special task force operations, require

speCialized training and manpower beyond the caoaCity of most Jurisdictions

to supply adequately. Criminal investigation and vice control tend to

be concerned primarily With criminals who most frequently operate areaWide,
rather than in a Single Jurisdiction. Control of delinouency requires
speCial legal knowledge and special task force operations can be
characterized as emergency Situations requiring large numbers of trained
personnel These selected field services lend themselves to performance

through coordinated or consolidated programs covering wide areas,
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Prlmarv Conclusions

Because criminal -nvestlgdtlon and vice control, particularly,
are concerned with a nlghly mobile criminal element and require significant
manpower inveciments, they are susceptible to areaw1de performanceh

Dellnquency control respons1b111t1es are the most local and 1east
susceptible of performance on a coordinated basis. Spec1a1 training and
legal skllls are essential, however, to successful programs, and conse-
quently ‘this aspect of delinquency control is susceptible of areawxde
developmenr. | - | |

Pollc1ng of special events is a proper actlvlty for coordinated
actlon, particu’arly through the use of mutual aid pacLs.> In some casee,
a statewide task force for this purpose could provide needed manpower
which would not be available to individual jurisdictions acting alome.

Other Conclusions

Special tactical units should be organized on an areawide basis
in order to be fully effectiﬁe. However tne continuing need l’l manpower,
as distinguished from manpower needs for the pollcing of pec1al events,
precludea the use of mutual aid agreemen*° for thelr establlshmeit. A

state or coun ty ‘police organlzation m1g1t prov1de such units.

Police Service and Jurisdictional Consolidation

Findings

Not every police department is capable of prov1d1ng needed stafr,
auxiliary, and selected field services; ‘nor is every local government
capable of prﬂv1d1ng a de31rable quallty of police services generally,
Many ‘local jurisdictions cannot provide acequate police protection unless
they receive as51stanxe from other jurisdiction ¥ and many jurisdictioms,
for one reason or another, cammot prov1de even basic patrol services,
These sitoetions call for the coordination or consolidation of effort and

services,

T
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A number of approaches have been used successfully in consolidating
police responsibilities., They include: ééﬁprehensive reorganization under
metropolitan~type governments; the use of subordinate service taxing
districts under a strong county governmﬂnt; intergovernmenial agreements;
and annexation by municipalities of fr inge areas. One additional approach,

the use of single-purpose special districts, has been utilized occasionally.

Primary Conclusions

Complehen81ve reorganization under a metropolxtan-type government
offers the best” pOSSibilltleS for unlfylng police services on an areawide
basis, but such reorganization is difficult to accomplish,

The provision of police service through use of subordinate service
taxing districts offers a viable means of achieving consolidation within
the existing framework of local govermment, especially through a county
policing agency operating under a county charter.

At present, consolidation is perhaps most easily achieved through
the usa of intergovernmental agreements or contracts., The prime advantages
are that permissive législatibﬁ is élready available, and that consolidation
can be accomplished without.appreciabiy disturbing existing governmental

structures,

Other Conclusgions

Annexation and poliée‘special districts are also tools which can

be used in achieving consolidation of police responsibilitiés. Both,

however, have serious limitations. Annexation cannot be used efiectlvely

when the centrdl city is laroely surxounded by other municipal corpohatlons,
a situation that frequently prevails., Special districte covering a large
territory may be created to provide police protection, thus eliminating
jurisdictional problems, However, this method involves the creation of a
81ngle~purpose local oovernment over wh1ch littie popular control can be

exercised
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Role of the State in Improving Loqal Police Service

Findings _
| States are becoming increasingly aware of the problems of local
_government,_including the problems common tobpoiice seryice. This |
awareness may be augmented as a résult of £he reapportionment of state
legislatures. Urban, and particularly suburban-influenced, legislatures
may demand that the states pay more attention to local police problems.
Although the unique characteristics of each area preclude the
design of a precise model for the role of the state, the states may be
forced to establish standards and requirements and provide a881stance
aimed at improving local police sérvice. State training legislation
provides a precedent for expanding the role of the state into other areas

of police service.

Primary Conclusions

States 1ncrea51ncly must establlsh standards and requlrements for
the conduct of local police service. The establlshment of such standards
will not endanger local control, | |

The provision of quality law enforcement through the coordination
and consolidation of services should be a primary goal of the states.
Planning for the accomplishment of this goal should not awaif requests
from 1oca1 Jurlsdlctlons. |

Grants-in-aid may be an effective tool for inducing local jurisdic-
tions to improve police service through coordinated and consolidated

efforts,

Other Conclusions

Stipulation that a jurisdiction must contéin so much area or
population in order to be able to provide certéin staff, auxiliary, or
field services, or total police service, are not likely to be accepted and
would be difficult to implement.

Indices, such as crime rates and clearance rates, are good indicators
of the level of police efficiency in particular communities, but must be
applied with recognition of their limitations in any general application.

Standards cannot be based on such indices.

e N s aE e =



ITI. OBSTACLES TO COORDINATION AND CONSOLIDATION

Law enforcement is regarded generally as one of the most"local

of all govermmental activities. Although’a ranking of these activities
on any type of local-areawide scale is subject to ériticism, the Advisory
Commission on Intergovernmental Relations concludes that law enforcement
is considered to be a highly local activity along with fire protection,
‘public education, and libraries; whereas health, urban renewal, parks and
recreation, transportation, and planning activities are among the least
local or most areawide in'nature.l/

Although the report of the Advisory Commission on Intergovernmental
Relations (ACIR) would seem to suggest that law enforcement is not a very
promising area in which to initiate coordination or consolidation, it
notes, nevertheless, that certain aspects of police services are very
amenable to larger-area handling. The Commission specifically cites staff
and auxiliary services and some specialized field activities such as vice
control and major crime investigation. ''Large ‘scale administration of

these activities is more effective since it is better equipped and staffed,

: 2
"and facilitates over-all planning and development of resources.”~/

The ensuing discussion will consider some of the obstacles to the
coordination and consolidation of law enforcement services on an areawide
basis-~legal, political, economic, and social--and offer suggestions for

lessening their impact.

l/Advisory Commission on Intergovernmental Relations, Performance
of Urban Functions: ‘Local and Areawide, 1963, pp. 9-23. See also John C.

Bollens and Henry J. Schmandt, The Metropolis: Its Pecpie, Politics and

Economic Life (New York: Harper & Row, 1965), p. 312,
z/l.lz.i_d" P“- 14, e s ,
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Legal Obstacles~-Constitutional and Statutofy .

v Unlike the United States Constitution, state constitutions
generally are very detailed and contain many provisions that are essen-
tially statuﬁory in nature. State constitutions also can be amended with

_trelative ease in comparison with the Federal Constitution. The distinc-
tion between a constitution as fundamental law, on the one hand, and
ordinary statute law, on the other, is not always clear cut.é/ In essence,
cbncern is directed at one and the same time (and often in the same docu-
ment) to constitutional and statutory matters when discussing legal
obstacles to intergovernmental cooperation, coordination, .or consolidation.

State constitutions have defined very carefully the powers dele-

gated to local governments, with the result that "local government is
fractionated and confusing. It is restricted territorially, financially,
in structure and persomnnel, and sometimes directly inm the functions

4/

authorized,'~—

Status of Municipal Government

The tradition of local self-government is strong in the United

States. Home rule for municipalities dates from the mid-1370's in Missouri

5/

and has now been adopted in some form by 28 states.= Its growth primarily

2/Paul G. Kauper, The State Constitution: Its Nature and Purpose.
Citizen Research Council of Michigan, Memorandum Number 202, 1961, p. 13.
The Book of States, 1966-67 (Chicago: Council of State Governments, 1966)
indicates that a total of 3,904 amendments have been made to 47 state
‘constitutions (iMichigan and Alaska conmstitutions have no amendments; data
are not available from North Carolina). Twenty-eight states have amended
their constitutions more than 30 times. This would seem to verify Kauper's
observations that there is no real reluctance to amend state constitutions.
(Data extracted from tables, pp. 10-13.)

4 . . X .
—/Adv1sory Commission on Intergovermmental Relations, State Consti-
tutional and Statutory Restrictions Upon Structural, Functional, and Per-

sonnel Powers of Local Govermment, 1962, p. 11; hereafter cited as Restrictions.

E/Charles S. Rhyne, Municipal Law (Washington, D. C.: WNational

Institute of Municipal Law Officers, 1957), Sec. 4-3. See note 11, p. 62,
for a complete listing of home-rule states including constitutional or
statutory references. It should be noted that not all authorities agree
on the same list of home-=rule states.

e N S A Gp R R Oy s 8 e A‘II“% oy (I S (D D O e
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represents an effort on the paft of municipalities to avoid the restric-
tions of special and général law legislation. The basic precept of home
rule is that municipalities be permitted to establish and amend their own
charters, within certain conétitutional and legislative limitations.

There are two basic types of mdnicipél home rule. Under the self-

‘executing form, home rule is granted directly by the state constitution

and requires no legislative impleﬁentafion. The second is the non-
self-executing type, which requires legislative implementation.

One view that doﬁinated early thinking about municipal government

~was that home rule was an "inherent right," and some early court decisions

6/

alluded to this "right."=' In fact, home rule is not a right but a privilege

granted by the state to be exercised within certain specified limits. This
is not a denial of democratic governmenﬁ but rather a fgéogﬁition that the
state has created municipal governmenté.and éllowéd them to exercise cer-

tain powers on behalf of the state and the municipality without day-to-day

direct control., The current legal principle governing municipal govern-

7/

ment was expressed by Judge John F. Dillon some years ago:—

.1t is a general and undisputed proposition of law that.
a mun1C1pa1 corporation possesses and can exercise the
following powers, and no others: First, those granted
in express words; second, those necessarily ox fairly
implied in or incident to the powers expressly granted;
third, those essential to the accomplishment of thé
dgclared objects and purposes of the corporation--not
simply convenient, but indispensable. Any fair,
reasonable, substantial doubt concerning the existence
of power is resolved by the courts against the corpora-
tion and the power is denied.

A municipal corporation is a public corporation that can be re-
garded as a subordinate branch of state government and as an 1nstrumenta11ty

of state administration, with certain delegated powers. to be exerc1sed

8/ People Vi Hurlout 24 MiCh. 44 (1871) Justice Thomas M. Cooley
said, o5 s local government is a matter of absolute rlght and the state
cannot take it away."

l/Comm.entar:.es on the Law of Municipal nggorat;one, flfth ed.

(Boston: Littlej Brown and Co., 1911), Vol. 1, Sec. 237,
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primarily for local purposes. The essential and dietinguishing eharac—
teristic of a mun1c1pa11ty is its du Lity of purpose, namely: (1) to
assist in the government of the state as an agent or arm of the state and
(7) to reOulaee and admlnlster the local affalrs of the lntorpora ~ed area
for the benefit of the loczl community. 8

A municipal corporatlon performs certain services for the beneflt
of the people living within the corporate bOanarles. These serylces are
‘generally limited to thevcorperate bouﬁdatiee by two relsted rules of legal
interpretation. The first is the general rule that a municipal corpora-
tion's power ceases at the municipal boundaries and cannot, without specific
: leglslatlve authority, be exercised beyond them, The seccend is that two
1awfu11y organized public cr municipal corporatlons cannot have jurisdic-
tion and control at one time over the same population and territory for
4tbe exercise of like powers. These two_well-settled legal interpfetations
prevent municipalities, without speéific state authorization, from per-
forming governmental acts in concert or froﬁ contracting for their per-
formance. o . |

An opinion of the attorney general of the State of Washington

typifies this 1ega1=poslt10n.2/

When asked 1f a city could contract with
a county for law enforcement seérvices, he stated that it was not possible
because of lack of an exprese.grant of pbﬁer. "1f there is‘a deubt as
to whether the power is lacking, it must be denied."

Home rule, zs such, cannot be considered a legal obstacle to inter-
governmental cooperation, but it is a political obstacle. A typical
example of the political obstacles generated bybthe concept of home rule

can be found in the reactioms to recent legislative proposals in the State

- of Michigan. A number of billsintroduced in the legislature were viewed

§/Rbyne, op._cit., Sec. 1-2. See also, Eugene McQuillin, The
Law of Municipal Corporations “(Chicago: Callaghan and Co., third edition,
1949), Vol. 1, Sec. 2.07-2.09. A municipal corporation does not include
counties, townships (unless so designated by statute), or special dis-
tricts. These units of government are more appropriately called quasi-
municipal corporations. .

2/Attorney s General of ashington Opinion 65-66, No. 28, July 26,

1965,
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by the M1ch1gan Municipal League (the association of Michigan mun1c1palities)
as an 1ntru31on by the state into the prerogatlves of home-rule municipali-
tles.lgl No oné questioned the right of the legislature to pass legislation
affecting home rule; the questionjnas, rather, a political one. The
posltlon of the League was that any legislation 1ntroduc1ng further controls
by the state over municipal government is inimical to home rule.

Legislative proposals designed to establish statewide criteria for
law enforcement activities w111 meet opp051tion from home-rule advocates,
not because the state does not have the power to enact such legislation,
but rather because it would be an 1nfr1ngement of home rule. Home -rule
advocates probably would not object to permissive leglslatron authorizing
interlocal agreements for law enforcement on a voluntary basis. They
would, however, probably resist any move to establish statewide mandatory

training requ1rements for police offlcers, for example.

Status of County Government

Three aspects of current county government have an effect upon
1aw enforcement service provided by count1es. These are the traditional
structure of county government the role of the sheriff, and the emerging
trend of county home rule. '

Traditional County. Counties are:quasi-municipal corporations

organized as subordinate agencies of the{state government to aid in the
administration of state affalrs, w1th such powers and functions as the law
prescribes. Counties are dlstingulshed from mun1c1pa11t1es because they
are created for the benefit of the state and not for the advantage and

11/

convenience of the people within their boundaries.=—

lQ/Robert E. Fryer, "1966 Leglslatlve Report " 39 Michigan Municipal

Review 172 (1966).

li/Rhyne, op._cit., Sec. 1-4. McQuillin, op. cit., Sec. 2.46. See
also Commissioners of Hamilton County v. Mighels, 7 Ohio St. 109 (1857),
which is a significant court dec131on 1dent1ry1ng the role of counties by
a state court, g '
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In most 1nstance5, the stﬂte exerc1ses greater control over
counties than over munlcrnalltleo becaase countles prlmarlly are performlng
respon51b111t1es delegated to them by the state,wheteas municipalities
usually are performlng servzces for their residents, who requested that a
corporation be created to. prov1ae certaln types of services that the county
was not prov1d1ng. .

The dlstlnctlon between countles and munic1pallt1es becones more
clear when it is noted that "the 01ty,1s what the legislature chooses to
make it sub ject to certain constitutional limitations, but the county is
what the constitution makes it and the 1eglslature 1s limited to deallng
w1th the oraanlzatlon written into the constltutlon. lg/ Thus, countles
are controlled by the state constltutlon,whereas munlclpalltles are
controlled more directly by the state 1e01slature.

Throughout the United States,countles almost always have the same
fundamental structure, based upon detailed const1tut10na1 provisions calllng
for the frequent electlon of a large number of department heads, each '
w1th spec1f1ed dutles and 1ndependent authorlty Most state constitutions
prov1de that all county governments in the state have the same organization,
severely restrict the chenging of'bounderies; limit the types of service
that can be offered at the county level, restrict tax1ng authorlty, and
establlsh low debt 1im1tat10ns and other restrlctlons. The governing body
of most counties, wh1ch usually consists of three to flve members, has both
legislative and administrative respons1b111tres. There is seldom a single
county executive with_over-all responsibilitj for county‘governmental
activities. | ' ‘ “ - 7

Office of Sheriff. The county'sheriff is an anomaly in the law

enforcement field im the United States. No other law erforcement official

is so carefully provided for by constitution and statute as is the sheriff;

12/John M. Winters, State Constitutional Limitations on Solutions
of Metropolitan Area Problems (Ann Arbor: University of Michigan Law,
School Legislative Research Center, 1961), p. 47.

(Gl
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no other law enforcement official is saddled with so many nonpollce duties;
and none has been accused of such lack of profe551onallsm. '

It is not uncommon to find sheriffs performing law enforceméﬁt
functions, maintaining custody of prisoners, serving civil papers and
otherwise acting on behalf of the courts, coliecting taxes, operating dog
pounds, and performing many other duties not directly related to basic
police service. The sheriff is usually an elected official with short
tenure and operates a department staffed with patronage employees who also
have short-term tenure, _

Every state except Alaska and Hawaii has provided in its constitu-
tion for the office of county sheriff. The constitutions of‘22 stafes
provide for the election of sheriffs; 25 states provide by law for the
election of sheriffs; and Rhode Island profides by law that sheriffs be
appointed by the governdr. ‘This follows the strong tradition throughout
the United States of electiﬁg céunty department heads, each with»independent
éphéres of'responsibility. ' N

With few exceptions, sfate constitutions do not mentiqﬁ or &efine
the.sheriff's duties and responsibilities. When a constitution creates an
office without specifying its duties, the courts have generally assﬁmed
that the framers intended the officé to embody all of the common law and
statutory functions thét'existed in relation to that office at the time
the constitution was adopted. Under this view, duties may be added by
statute but none can be rembved. Courts comncerned with preserv1ng the
traditional structure of local goverument tend to adopt thlS line of

13
reasoning .~ / Lav enforcement tradltlonally has been c0151aerea 2 common

“law duty of the sheriff.

An opposing legal theory holds that ﬁhe mention of the officevof

sheriff does not imply that the attributes and functions of the office, as

_they existed at the time of adoption of the constitution, are rendered

13/For a detailed discussion of the general character of the office
of sheriff; including signlflcant court case citations, see: Mex A. Pock,
Consolldatlng Police Functions in Metropolitan Areas (Ann Arbor: Unlver51ty

of Michigan Law School Legislative Research Center, 1962), pp. 6-15.
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immune to change by the legislature. A similar view-has been adopted by
some courts in interpreting state constitutions which contain provisions
that the duties of the sheriff be prescribed by law.

On occasion, provisions of state constitutions place unusnal -

. limitations upon the activities of sheriffs. 1In Texeas, the attorney'v
general has ruled that incorporated municipalities could not contract

for police services from a sheriff because such a contract would be in
conflict with the state constitutional resuirement prohibiting dual office
holding by certain civil officialsglé/ The sheriff under a contract
program would become, in fact, the police chief of the contracting
municipality, »

Although the constitutional status of sheriffs and their relation-
ships to the changing needs of the office are not well settled in law, it
is apparent that fundamental changes in the office to permit various types
of experimentation may necessitaté changes in state constitutions. 1In the
words of Max Pock, ". . . to constitute the county in its present form
as a metropolitan police unit would at best be difficult and at worst
unconstitutional.“lé/

Changes in the status and structure of county government hold
some promise in reconstituting the office of sheriff. For example,
Multnomah County (Portland), Oregon, recently adopted a county home rule

16/ which calls for the abolish-~

charter to go into effect on January 1, 1967,
ment of the office of elected sheriff and the appointment of a director of

public safety responsible to the ‘county executive. Civil functions performed
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lished department of judicial administration, and tax collection functions

, ) 17/ .
will be transferred to the new department of finance.,~ - In brief, the new

l-é/A'-:torney"sv(;c’enex:‘al of Texas Opinioﬁ, No. C~661, April 15, 1966.

li/Pock op. cit., p. 15.

lé/A vote to repeal the charter, adopted May 24, 1966, will be
held on November &, 1966.

1”Wultnomah County Charter, Sec. 6.20-6.40.

!
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director of public safety assumes law enforcement responsibilities of the
former sheriff,‘pius-detention operations. .

The Metropolitan Government of Nashville-and Davidson County,
Tennessee, illustrates another development. With the merger of the city
and the county, the position of ‘sheriff was retained, but the duties and
responsibilities .of the office were materially altered. A metropolitan
police force was established, headed by a chief of police responsible to
the mayor, to handle.law enforcement duties within the city and the county.

The sheriff, st111 an elected official, is no longer ‘the "principal con-

_servator of peace" within the county,” that function hav1ng been transferred

to the metropolitan chief of police. Instead, the duties of the sheriff
are confined to control of the county jail and custody of prisoners and
the usual responsibilities for civil processes.l§/

Changes in the office of the sheriff of Los Angeles County represent
still another approach. The sheriff remains anlelected department head
who retains the traditional functions of proyiding police service, maintain-
ing custody facilities, and'serving civil papers. However, under a county
home Tule charter and perm1851ve state 1eglslatlon authorlzlng 1nterloca1
agreements, the sherlff prov1des complete law enforcement serv1ces "to 29
mun1c1pa11t1es in a program of functlonal consolldatlon. The sherlff an
elected off1cia1 has 1 exempt appointment; the remaining 5 000 employees
are all under c1v11 service. The Los Angeles County Sheriff's Department
enjoys an excellent reputation for profe351ona1 serv1ce--even thouOh main-
taining a semblance of a tradltlonal sherlff's department. "

Enabllng legislation authorizing 1nterloca1 contractual agreements
may be necessary to meet the problem of dual offlce holdlng and, in some
cases as in Texas, a constitutional chanae may be requ*red The Michigan
Constitution contains a provision (Art. VIII, Sec. 28, Clause 2) that

permits this type of arrangement:

l§[MetropoIitan Government Charter for Nashville an@ Davidson
County, Art., 8, Chapter:2, Sec., 3.,201-3.210; Art. 16, Sec. 15.05.
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Any other provisions of this constitution not-
withstanding, an officer or employee of the
state or any 'such unit of government or sub-
division or agency thereof xcept members

of the legislature, may serve on or with any
governmental body established for the pur-
poses set forth in this section [intergovern-
mental cooperation and joint administration
of functions] and shall not be required to
relinquish his office or employment by reason
of such service.

Development of County Home Rule.> 01d concepts regarding the functions

of county government are undergoing some change. There are several combined
c1ty and county governments which operate prlmarlly as cities, 1nc1ud1ng
San Francisco and Denver; one metropolitan oovernment which operates
prlmarlly as a city, the Metropolltan Government of Nashville and Davidson
County, and several city governments vhich exerc1se some county respon51-
b111t1es, including Philadelphia ana New York.lg/
There is also a trend toward the oevelopment of county home rule.
Patterned after mun1c1pa1 experlences, several states now allow counties
to write their own charters--amon0 them Callfornla, Maryland, chhlgan,
New York, North Carolina, and Oregon. Several other states allow county
home rule on selected bases, including Florida, Pennsylvanla, and Tennessee.
The main shortcoming of some of the prov1s10ns for county home
rule is that they really do not give counties as much freedom for action
as is usually granted to mun1c1pa11t1es. The Michigan situation provides
some insights into the problem of changing the role of the county to that
of a local government. The State Constitution es sta b11shes the principle
of county home rule and authorlzes the 1eg1s1ature to implement the provi-

2
sion through general 1aw.—9/ Followrng several years of dlscus51on, the

19/U S. Department of Commerce, Bureau of the Census, Governing
Boards of County Governments, State and Local Government Special Studies
Number 49 (Washingtom, D. C.: Govermment Printing Office, 1965), pp- 2-5.

2

;Q/Michigan State Constitution (1964), Arc. VII, Sec. 2, "Any county
may frame, adopt, amend or repeal a county charter in a manner and with
powers and limitations to be provided by general law . . . ."
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21/

legislature adopted a home-rule measure in 1966,—~but it does not permit
the residents of a county to fully redesign the traditional structure of
eounty government, The act requires that all existing constitutional’
offices, including that of sheriff, be continued. A significant change

is that a single, elected county executive is required. Also, internal re-
organization of some statutory boards and commissions by the county com-
missioners is permitted.

Povers of home-rule charter counties are circumscribed to avoia
conflicts between counties and the municipalities within them. New powers
may not be exercised within a municipality without its consent, and the
cost of a service rendered must be charged to the specific area benefited
until it is performed on a countywide basis. Thus, possible infringements
on municipal prerogatives by charter counties have been carefully guarded
against. County home rule in Michigan would appear to be home rule in
name only, with the traditional structure of county government largely
preserved and the powers of the eounty carefully prescribed to avoid
conflicts with municipalities.

Don Hummel, former mayor of Tucson, Arizona, and presen:tly an
assistant secretary of the U. $S. Department of Housing and Urban Develop-
ment, has succinetly summarized the prevailing municipal point of view
regarding the expansion of county services. Speaking against an Advisory
Commission on Intergovernmental Relations'recommendation to give all
functional powers not expressly reserved, pre-empted, or restricted by
the state to cities and counties, he said, "The city as the historical

nd basic unit of government designed to provide urban type service should
be the logical recipient of this grant of power. The county as a division
of state government designed to provide rural: ‘type service should not be

reconstituted to compete for urban service respon31b111t1es.' Hummel -

" further noted that making county’ government a competitor of city government

22
would aggravate rather than 1mprove 1nteraovernmenta1 relations.—~ /

.

—2-1-/Pub1ic Act 293 of 1966.
22/

=='Restrictions. See footnotes pp. 63, 72, 73 for Don Hummel's com-

ments in dissenting to cértain recommendations made by the Advisory Com-

mission on Intergovernmental Relations of which he was a member. - -
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If a county is to perforﬁ urban-type services,‘even in uniﬁéorporated
areas, it must be equipped with ihcfeéééd powers, means of self-determina-
tion, édequate.financial resoufces, and a flexible internal structure.gg/
The county home=~rule proviéidn in Michigan does not meet these specifica-
tions adequately. Although the powers of counties are increased, it is
apparent that their basic structure remains the same;‘ The several modifi-
cations in their status are ﬁot enough to overcome the traditional situa-
tion of the county as essentially an administrative unit of the state.

The current general pattern of couﬁty government is ill-suited
to provide'urban-type services. Counties that are essentially administra-
tive units for ﬁheperformance of state functions cannot ‘bé major providers
of local services. Changes such as have occurred in populous Los Angeles
County have been made possible by giving counties greater flexibility in
organizing their own affairs. Home rule is essential to the further
development of counties. The county, to participéte more fully in the

performance of urban services, needs the legal status of a municipality.

Metropolitan Areas and Intergovernmental Relations

A crucial question facing each governmental jurisdiction in a
metropolitan area is what can be done to solve the problems that are
areawide. Common problems suggest a joint or coordinated program.

In discussing ways to resolve metropolitan area problems, the
question of the prerogatives of home rule is oftén raised. It may be
argued, however, that the principle of home rule was not meant to apply
" when problems. have expanded significantly beyond the boundaries of a

.. . 24 . K . . s
mun1c1pa11ty.—-/ Court decisions in New York and Michigan, two states

g-:y“'The Urban County: A Study of New Approaches to Local Govern-
ment in Metropolitan Areas," Harvard Law Review, Vol. 73:526, pp. 528-582.
Gladys S. Kammerer, County Home Rule, Civic Information Series No. 34
(Gainesvillé: Public Administration Clearing Service, University of Florida,
1959), pp. 16-17. '

gﬁ/William Martin, “Metropolitan Regionalism: Legal and Consti-
tutional Problems," 105 University of Pennsylvania Law Review, pp. 592-593
(1957). ‘ : :

s e
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with strong . home-rule traditions, tend. to . support this view. The New

York Court of Appeals has 1e1d ti“t when a c1ty ¢annot ‘handle a specific
problem (in Lhis casé, an 1nadequa*° seweoe dlsposel system that endangered
the health of re31dents in several,aoJacent communlftes), the state may
step in and rectlfy the situatlon.2§/ The Michigan Supreme Court has

ruled that hlghWays are’ a sratew1de concern, and that home-rule preroga-
tives do not prevall if propertv within the municipality is required for
highway purposes.?e/ It would be presumptuous to predlct what a court would
say regarding law enforcement act1v1t1es, but 1n other areas of public
safety and in matters re1at1ng to publlc health, court decisions have

held that home-rule prerogatives do not prevail over the greater public

need.. The srillover needs in matters of. law erforcement suggest that.

the courts might follow this line of reasoning when confronted with
s1milar 1ssues in this area.

An ana1y51s of the role of municipal home rule in a metropolitan
area suggests that, in the long run, a multiplicity of local governments
may be a contributing factor to the loss of local control over local ; .-’
problems. When a problem is local to an entire region, and is not confined
to a single municipality, it demands an areawide solution and, feziling this,
may bring action from a higher level of governmentnzz/ Local jurisdiections,
therefore, need to work in concert on problems where individual action is
not sufficient, '

The National League of.Qities (an association of state municipal
leagues and direct-member cities with over 50,000 population) recognizes

this situation in its 1965 official policy statement regarding home-~rule

“/

> — .
;E/Robertson v. Zimmerman, 263 N.Y. 52, 196 N.E. 740 (1935).

gé/C1Lyfof Dearborn v, Michigan Turnpike. Authority, 344 Mich. 37,
73 N.W. 2d 544 (1955).

gz/W1nters, op.'cit.,'151.

ﬁ
Z-/Natlonal League of Cities, Natlonal Mun1c1pa1 Pollcy. Adopted
at the 42nd. Annual Congress of Cities, July 24-28,1965, Sec. 13-5.
(Emphasis added .)
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e « . Home rule conceived solely as isolation from
outside releccionships-is a self-defcating anomaly.
An essential ingredient of successful home rule is
a recognition of interdependence among levels and
units of government as the key to continued strength
and vitali:y in local government. Irnterd:pendence
implies operating relationships among units and
levels of government of such kind that the re-
sources of total government are marshalled and
brought to bear effectively on the problems of
localities, metropolitan areas and regions. In
this sense home rule privilege obligates local
units of government to a practice of collective
cooperative and coordinated responsibility . . . .

Law enforcement is one of the problem areas where cooperation is
needed. The more prosaic governmental services (e.g., water distriputlon
and garbage disposal) frequently have be2n provided on a regional baslo;
but only Los Angeles County, Nashville-Davidson County, and one>or two
other large urbanized areas have made attempts to coordinate or consolioate
law enforcement services. There are also some rural ccnmunltles like
Prairie du Sac and Sauk’ Clty, Wlscon31n (total populatlon 3,200), Wthh

“‘have consolidated ‘their law enforcement services, but this is still a rare

* "‘occurrence. The prlme reason for lack of cooperatlve actlon is the value

" each government places upon having lts'own law enforcement agency. It rs
‘ot so much the argument "£or home rule, ‘as opponents to coordlnated or
consolidated law enforcement agencies w0uld have one believe, as the

desire for control over pollce act1v1t1es.'

Joint Exercise of Powers

The augmenting of coordination and conscolidation of servicea betWeen
or among governmental jurisdictions may be accomplished through intergovern-
mental agreements., Such agreements open the way to joint efforts and to
transfers of responsibilities:for the performance of governmental functions.

Objections to Intergovernmental Agreements. It may be argued that

intergovernmental agreements tend to impede more comprehensive reorganiza-

tion by ameliorating current dissatisfaction with a particular condition

which in the long run could be dealt with more effectively through governmantal
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. : 29 : o '
reorganization.——/ It is difficult to counter the argument that compre-

hensive reorganization is the morefiogical solution to providing better,
more efficient local government. It is incﬁmbentvupon'governments, however,
to provide the best possible services within the legal and political frame~
works in which they operate. A érovision most Eommohly found, and the one
which will offer the fewest poiitical obstaclés, is a joint exercise of
powers act. Comprehensive reofganization, albeit a desirable goal, is
generally not a realistic one for meeting immediate probiems.

Counties and municipalities as legal creatures of the state have
limited powers, even under home-rule provisions. Express statutory authority
is therefore necessary for functional consolidation or joint action through
intergovernmantal contracts. More than half of the states have'néw adopted
legislation vwhich permits intergovernmental contractual reiationships.
Unfortunately, however, most of these enabling acts relate only to the
particular requirements of a particular area and have been enacted to meet
a specific need as it arose, Consequently, a number of states have many
uncoordinated statutes pertaining to spécific problems and areas. Critics
are correct in identifying this type of interjurisdictional authorization
as s*op gap solutions that do not go to the ba,ic question of governmental
reorganlzatlon, '

California Joint Powers Act. A notable exception to this pattern

is found in California, which has adopted broad joint powers legislatidn.
The Joint Exercise of Powers Actég/allows any designated public agency—
to exercise any power common to the contracting parties, even though:one

or more of the contfacting'parties may be located outside of the state.

29/.

— For a more complete discussion of the objections to.interlocal
agreements see: Advisory Commissionson’ ‘Intergovernmental Relations,
Alternative Approaches to Governmental Reorganization in the Metropolitan

Areas, 1962, pp. 29-32.

éQ/Government Code, Section 6500—6513 as amended by Chapter 990, 1943.

él/The broad concept of a public agency in this act includes the

federal government or any federal deparitment or agency, the State of California,
an adjoining state or any state department or agency, a county, .city, public

- corporation, or public district of California or any adjoining state.
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This act is as brief as it is broad in scope and serves as one of the most
effective vehicles for interlocal cooperation 1n the United States.

Early in this century, Los Angeles County entered into contractual
arrangements with a few cities located within the county to'aséume tax
assessment and collection responsibilities for them. Questions were raised
abont the legal status of the contract program and, in an effort to
legitimatize what was already an accomplished fact, the state‘legislature
proposed a constitutional amendment sanctioning the relationship, which
was adopted in 1914. The amendment anthorized'the legislature to provide
by general law for the 1ntergovernmental agreements, "and the Joint Powers
Act of 1921 was the result of this action. The act nas redesigned in its
current form in 1964 to meet certain criticisms.

Among the features of the California act are provxsions that (1)
allow the continuance of priv11eges and immunlties, workmen's compensation,
and other benefits of employees when engaged in the performance of any of
their functions extraterritorially, (2) allow contracting parties to use
public funds, supplies, and equipment 1n carrying out a joint activity;
and (3) enable the participating Jurlsdictions to estaolish a separate
agency to administer or operate a joint program, including such specified
powers as the right to enter into contracts, employ personnel, acquire,
construct, maintain, manage, or operate buiidings, and related powers and
activities.

, An act of the scope of the California Joint Exercise of Powers
Act permits intergovernmental agreements for nearly any type of activity.
The Association of Bay Area Governments (ABAG), a council of governments
providing an areawide forum for discussion of common problems encompassing
a nine-county area around San Francisco Bay, was formed under the aegis
of this act, and contract programs for services by a number of California

32/

counties to other jurisdictions fall within its scope.~™

32/
Plan was formed in Los Angeles County 1s the State Constitution (Art. XL,

Sec., 7.5), which authorizes charter counties to provide contract services
if so stated in the Charter. No one questions the fact, however, that the

Joint Exercise of Powers Act encompasses the contract services program, See:

Jack M, Mereham, '"Legal Machinery for Providing Services," Proceedings,

6th Biennial County Institute, County Supervisor's Association of California,

1963, p. 7. See Chapter VI for a complete discussion of this program,

Interestingly, the legal authority upon which the so-called Lakewood

‘i R O TR S S a am =Ee
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The implications of this act for law enforcement are considerable,
and several programs have been worked out under it. A prime example is
the Police Information Network (PIN) operated by Alameda County for city
and county governments in the San Francisco Bay Areaeéé/ Alameda County
provides.a police records center for county and municipal governments in
the Bay Area which eventually will house all warrants and other police
records on a regional basis. Similar programs for other regions of the
state are being studied. Other pCSsibilities under the act would be the
joint operation by the state, counties, and municipalities of detention
facilities, crime laboratories, training schools,-and related programs.

Other Joint Powers Acts. Unfortunately, the joint powers legislation

of other states generally is not so broad as thzt of California. Connecticut,
for example, has legislation on interlocal agreemerts that permits certain
types of joint action by public agencies, but the concept of a public agency
is not so broad as that of California, and areas for agreements are also
limited.éi/ In the law enforcement field; only radio communication systems
can be operated under interlocal agreements.

Tennessee authorizes an unrestricted range of interlocal agreements
but limits them geographically; only contiguous counties and municipali-
ties within the same county may enter into agreements to provide for the
joint operation of functions and servicesagil

Enabling legislation for interlocal agreements that: is restrictive
in nature is not an effective means of fostering interlocal cooperationm,

Broad and all-encompassing legislation is needed.

gé/The PIN program is discussed in greater detail in Chapter IV,

éé/Connectlcut Code, Chap. 105, Sec. 7- 339a-Sec. 7-3391. . Public
agency as used in the Connecticut law means only city, towns, boroughs,
fire . districts, school districts, improvément districts, or district cor~
porations of the State of Conmecticut and any local governmental unit, sub-
division, or a special district of another state. The definition of a pub-
lic agency differs from that of California in that the state's (or adJoining
states' departments or agencies are not included,

2-EL/Tennessee Céde Annotated Sec. 5-113-5- 114.




The Council of State Governments proposed a model interlocal or

joint exercise of powers act in its Suggested State Legislation Program

for 1957. (A complete copy of the model act can be found in Appendix A.)
This model suggests provisions for states that wish to initiate legisla-
tion or tevise existihg acts. Under the model, a state will authorize
joint or cooperative activities on a generél basis, which allows the local
governmental units to decide what functith'fhey wish to contract for or
perform in concert. The act does not suggest that new powers be granted
to localities but encompasses only existing powers. The model act would
also permit agreements between jurisdictions located in more than one
state. Most existing legislation does not provideAfor agreements across
‘state lines, but patterns of population frequertly would make such agree-A
ments advaniageous. ' A

"It is recommended that an act similar in scope and content to the
model act be adopted by all states to further intergovernmental activities.
At present, at least six states (Indiana, Kentucky, Maine, Nebraska, Utah,
and Virginia) have adopted the model act in substance. The California
Joint Exercise of Powers Act is even more permissive than the model act.

Interlocal Agreements Across State Lines.” A question has been raised

whether states can authorize agfeemeﬁts for interlocal cooperation across
state lines because they are assumed by.éome to be interstate agreements

or compacts requiring consent of the Unitéd States Congress under the Federal
Constitution.v While this question has not been settled through court
decisions, it may be argued that because the powefs exercised by local
governments are under jurisdiction of the states, not the federal govern-
ment, it is within their power to authorize interstate cooperation at the
local level.éé/ Because some legal doubt stillvexists, ho@é§er, it seems
appropriate that the Advisory Commission on Intergovernmental Relations

review the problem and make appropriate suggestions to clarify these questions.

36/

='John M. Winters, Interstate Metropolitan Areas (Ann Arbor:
University of Michigan Law School Legislative Research Center, 1962), pp. 85-95.
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TITTRODUCTION

Nearly every critic of local government in recent years has
p01nted with alarm to the ptollteratlon of local 0ovemmental Jurlsdlctlons
especially in metropolitan areau. The desire for local selx wovernment no
doubt accounts for the zealous development and protectlon of nunierous local
units--even when larger, more cohesive units would seem to be a loglcal
solutlon to metropolltan area problems. '

Going hand in hand with the large number of local governments is
the apparent need each communlty feels to maintain its own 1aw enforcement
prograrm. Commentlng on this situat: on, Professor Gordon E, Mzsner sgys,
"Despite g 0ss chanoes in other facets of our society, the basxc otganlza-
tional structure of law enforcement has remained relatlvely unchanoed since
the turn of the century. Continuing, Misner notes that reoardless of size,
location in relation to other units of general local oovernment, or
financial resources, each local governmental unit is deemed 'capable ‘of

1/t
administering basic law enforcement within its own Jurisdlctlon. =/

1/”Recent Developments in the Metropolltan Law Enforcement," 50
Journal of Criminal Law, Criminology, and Police Science 497
(1960).

There were 91,236 governmental units in the United States at the
beginning of 1962: 56,507 local governments; 34,678 school districts;

50 state governments; and 1 federal government. A further breakdown shows
3,043 counties, 17,977 municipalities, 17,144 tOWﬂShlp governments, and
18 323 special distrlcts. '0f additional interest is that, although the
total number of local governments has been reduced in recent years, the
reduction has occurred only through the elimination of school districts,
Nonschool special districts and municipalities have actually increased in
number. [Source: Municipal Year Book, 1966 (Chicago: International City
Managers' Association, 1966), p. 11.] It has been estimated that there
are 40,000 law enforcement agencies im -the United States: 50 federal
agencxes~ 200 state agencies; 3,050 county agencies; and 36,700 mun1c1pa1
and township agencies, [Source- A.G., Germann, Frank'D, Day, and

Robert R, J. Gallati, Introduction to Lay Enforcement (Springfield,
Illinois: Charles ‘C. Thomas, 1966), p. 153.]




‘ Colonel E, Wilscn Purdy, former Commissioner of the Pennsylvania
State Police, points to the web of.oneriapping police jurisdictions and
vague police powers which'hamper tne law enforcement officer in his day-
to-day activ1ties and concluaes, ", .l. is it no wonder that many law
enforcement agenc1es find nemselves on a treadmill with no progress being
made to meet their increasrng reeponsibllities. 2/

These comments point to a fundamental problem confronting law
enforcement today—-fragmented crime rerression efforts resulting from the
large numbe“ of uncoordinated local governments and law enforcement agencies,
It is not uncommon to find police units working at cross purposes in trying
to solve the same or 31mi1ar crimes, Although law enforcement officials
speak of grest cooperation among agencies, the reference is‘often simply
to a lack of conflict. There is, in fact, little cooperation on other than
an informal basis, not a very effectlve means of meeting current needs.

Formal cooperation or consolidation is an essential ingredient in
improving the quality of law enforcement. Crime is not confined within
artificially created politicai boundaries but, rather, extends throughout
the larger community, A Workabie programvof formal cooperation or consolida-
tion for law enforcement services within a "common community of interests"
(as community is defined in English common law) is the desired goal for

improving the quality of law enforcement at the local level

Definition of Terms

Briefly tated the conéern'of_this study.is "an analysis of the

problems of local police administration and the potential of coordination
or consolidation of services as an aid to the repression of crime."—/ To

2/”The State_Police: The Attempt<to Eliminate Overlapping and
Duplication of Effort and Promote Efficiency,"” Remarks .made at 2nd Annual
Southern Institute of Law Enforcement, September 25, 1964, mimeo., p. 3.

3 ' A . . "

—/As the concern of this study is with police functions normally
associated with the repression of crime, attention will not focus on police
activities related to traffic law enforcement.

- s e
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Political Obstacles
Political obstacles to the coordination or consolidation of law
enforcement serv1ces are many and wide- ran01n The fear of a police state

is one; othenslnclude political representatlon and 1nf1uence, the status

of the elected sheriff, and municipal home rule.

Fear of a Police State

- Emotion-laden arguments about the dangers of a police state are
frequently enconntered in discussions of coordinating on;consolidating
law enforcement services. A typical argument is that centralization of -
police services represents a danger to democratic self-goVernment, leading
ultimately to dictatorship and tyranny.

A telling argument against the assumption that coordination or

consolidation of law enforcement services leads to tyfanny can be found in

37/

the Finel Report of the Royal Commission on the Police of Great Britain,—

The Report stetes that in a democratic society arguments regarding the
fear of a pollce state rest upon fallac1ous assumptions. "The proper

criterlon 1s whether the pollce are answerable to the law and ultlmately,

38/

to a democratlcally elected Parllament." The argument continuesi®
-It is here, in our view that the distinction .is to
be found between a free and totalitarian state. In
the countries to which the tefm police state is ap-
plied. opprobriously, police power is controlled by

_ the government; but they are so called not because
the police are nationally organised, but®because
the government acknowledges no accountability to a
democratically elected Parliament, and the citizen
cannot rely on the courts to protect him. 'Thus in
such countries the foundations upon which British
liberty rests do not exist.,

37/(London' Her MaJesty s Stationary Office 1962.) See especially
Seco 118-151 which discusses the concept of natlonal and local pollce serv-

ices in Great Britain., -

38/Ib1d., Section 135."
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The ties between the United States and the British legal systems
are indisputable. The two countries share a heritage of common law, re-
enforced through constitutioﬁal énd statutory law, that is protected
zealously by the courts. The observations of the Royal Commission on the
Police, therefore, are as applicable to the United States as to Great
Britain,

The United States Supreme Court in its landmark decigions, Escobedo
v. Illinois 378 U. S. 478 (1964) and Miranda v. Arizona 86 S. Ct. 1602 (1966),

makes it clear that the court will not permit any semblance of the police

state. A democratic government, whether centralized or decentralized,

rests upon the rule of law, not the rule of men.

Relinquishment of Responsibility

Another argument made against coordinating or consolidating law
enforcement services is that no government should allow another to assume
respdhsibilities it will not undertake itself, Criminal activities, how-
ever, are not confined within political boundaries, but spill over into
other governmental jurisdictions, and single jurisdictioms, therefore,
cannot adequately repress them. The objection that no government should
allow another government to provide a service that it cannot itself provide
fails to acknowledge the fact that not every governmental jurisdiction is
financially or otherwise capable of providing comprehensive services.

Governmeﬁtsihave a\basic fesponsibility'to provide needed services

for their constituents. If it is beyond the ability of an individual

jurisdiction to provide adequate basic services, there are three alternatives:
q s

(1) abolish the jurisdiction and make some other jurisdiction responsible
for the services; (2) continue inadequate services; (3) seek, through joint
action, to meet its local responsibilities more adequately. The first
choice usually.is not feasible politically. The second choice invites an
increase in criminal activity and direct action by a higher level of govern-
ment to protect the public security. The best alternative is the third,

the initiation of joint programs with othgr governmental'jurisdictions.

Such action is not a rejection or relinquishment of responsibilities but,
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rather, the recognition that certain problems requ1re resources beyond

the capacity of a particular jurlsdictlon°

Lessening the Authority of Local Police

It is sometimes afgued that the authority of the local police
department is lessened if the local governmént acknowledges deficiencies
within the local law enforcement operation. To ackhowledge deficiencies
without making any attempt to rectify them ceftaicly diminishes the
authority of a local department; taking steps to 6vércdme deficiencies
through joint programs Qith other go&ernmental _jurisdictions is not an
abrogation or a 1essen1ng of authority, but its responsible exercise,

As mentioned earlier, the desired goal is to bring quality to law
enforcement., An examination of possible alternative methods has led to
the conclusion that certain law enforcement activities will best meet this
goal if they are conducted on a coordinated or donsolidated basis, If the
individual police-officerAbecomes more proféssional in tﬁe performance of
his duties through such action, it is difficul; to see how it will in any

way lessen his status and authority in the local community.

Difficulties in Achieving Local Government Reofganizafion

- Comprehensive reorganization has been a usual goal of reformers
in trying to restructure local governments for the provision of more"
adequate services. Political and other obstacles to comprehensive re-
organization of local government, especially in metropolitan areas, are,
however, formidable. The failures of most such attempts are well docu-
mented;ég/the principal successes in the United States, in Nashville-

Davidson County, Tennessee,' and Dade County, Florida, have also been

39/

— See: Government Affairs Foundation, Metropolitan Surveys: A
Digest (Chicago: Public Administration Service, 1958); James A. Nortonm,
The Metro Experience (Cleveland: - The Press. of Western Reserve University,
1963); and Henry J. Schmondt, Paul C. Steinbicker, ‘and George D. Wendel,
Metropolitan Reform in St. Louis (New York: Holt, Rinehart, and Winston,
1961). . . :
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treated in depth elsewhere.—~/ It is sufficient, here, merely to note
what types of obstacles will be met. .
The Advisory Commission on Intergovernmental Relations suggests

some of the difficulties in its report on attempts at government reorgani-

41/

zation in 18 of the nation's standard metropolitan statistical areas:;——

1., Proposals.for governmental reorganization in metro=-
politan areas have faced a largely apathetic public.

2, Reorganization efforts should not be undertsken
lightly, but with full recognition of obstacles
" to their success.

3;_ Any consequential local government reorganization
"in a metropolitan area will inevitably involve
~ "political issues.

4. One condition for success in metropolitan reorgani-
zation is an intensive and deliberate effort to
develop a broad consensus on the best attainable
alternative to the status quo. '

5. Enlistment of popular support for governmental
change in a metropolitan area calls for the use
of a variety of promotional methods, suited to
the diverse composition of thz electorate.
In brief, a comprehensive reorganization of local government in
metropolitan areas- faces. many hazards.. The success of such an endeavor
is related directly .to the degree of local consensus that has been achieved
and, most particularly, to the degree of consensus reached by the political
leadership. _ .
Robert C.. Wood, now undersecretary of the U, S. Department of Housing
and Urban Development, has noted that the political leadership of a metro-

politan area must be involved in the decisions regarding the functional

40/

—"See: Edward Sofen, The Miami. Metropolitan Experiment (Blooming-
ton: Indiana University Press, 1963); and David A. Booth, The Nashvilie
Consolidation (East Lansing: Michigan State University Institute for Com-
munity Development, 1963). ' '

41 . . R ' g -
'—/Adv1sory Commission on Intergovernmental Relations, Factors
Affecting Voter Reactjons to Governmental Reorganizations in Metropolitan
Areas, 1962, pp. 24-33.
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coordination or consolidation of services. 1In the past, most such
proposels have been advanced largely by the techmicians involved in the
immediate administration of a functional epecialty, "Little real attention
was paid to the construction of meaningfui poiitical communities, or to
the question of obtaining political responsibility, although these objec-
tives were honored in passing “ﬁg/ Such proposals have raised almost
insuperable problems of representation and shifts in political influence
and have called for a surrender of local political privileges and preroga-
tives in return for only increased administrative benefits.

It is imperative,that questions regarding representation and
political influence be met nefore programs of coordination and consoiida-
tion of local government ectivities can-be adopted. Especialiy in the
area of law enforcement where so much local controllis being_exercised,
such programs must eniist the agreement of the political leadership of

the governments involved.

Other Obstacles

Not all political obstacles can be traced to an overt or articu-
lated political position or to a need for political influence. Some are
much more subtle. Mumicipal chiefs of pollce in Dade County, Florida,
were reported to be reluctant to turn over certain staff and auxiliary
law enforcement serv1ces to the elected sherlff of the county, presumably
because of a mistrust of elected law enfcrcement officers., Thls attitude
was in contrast to their earlier attltude under the orlgfna1 county
charter when the sheriff was an appointed official, and numerous inter—

43/

Jurisdlctlonal agreements were made for staff and auxillary services.~=

EZ/"A Division of Powers in Metropolitan Areas,” Arthur Maass
(Editor), Area and Power: A Theory of Local Government (Glencoe, Illinois:
The Free Press, 1959), p. 60,

éélLetter to Samuel C. Chapman, Undersheriff, Multnomah . County,

Oregon, from:Dennis I. Carter, Budget Offlcer, Metropolltan Dade  County,
December 8, 19064, T S :

LN
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These attltudes of munlcipal pollce chiefs regarding the sheriff
involve basic personal values that are beyond the concern of a government.
They constitute, however, another argument for changvng the office of
sherlff into that of a DOllC& administrative offlcer.

' A chauvinistic attitude toward local pollce Gepartments may also
be a political obstacle to the coordination or consolidation of services.
Several yeers'ago, Battle Creek, Michigan} and an edjacent community,
Springfield, voted to merge, and the cities began to congsolidate their
operations, including law enforcement. The State Supreme Court subse-
quently held the consolidation invalid because of a procednral error, and
a second vote was held. This time consolidation was defeated by the voters
of Springfield. One of the turning points was that during the period of
actual consolidation, fever police officers were visible in Springfield
than when the city operated its own police department. The police needs
of the newly merged community demanded a reallocation of personnel and h
equipment, and the residents of Springfield felt they were not receiving
the full benefits of consolidation because fewer policemen were in’
evidence.ﬁﬁ/ | ) ‘ '

Such an attitude may be ekpressed in'other nays,'for enamnle, a
demand that phy31ca1 facilities be 1ocated in spec1f1c areas. :éomerf
these demands can be accommodated w1thout reducing the quallty of law
enforcement. Sometimes simple actions that in no way lessen law enforce-
ment service will be helpful to local pride. For example, if so requeeted,
the Sheriff's Departmentvof Los Angeleslcounty will place the name of a
contract oity‘on a sheriff's car'regularly assigned to that city, and the
police vehicle thus becomes identified with the community. Similar re-
sourcefulness will pay off in other jurisdictions involved in coordinating

and consolidating. operations,

/ : '
44/ Earle Roberts, former Chief of Police, Battle Creek, Michigan,

Law Enforcement Regionalization Seminar: Discussion Notes (Chicago:
Public Administration Service, 1966), mimeo, p. 21.
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Finally,'the political strength of municipal home rule should not
be overlooked. Home-rule advocates will‘onnoee any efforts to lessen or
alter the scope of municipal home rule.‘ The recent United States Supreme
Court decision regerding reapportionment of state legislatures relates to
home rule, and strong home-rule advocates have noted that local government
may be swallowed by some metropolitan giant under the one-man, one-vote
rule--that is, urban forces may succeed in securlng comprehensive reor-
ganization at the expense of home rule.as/' _

it may be assumed that change in the government of metropolitan
areas will be inevitable with highly urban;oriented legislatures, It
follows that areawide problems, such as law enforcement, will receive

attention in local reorganlzatlon plans. The opposition of home-rule

advocates may become even more of a polltical obstacle than it is now.

Coun01ls of Governments

A device that holds some promise of lessening the impact of poli-
tical obstacles is the council of governments. A council of governments
is a voluntary association of governments, usually county and municipal,
which attempts to solve areawide problems on a common basis. Currently,
eight such counc1ls exlsg and the nlnth 1s in the planning stages.46/

The best known counc11 is the Assoc1at10n of Bay Area Governments
(ABAG), which includes in its membership 8 counties and 78 mun1c1pa11t1es
in the San Francisco Bay Area. It has been desorlbed as a "comprehensive,

multiple but limited purpose, regionally-based institution for developing

45 /Richard Carpenter, "Reapportlonment--A Hollow Victory," 46 Pub11c
Management 225 (1964). o

éé/'J.‘he eight existing councils of government are: ABAG, San Francisco
area; New York Metropolitan Regional Council, New York City area; Metro-
politan Atlanta Council of Local Governments, Atlanta area; Metropolitan
Washington Council of Governments, District of Columbia area; Mid-Willamette
Council of Governments, Salem, Oregon area; Puget Sound Governmental Con-
ference, Seattle area; Regional Conference of Elected Officials, Philadelphia
area; Southern California Associatiom of Governments, Los Angeles area;
and East-West Gateway Coordinating Council, St. Louis area. A ninth council
is now being formed in the Detroit metropcolitan area.
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cooperatlve, coordlnated approaches to areaw1de problems° naZ/ A sionificant
factor is that ABAG is an ass001atlon of the polltlcal leaders of its member
Jurlsdlctlons. Organized under the Callfornla Joint Exercise of Powers

Act, ABAG is capable of bringing authority to bear upon areawide problems
because it is politically viable, representative of the local governnents

in the area, and also because it is concerned with maintaining effective
local government institutions.é§/‘ . '

While ABAG has not been directly concerned with the coordination
or consolidation of law enforcement.service, other councils of governﬁent
have been.49/ The Metropolltan Washlngton Counc11 of Governments has pre-
pared a detailed study for a computer-based reglonal law enforcement records
system which wrll encompass the District of Columbla, several‘Vlrglnla
and Maryland counties, and the City of Alexandria.ég/ The Metropolitan
Atlanta Council of Local Governments took the lead in establishing Metropol
(the Metropolitan Police), the areawide police unit which provides communi-
cations, training, and investigative servicee to a six-county areauéi/ In
all, five of the eiOht existing councils of government have eome:concern
with law enforcement activities.,~ :. Z ‘ -

A council of governments, w1th a commlttee on law enforcement,
can be an effectlve vehicle in metropolltan areas for promoting consolida-
tion or cooperatlon in law enforcement act1v1t1es. Four of the councils
are now engaged in negotlatlng cooperatlve aoreements among member unlts,

and three also mediate disputes. All of the councils have been active on

&Z/Randy Hamilton, ABAG Appraised: A Quinquenial Review of Voluntary

Regional Cooperative Action Through the Association of Bay Area Governments
: (Berkeley, California: Institute for Local Self-Govermment, 1965), pp. 5-6.

'li_S-/Ibida 3 ppo 55'564

Eg/lnterview, Warren Schmid, Executive Director, ABAG, May 18, 1966.

——/Srstems Science Corporation, A Regional Law Enforcement Systems
Design, a study prepared for Metropolitan Washington Council of Governments,
1966. . )

51/"Metropol Worklng Together for Better Law Enforcement "
15 Georgia Municipal Journal No. 9 (1965), pp. 8-11.

2
2-/C1tlzens Research Council of chhlgan Research Brief on Staff

Services and Programs of Councils of Government (Detroit, 1966), p. 11,
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an informel basis in promoting interjurisdictional agreements.éz/ It is a
simp}e step to include law enforcement es part of a council's total pro-
gram., 4 _
.“Because these councils of government are comprised primarily of

the political leaders of the member jurisdictions, the political obstacles

_to coordinated or consolidated programs are not so great as when the

development of such programs originates with the day-to-day administrators.,
It wouldﬁappeat that the problem of political representationland‘influence
suggested by Wood can be ﬁet through sueh an association. As noted, one
of the strengths of ABAG is ite:intrest in preserving 1oca1,goverhment.
Thus, a councii of governments may also allay some of the fears of home-

rule advocates,

Social and Economic Obstacies::

In addition to legal and political obstacles, there are also im-

portant social and economical obstacles in the way of coordinating or

consolidating local law enforcement activities.

Social Climate and Change

- Communities are developed and sustained through the common interests
of their residents. While the comp051t10n of a given community changes
considerably over the years, basic patterns of areal differeﬁtiation and
spec1a11zatlon tend to persist. ” B

Changes occur more readily in the neighborhood of a central city
than in a suburb of that same city, for the suburb has built-in mechanlsms
to resist change because its corporate character permits cohesive polltlcs
of protection and preservation of values not available to city neighborhoods.

"There is no doubt that local control does not have meaning for suburban

3/Ibid., p. 9.
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municipalities;”éé/ This is one reason for movement to the suburbs--

to exercise more direct control over’the neighborﬁood where one resides.
Similar generalizations can be made regarding rural communities.

To challenge the local community through efforts to introdﬁce

" change in the political structure and réduce access to the political deci-
sion maker develops social preséures'which can be translated into political
obstacles. Plans for comprehensive reorganization must recognize that
communitiss have developed for specific'purposes, for exzmple, to control
the land-use policy in a specific area, and along with that, to provide
law enforcement; to transfer that power to another governmental entity

seriously erodes the power of the local unit.

Interlocal Cooperation and Social Status

A detailed analysis of the Philadelphia metropolitan area has
provided insights into social status as it affects cooperative or coordinated
veéntures. Communities of high social rank expect their municipalities to
provide better public service and public ameﬁities‘(park, recreation, and
library facilities), as well as to maintain the existing social structire.
Low social-ranking communities expect their local governments to maintain
low taxes, are not particularly concerned with pubiiC»amenities,'and also
' expect the government to keep certain types of potential residents out of
the'community.éé/ ' ' o ‘

In brief, communities of a high social ranking are predispoéed to
joint activities with other communities insofar as such activities will
raise service standards and not affect the>status of the community. Low
‘social-ranking communities are less well disposéd to cooperative programs,

despite the fact that many are so small as to be unable to‘providevadequate

23/01iver P. Williams, Harold Herman, Charles S. Liebman, and Thomas

R. Dye, Suburban Differences and Metropolitan Policies: A Philadelphia
Story (Philadelphia: University of Pennsylvania Press, 1963), p. 297.

éé/Ibid., p. 220.
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56/

services independently.=' This position stems in part from concern over
real or potentidl increased coéts.

- Public officials are'responsive to the interests of the communities
they represent, and their behavior with regard to interlocal cooperation

is probably related more to the social and economic than to personal or

57/

political factors in their communltles. At the same time, public

offxcxals often can mold the v1ews of their constituencies. Experlence

~in St. Louis demonstrates that popular public officials who do not support

coordlnated or consolidated programs can sway the attitudes of all interest

58/

groups, even those favoring a joint approach =" The political leadership
of communlties must be involved in a positive manner before coordinated or
consolldated ventures can be successful.,

Finaliy, cooperation has its best chance for success iﬁ those
services which do not necessarily bring residents of a metropolitan area
into close contact with one another.,—— ?/_ In those aspects of law enforce-
ment which involve contact with other Jurisdlctions on staff or -auxiliary
services, cooperation is more possible than it is in basic law enforcement,

because contacts between the two groups of citizens are mlnlmal.

Economic Obstacles

Any.program of coordinated or consolidated services in law enforce-
ment (or eny other governmeotaf:activity) must be concerned with financing.
As noted, one impedlment to the part1c1pat10n of low social-ranking
communities in joint ventures is the fear of increased costs. ngher-
ranking communities may want to prov1de even more law enforcement service

than is really needed--because it is considered a public amenity. Also,

25/ 1pia., p. 245.

57/Ib1d., pe 265.

§§/Henry J. Schmandt, Paul C. Steinbicker, and George D. Wendel,

Metropolitan Reform in St. L001s. A Case Study (New York: Holt,: Rlnehart
and Winston, 1961), p. 43,

ég/williems, et al, op. cit., p...233,
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no central city wants to be in the position of financing a joint program
for the benefit of suburban communities. Each of these situations, then,
poses problems of costs. | . '

' For example, suburban areas in the Chicago metropolitan area have
approximately 49 per cént of all assessed property valuation and the City
of Chicago and Cook County have the remaining 51 per cent. The suburban
areas, however, are not péying anything approaching 49 per cent of the
total law enforcement expenses in the metropolitan region under the current
‘ffagmeﬁted system. A metropolitan police force,'financed by property taxa-
tion, would call for increased taxes in the suburbs unless Cook County and
the City of Chicago absorbed the increased costs. Suburbs wduld not view
a redistribution of the tax burden favorably;ég/even if more effective
law enforcement resulted. This pvints to a basic difficulty in coordinating
or consolidating law enforcement services--cost of any such program must
be distributed on an equitable basis. _

Several techniques have been devised to redistribute costs for

services, including special service districts, subordinate service districts,
contractual agreements calling for specified payments for services rendered,

61/

and related approaches.~~ Each of these techniques has its individual
problems with regard to equitable distribution of costs, but each provides
partial answers to the dilemma. Suffice it ﬁo‘say ai this point that it
is as important to provide'for tﬁe proper distribution of costs as it is
to include the political leadership in any joint program of coordinated or

consolidated law enforcement services,

ég/Gilbert Y. Steiner, Metropolitan Government and the Real ¥orld:

The Case of Chicago (Chicago: Center for Research in Urban Governmment,
-Loyola University, 1966), pp.. 12-14, .

61/ X . Lo . _
—'For a complete discussion of the various techniques used in

distributing the cost of law enforcement services, see Chapter VI.
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III, COORDINATION AND CbNSOLIDATION OF STAFF SERVICES

Staff services of law enforcement agencies are those nonline func-
tions and activities that help to develop departmental personnel, assist
the departments to perform theilr basic police responsibilities effectively,
anduprovide meaningful, internal controls. Included in staff services a
are such activities affecting law enforcement personnel as recruitment,:
selection, trcining, staff inspection, and internal investigation, Also
included are planning, crime analysis, purchasing, and bublic information
services, among others, . '

| Views on the susceptibility of certain staff services to coordinated
or consolidated efforts are mixed, The advantages of coofdinated recruit-
ment, selection, and training services seem obvious, However, the value
of combined activities in internal investigations and staff inspections

and certain other staff services is unclear.

Recruitment and Selection

The need for quality in police officers is generally recognized,
and good police administrators seek to recruit qualified personnel. Except
in a few jurisdictions, however, the supply of qualified applicants has
not kept pace with demand, and police administrators generally have dif-
ficulty in filling vacancies,l/ 'Recruitment and selection are critical
processes in maintaining and building police departmehts° Recruitment is
the bfocess by which potential employees are brought to the initial point
in selection, and selection is the process by which qualified individuals
are idehtified; ' o

When iwo or more jurisdictions conduct joint recruitment and selec-
tion programs, several advantages accrue, It is possible to conduct a more

widespread and- efficacious recruiting program through the pooling of available

1/

" =~/ Raymond L. Bancroft;'“Municiba1'Léw'Eﬁforcement, 1966," 4 Nation's
Cities, No, 2 (1966), p. 16, : . : .
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financial and other resources, More sophisticated advertising of openings
usually can be justified, and the potential number of qualified applicants
may thereby be increased. Another advantage, especially for smaller
jurisdictions, is the opportunity to initiéte and conduct recruitment and
selection programs under the leadership of professional personnel officers,
which should result in more effective recruitment and a higher degree of
validity and reliability in screening, The applicant has the opportunity
of taking a single test for openings in several jurisdictions,

Joint recruitment and selection may take many forms. For examplé,
a local jurisdiction may request a higher level of government to perform
these services, Again, two or more jurisdictions at the same level may
join in the recruitment and selection of persénnel. Joint recruitment
and/or seiection can be partial, stopping at any mutually agreed upon
point, or total,

To have a successful program, the participants in a joint venture
must agree, subctantially, on how the program is to be conducted and the
type of candidates desired, Standards ard meaningful prerecuisites must

be established, and the means for their measurement devised,

Standards ‘

Although the establishement of the basic qualificatibns of appli-
cants is of major importanéé, the methods generally used to determine
minimum standards or to measure the relative qualifications of applicants
have not been especially noteworthy, The establishment>of'standafds for
the qualifications of applicants requires specialized knowledge, common
sense, and freedom from prejudice or caprice, Attention should be given
to standards for intelligence, education, personal and/or psthologiéal
charactéristics;'béékgrduhd or personal history, and physical characteris-
tics, ' o

The desired level or degree of acceptability may vary from one
community to another, and the cooperating agencies need not always agree
- upon the precise degree of qualification required. If emphasis is placed

upon those factors which bear an identifiable relationship to quélity in

--“w!»-li.[-[-wl---l-,\
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performance, the less significant but more common points of disagreement,
such as those concerning residence, physical size, or vision, will become
less important to the joint effort., However, the success of a combined
recruitment and/or selection program will depend largely upoa the care-
ful working out of a basic core of mutually acceptable standards or

qualifications,

Program Develoopment

Jurisdictions interested in a joint recruitment and selection pro-
gram must first agree, in principle, upon methods and techniques, Factors

of major concern should include:
1, Specific goals,
2, Scope and deptho
3, Reconciliation with existing legal requirements,

4, -Organizational and/or adminigtracive structure and
the relationships between and among the participants,

5. Budgetary and staffing requirements,
6, Strategy and tactics,

7. JIntent, content, and format of needed brochures,
forms, and publications,

8. Protest, appeal, and arbitration procedures.

9., Adherence to recognized professional and scientific
practices, : - :

10, Objective, continuing review of processes and
programs to determine their relative worth, to
neasure their validity and reliability, and to
ingtre a consistently high level of performance
in keeping with the established goals.

- The experience of Bloomington and Burnsville, Minnésota, two fast-
growing Mirneapolis suburbs, indicates the practical value of a joint

recruitment and selection undertaking.g/

2"/Personnel Office, City of Bloomington, Joint Recruitment of Police-
men by Bioomington and Burnsville, Minnesota: A Case Study, 1966,
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Bloomington and Burnsv111e inltlally agreed that the recruitment
program should be scheduled 1mmed1ate1y prior to an established annual
recruit training program, This tlming insured that no men would be with-
out prompt recruit training., The area covered by the joint.fecruitment
effort included the three largest Minnesota cities and their environs,
plus some communities in adjacent states, However, the limited number
of vacancies did‘not justify sending a recruiting team to the more dis-
tant locations, '

Sinéé Burnsville was relativély inexperienced in récrpiting, it
had no members on the recruitment team, but it participated actively in
the selection process, The tests that had been used by Bloomington were
determined to be insufficient by Burnsville, so new tests were developed,
These were administered by the Bloomington city personnel officer and a
police captain, The Bloomington staff also conducted background investi-
gations of the applicants passing the tests, A group interview, a rating
interview, and a final interview were used to select candidates., The
group interview was conducted by represeﬁtatives of the two departments,
but the rating interview was conducted by police officials of. other com-
munities more experienced in this technique, The final interview was
conducted by the chiefs of the two departments,

The selection process was compléted‘with a formal offer of employ-
ment by the participating jurisdictions, Most of the candidates certified
for appointment stated they would be willing to work for either department,
and all vacancies were filled, It was agreed by the two jurisdictions
that Bloomington would maintain an eligibility list, since it had an estab-
lished personnel office; and by its merit system rules;'quomington was

required to maintain the list for one year,

Other Considerations

Some law enforcement’ agencies may be reluctant to part1c1pate in
joint recruitment and selection programs because they do not have salary
and fringe benefit schedules competitive with those of other agencies and

jurisdictions with which they might join, However, several other factors,

[
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includfhg pfemotional oppo;tunities, community preference, and present
xgaidenee, may be deciding factors for potential employees.
: The Bloomington-Burnsville experience suggests that a joint effort
can succeed when' interjurisdictional differences have been resolved. It
noy seems likely that'some type of recruitment program involving all of
Hennepin County, in which the two towns are located, will soon become a
reality, R ,
_ Despite the advantages of joint recruitment and selection of police
officers, such programs are not widespread. Many poiice administrators,
even vhere favorable conditions exist; are not taking advantage of these
efficient and economical procedures, }apparently because of an inability
or unwillingness to explore possibilities in recruitment and selectlon

beyond their own jurisdictions,

Joint Activitles at the State Level A : ;11 FE

Perhapa more has been done collectively for pollce service on a -
statewide basis in California than in any}other'state, Several groups
and agencies have been instrumental in mobilizing.ﬁdlice¢departments to
accomplish many things which they could not or would not have done indi-
vidually, The impetus for a proposed statewide'pfogram arose from several
factors associated with large-volume demands for pereonnel apd potential
1arge-volume employee retirements;” The pxoposedvﬁrograﬁ will be organized

and admlnlstered by the California Peace Officer Standards and’ Training

. Commission (PObT)

In the recruitment phase, POST proposes to utilize the resources
of a regional advertising association to conduct a statewide publicity

campaign, Promot10na1 materials w111 be distributed at varlous locations

:throughout Lne state partlcularly at colleges, unlver51fieu, and state"
'_employment o‘fxces. Traiﬂed recru1tment .teams, which will include educa-

‘tors, 1nterested citizens, and representatives of minority groups, will

5t

. r\/
N
4

=gee Callfornia Peace Officer Standards and Tralning Commission,

- California Law Enforcement Recrultlng Procram Proposal September 1, 1966

mimeo,, 24 pages,
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fan out through the state and speak at schools, shopping centers, and at
special events, POST takes the ﬁosition,that the police alone cannot.
succeed in this endeavor.

In the selection phase, potential candidates will be able to com-
plete an initial screening teét at a state employment office, Tests will
be graded immediately, and applicants receiving passing scores will be
fingerprinted and their records will be checked, It is hoped that the
initial written test, given at state employment offices, will suffice for
all associated jurisdictioﬁs. The list of successful candidates will be
distritubed to all police agencies in the state, and the individual juris-
dictions may then ask an applicant to take an additional examination and
may perform background investigations and make such other checks as they
deem necessary, | _

Agreement has already been reached 6n important prerequisites and
basic qualifications for police officers, Although the requirements.for
applicants are not mandated by state law, to qualify for reimbursement of
training costs from the state, a police department must hire only menmwho
meet the standards set forth in the California Law EnforcementAStandards.
and Training Act.é/ Since police departments representing 98 per cent of
the state's population have qualified for this aid, the effect is a state

5/ '

standard for applicants,™

The proposed California plan could serve as a guide for other states,

While there, are many elements in the program, one important feature is

implementation on a statewide basis to eliminate a disjointed, uncoordinated

search for manpower by hundreds of jurisdictions,

Limited Programs
Should two or.more communities be unable to reach agreement on all

phases of a recruitment and selection program, this neeéd be no bar to a

limited program, such as the use of common forms or of a central employment

/
/

1=~

California Penal Code, Title 4, Chapter 1,'Section 13500-13523,

w1

Report to Governor Edmund C. Brown, April 1, 1966, p, 5.

= Commission on Peace Officer Standards and Training, 1965 Progress

p—




s W S o g e s s s W

- afs mn

53

inféfﬁatiéﬁ ;enéér; There is ample precedent for this approach ih dthef
employment fields, For example, the League of California Cities adminis-
ters a test for young men interested in employment as administrative ‘
assistants to city managers, After grading by the League, the test.rej@”‘
sults are made available to manager;,qwhgimay then call .in a man for dan’
interview or initiate additional selecti&h p‘focesses° ‘Thé'Federal Service
Entrance Examination is another example of a SLngle selection device used

by a number of individual agencies.

Summary and Conclusions -

Police departments are experiencing incfeasing.difficulties in the
recruitment and selection of personnel, Most departments are faced with
an apparently declining supply of qualified persons interested in entering
police service, Joint recruitment and selection provide some potential
for reversing thié»trend.

Joint reéruitment and selection on the local level have been suc-
cessful where the pgr;igipating communities were suited for a joint effort,
The infrequency of:suéh‘programs indicates tﬁat broblems are present . that
must be identified(and resolved if the advantages:of this technique are
to be fully realized,’ , |

At the state level, there is as yet no example of a successful
venture, but, hoPefully, the POST program in California may point the way,

In conclusion, police departments generally cannot solve theifl
manpower dilemma without assistance, Joint recruitment anﬁ selection,

while not a panacea, provide some hope for a possible solution, .

R teerf Lot ] : ,
- ‘.‘?

Police trainlng is a recognized need that is recelving increased
attention from educational 1nstitutions and police and other organlzatlons

and at all levels of government, In its 1966 National Municipal Policy,

the National League of Cities pinpoints its sighifiéance:éj

Q/National League of Cities, National Municipal Policy, Section 15-3,
Adopted at the 42nd Annual Congress of Cities, July 24-28, 1965.
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The enforcement of laws and the regulation of human
behavior in our complex urban society requires pro-
viding recruits with extensive basic training in all
‘facets of police work-and providing veteran officers
with regular refresher training as well as specialized
training in selected areas of knowledge,

At the national level, the law Enforcement Assistance Act provides
for grants for professional police training and related education, The
Federal Bureau of Investigation and the Federal Bureau of Narcotics have
long had an impact on local law enforcement through their training programs.

Stateshave entered into the police training field with laws and
assistance programs perhaps more extensively than into any other areas of
support for local law enforcement, Twenty-three states now have some form
of training 1egiélation; a few provide for mandatory recruit training and
some provide financial assistance ﬁo local jurisdictions for this purpose.—

Large municipal police departments, in numerous instances, have
strengthened their training programs and have been able to provide excel-
‘lent training not only to their ouwn personnel but sometimes to personnel
of other departments,

Universities, colleges, and junior colleges are expanding existing
programs and establishing new ones; In fact, hardly a month passes without
some new junior or community college law enforcement program being started.~

~ The need for adequate training at reasonabie cost seems to indicate
that training functinns should be coordinated or cnnsolidated. The rate
of growth and the variety of approaches in police training programs are
of significance vhen con31dering training on a multijurisdictlonal basis.

Despite the current 1eve1 of activity in police training, much
remains to be accomplished and several factors tend to impede progress,
Unfortunately, some police administrators insist that their personnel, par-

ticularly recruits, be trained omnly in their own facilities and by their

7/"State Training Legislation in the United States,' 33 The Police
Chief, No, 8 (1966), p. 10,

8/Allen P. Bristow, (ed,) "Police College News,' The Police Chief,
various 1965 issues, Unfortunately for the rest of the country, most Junior
college programs are in California with the remainder concentrated in New
York, Florida, and Mlchigan. ‘In 31 states, no junior college police ad-
ministration or police science programs exist,

B
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own instructors, This insistence stems largely from a sense of insularity
which presumes a nonexistent uniqueness and does not recognize that most
departments need officers with the sane_basic core of knowledge. Although
each department must supplement core courses with instruction in local
organization, policies, precedures, and regulations, such local orientaf
tion is but a small part of total training needs,

A lack of understanding of_training as a meaningful support to
improved policedserviee is an impediment to training in many denertments.
This is understandable, in view of the'rather general lack of training
and/or education among chiefs of police and their command and administra-
tive staffs, Few such personnel have college degrees, even fewer have
advanced degrees, and most have had no significant training for their
professional responsibilities,

Limited finances and shortages of manpower are complementary prob-
lems that nay exist in fect or be offered simply as rationalizations for
inaction, Financial limitations are .real, however, when departments cannot
budget for needed complements of personnel and when manpower cannot be
provided to allow development of aaequate training programs, Manpower
shortages are 1ncrea31naly a problem, even to departments with adequate
financial resources, when high standards of selection and limited numbers
of applicants combine to preclude the maintenance of authorized strengths,

There is growing recognition that manpower shortages can be sub-
stantially offset by superior training. It is being reeegnized,tnore and
more, that mere numbers of personnel are not the answer to problems of
police efficiency and effectiveness. t

Financial limitations and manpower shortages are both factors in-
fluencing decisions on training, perticularly out-of-city and out-of-state
training and educational programs; many small departments feelbthey cannet
release men even for local or in-city training, For exémple if one man
is. realeased from a five-man department the others must work overtlme and

without regular days off, and local pollce service deteriorates.
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Areaw1de Training Efforts

Many areawide effOLLS are being made to satisfy the growing demand
for better training. These efforts ‘divide rather naturally into: (1)
central‘city asgistance to nearby smaller department - (2) state and
regional traininO programs, (3) lnstitutes ‘and academ_es for police train-

ing, and (&) univer31ty and colleoe programs,

Central City,Assistance to Other Departments, Most large depart-
ments historically,’have made their training facilities available to
surrounding smalle: communities, Extension of training programs to smaller
communities under new concepts of reimbursement may be of increasing
value._ -

in 1965, the.Chicago Poiice Training Academy trained 147 recruits
from 35 suburban departments and 4 recruits from a department in a neigh-
boring state. Rcal1z1no that the normal l4-week school designed for
Chicago needs 1nc1uded studies which did not pertain to all local opera-
tions, it ran a special 10-week recruit school for these trainees, In
addition poiice officers from 77 mnnicinel county, and state police
agencies took correspondence courses offered by the Chicago Academy;
numerous departments used its reference and film libraries; and the in-
structional statf of the Academy conducted soecial courses for many outside
aoenc1es.2 |

State and Regional TraininolProoramsu‘ "There are a number of pro-

grams in ex13tence or planned which’ are based on the concept of areawide
service‘to provide essential training to many departments. A few examples
will sexve to highlight this trend, ‘

The MetrOpolitan Fund of Detr01t a nonprofit research corporation
concerned w1th intergovernmental relations in the six- -county region of
southeastern Iichlgan has initiated a study of existing facilities and

rograms for training in the region, with the intention of providing in-

10/

formation necessary to implement a regional system of police training.

9/

2/ Chicago Police Department, Training Division, Annual Report, 1965,

lg/"Met Fund Initiates Training Study," 32 The Police Chief, No, 8
(1965), p. 22.
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The Southeastern Michigan Chiefs of Police organization has estab-
lished a six-week recruit program, the Metropolitan Police Academy of
Michigan, Inc., with headquarters in an armory,ll/

In Oregon, in 1965, an advanced program coordinated by the Oregon
Association of City Police Officers trained 852 law enforcement officers
at 15 regional schools, In addition, a three-week basic recruit school
was held at a National Guard camp, ‘Both of these programs had modest
beginnings, but in recognition of the need for more intensive training,
they have been expanded in recent years.lg/

Through the efforts of the top commanders of six New England state
police organizations, and with the aid of a Law Enforcement Assistance
Act grant, the New England State Police Staff College began a training
program in 1966 with 36 administrative officers from the 6 state police
organizations in attendance.lé/ The objective of the school is 'to provide
executive management training and thus imérove the wmanagement skills of
the police executive," with the goal of training all men at the rank of
sergeant and zbove. The course lasts four weeks,and the curriculum is
varied according to rank, )

Areawide emphasis also appears in some of the recently enacted
state training 1egislation_affectingblaw enforcement agencies, The perti-
nent sections of the Michigan law provide that the lLawy Enforcement Officers
Training Council shall provide advisory training standards and assist in
establishing area training centers in appropriate locations and shall
cooperate with other governmental jurisdictions in establishing and operat-
ing these centers.lé/

Following the passage of the New York Municipal Police Training

Council Act, the state was divided into 13 areas or "training zones,"

l“]"'/Cls.'.uie E. Broom and Marvin C, Lane, 'New Academy for Michigan,"

29 The Police Chief, No. 5 (1962), p. 20,
12/

=="Karl A, Von Asselt, '""Cooperative Training Program Aséists Oregon
Local Law Enforcement Officers," 42 Western City, No, 6 (1966), p, 34,

lé/"New England State Police Staff:College Holds First Session,"” 33
Ihe Police Chief, No, 6 (1966), p. 12,

lé/Public Act 203 of 1965,
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primarily for the purpose of assuring‘the evailability of a training school
for every new officer., -Zcnes consist of from two to nine counties, and each
zone has a coordinator and a subcoordinatov who are responsible for carry-

15/

vlno out the purposes of the ac* wtthln their zones,== The Council has
received a $bO 000 federal grant to assist it in estzbiishing regional

police tra1n1n° centers throughout the state, and it is planned to have

16
them in strategic locations where there are junior and community colleges.™

Traiﬁiﬁg facilities now blanket the State of California,and pro-
grams are within the veach of practically every department in the state,
By late 1965 45 facilities had been certified to teach the prescribed
recruit course and 3¢ the 80-hour oupervisory course, The California
POST (Peace Cfficer Standerds end lxaln ng) program also allows credit

L1/

for preservice college tlalntn

IPStltutEU and Academies. Several institutes and academies, affili-.

ated with a Lnlversity or a federal agency, have served the American pollce
long and well Some aa e f*om the mid- 1930'5e Among those un1vers1t/—
affiliated are the Traffic Instltute of Northwestern University, the
Southern Police Institute of the University of Louisville, and the Delin-
queney Control Institute of the Univérsity of Southern California, Other
less-structured programs also exist--for exaﬁple, the Annual Institutes
on Police.and Community Relations at Michigan State University, All such
prograﬁé need to be meinte{ned and expanded,and additional meens need to
be foﬁnd to enroll students, Among the federaiﬁagency ﬁrograms are the
National Academy of the Federal Bureau of Investigation and the training
facillties of the Bureau of Narcotics, |

Universities and Colleges,’ Inst:tutlons of hlgher learning are

sponsoring and supporting two kinds of efforts-—recrut_ and in-service

training--and both are increasing in importance, Four-year colleges and

. 15/Mun1cipal Police ;ralnlng Counc11 Manicipal Police Training in
New York State (n d, ) pp. 12, 52-56,
' 16/ '

7/Callfornla Commission on Peace Officer Standards and Training
Certified Courses, November 15, 1965.

"State Gets Tralninc Grant," 48 Publlc Management 229 (1966)

i-‘
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univer31ties have long been active in police training, and now the junior
and community colleges are undertaking an active role,

" The Dede County (Florida) Police Training Program is a good
example.of a cooperative effort on the part of a county and a school
board,28/ The school board has provided, without_cherge; state certi-
fied instructors and facilities at the Dede County Junior College for
both recruit and in service training, The Dade County Public Safety
Department provides an officer to administer the program and maintain
liaison with the Junior college staff, The whole program is available

without charge to all local Jurisdictions within the county,

Current Problems :
Despite the vast amount of activity in police training, accomplish-

ments still fall short of needs, ,
The lack of programs remains critical, and many existing programs

are unable to cope with increased demand, For example, the Chicago Police
Department Training Academy, which during the past few years has provided
training to many suburban departments, cannot accommodate all the requests
it receives, Many have turned to . the Illinois Police Training School

operated by the University of Illinois,‘ Unfortunately; this program also

' 19

has been unable_fnlly to meet the demand.,== In the Detroit area, a

similar situation exists; the Detroit Police Training Academy is no longer
able to provide recruit training for suburban communitles QQ/A |

In many placesthe belief continues that each department must train
its own men in its own facility, Failure to recognize the core concept
of training is at the root of much of the resistance to areawide .coor-
dinated training, The core concept is widely accepted in Canada. For
example,‘in the Province of,Ontario,vonly two departments, Toronto and

Ottawa, have their own recruit training programs, All other departments,

18/Met:\:opolitan Dade COunty, Office of County Manager Survey of
Areawide Government Cooperation, 1963, p, 41,

9/Joliet: (Illinois) Herald News July 14, 1966, One department
had to wait two months before its new recruits received training, Mean-
while, the men received on-the-job training while performing police work,

——/Broom and Lane, op, cit,, p. 20,



including some very large ones, " send their racruits to the Ontario Police
College; and Toronto, with nearly 3 000 sworn personnel, 1s considering
amalgamatlng its training fac111ty ‘with the Ontario Police College ,~~ 21/

The establishment of tru‘y aréaw1de multljurlsdlctlonal tvalnlng
programs probably depends upon state leglslatlon and action to establish
statewide curricula of sufficient depth in all areas of training and mak -
ing it mandatory for all police officers to take the required courses of
study. '

A state training agency can be in a most favorable position to act,
The duties of a state agency, established by law, should include responsi-
bility for determining the need for all phases of training in every depart-
ment throughout the state, including recruit, in-service, supervisory, ”
specialized, and command and administrative training. Particularly, the
agency should test all command personnel to determine training needs, for
training at this level is perhaps the most dritieally needed, Command
personnel are iz a unicue position to influenee the future development of
law enforcement, guiding ‘the changes Whl h must be made to improve the '
police service, '

The state agency should make an iﬂceueory ‘of the training programs
of state, county, and local police departments; nolice associations; fed-
eral agencies; junior and community coileges; and four-year colleges and
universities, Tollowing this inventorﬁ, the agency should make recommen- '
dations on the iocation,'size; and curriculum of each program and’ the
area it should serve, V

' Those states that already haﬁe‘agenciéé are either foilowing this
approach or working toward it, The duties of the Michigan dpuncil, men-
tioned above, include this function., The California Comnission on Peace
Officer Standards and Training has the power "to contract with other such
agencies, public and privaﬁe, or personé as it deems necessary, for the

rendition and affording of such services, facilities, studies, and reports

21/

=~/ Interview, James Mackey, Chief of Police, Metropolitan Toronto
Police Department June 17, 1966 ’
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to the commission as will best assist 1t to carry out its duties and re-

sponsibilities," The New York Police Training Council has similar duties,

The Manpower Problem

A problem, particularly acute in small departments, is the inability
to free men from their regular .police assignments to receive training,
Many departments are so short of manpower that training can be accomplished
only on the job or during very limited periods of time away from it, In-
deed, the small number of hours of recruit training spe¢ified in some
1egislationAis undoubtedly due, in part, to the practical limits on the
time a small department can spare a man from regular service,

Two sclutions to this problem appear possible: (1) a manpower
reserve of state police officers available on a statewide basis and (2)
a manpower reserve of officers under the jurisdiction of the county sheriff,

county police, or public safety department available on a countywide basis,

Statewide Manpower Reserve. State police departments would be
excellent Ofganizations in which to establish reserves of men for facili-
tating local training. Legal obstacles to this approach are minimal,
however, even where the state agency is ore of limited jurisdiition, State
officgrs_assigned to local jurisdictions can be given the necessary authority
to enforce local ordinances. The size of such reserves would have to be
determined on the basis of a survey of training needs and the adequacy of
replacements at the local level, | l

In our complex soclety, the training period for recruits should
be a minimum of 12 weeks, With an adequate manpower reserve, this period
of training should be within the reach of every department, and each new
recruit should be able to receive this training before he is placed on
basic patrol duty, A manpower reserve should also encourage training of
shorter duration for commend and other in-service personnel,

Countywide Manpower Reserve, -A manpower reserve established by

the county sheriff or a county poiicé agency may;'in éome'ciréumstanges,
be a reasonable alternative to a state program, Except for some outstand-

ing exceptions, however, the level of sophistication in county organizations
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.is less than in municipal departments, The alternative of a county reserve

can be used only when there is a county law enforcement agency of sufficient
professional competence to be able to assist local departments, Many coun-
ties, also, do not have enough population to support such a program; in.

- these circumstances, the responsibility should go to the state,

7 - .
4 - ‘

Summary ‘and Conclusions

Police training suffers from lack of effective programs, low budgets,
manpover shortages, and individual biases, There are indications, however,

that more concerted efforts for training are developing, and that coordinated

or consolidated endeavors among all levels of government, and particularly

between and among local jurisdictions, are increasing.

There are still departments, however, that insist upon establishing
their own complete training programs despite existing programs within easy
reach which could serve them better and more economically, They may insist
on their own programs because .of "local conditions," failing to recognize
the core concept of police training, Also there are departments that,
through lack of manpower or money, canmot give their recruits sufficient
training, let alone provide for more advanced or specialized training.

It is suggested that:

1, State training councils should assist local juris-

dictions through the establishment of cooperative
training on an areawylde basis within each state,

2, Local departments considering the establishment of
facilities should take into account the proximity
and programs of existing schools, particularly
junior and community colleges, and of other de-

~ partments,

3., Some existing police academies should make train-
ing available to additional departments, even if
it means expanding their facilities on a shared-
cost basis, : ' ‘ '

4, State legislation should make financial aid avail-
able to local departments for training purposes,
Such aid will .enhance the possibilities for coop-
erative training programs, especially those con-
ducted at some distance from local departments,

‘ ' ‘

N
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5. Statewide manpower reserves, perhaps regionally
organized, should be established tc supply men
to departments which otherwise could not releaae
men for training, :

6, State legislation should prov1de for mandarory
courses of study, »

Planning -

There are two vital needs of police departments which can be served
by areawide, coordinated planning, One is crime and modus operandi analysis,

which calls for areawide planning -because of the regional nature of certain

= /_."M

crimes and criminal activity.. .The other is assistance on administrative
and -operational matters, in which many small departments lack competence
and facilities, Both are functions which should be performed on a metro-
politan or statewide basis, .

Crime analysis is a planning function regardless of the organiza-
tional urnit in which it is placed, The primary purpose of crime analysis
1s to study '"daily reports of serious crimes in order to determine the
location, time, special characteristics, similarities to other criminal
attacks, and various significant facts that may help to identify. either
a criminal or the existence .of .a pattern of criminal activity,"ggj

Modus operandi, or method of operation, refers to the criminal's
individual peculiarities--his methods, techniques, and the tools he uses
in . the commission of a crime, Modus operandi analysis is concerned pri-
marily with persons,vhereas crime analysis relates principally to events,
although they are interrelated, - - .

Sound police organization and procedures depend upon good planning,
Frequently, the emergency nature of police work and the constant attention
that must be given to day-to-day.operations do ncit leave enough time for

effective planning,, Much planning is done daily in all police operations,

y

2
—Z/O. W, Wilson, Police Administration, (New.York: McGraw-Hill,

Inc,, 2nd ed,, 1963), p. 103,
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but, primarily, it is to gerve an immediate need, Most police administra-
tors seek to improve their organizations, but most do not.knbﬁ how, or do
not have enough time, to correct aeficieﬁcies in organization and faulty
procedures, Many large police departments have established planning units
to assist the administrator, and, for the most part, these units are staffed
by police officers and civilians who know how to analyze the procedures

and organizational structures of police departments. It is principally

the smaller departments which do not have the time, manpower, or financial

ability to plan improvements in their organization and operations,

Cfime Analysis and Modus Operandi Analvsis.

The crime analysis unit of the Chicago Police Department, for
exatmple, is responsible for the analysis of reports of major crimes for
strategic and tactical purposes, When cdefinite and identifiable patterns
have been established, reports are sent to the concerned line commanders
for appropriate action,

This unit is limited in its operations to the boundaries of Chicago,
although it is obvious that crime pattérns do not coincide with political
bouhdaries. "A cartage theft a year ago 'in a suburban'jurisﬁiction'may be
related to a continuing series of such crimes in the central city, yet the
central city had no knowledge of this crime, and the suburban jurisdiction
was uninformed about the central city crimes, Undoubtedly, many such
crimes fail to be cleared because of the lack of areawide crime analysis,

' The fact that reported crime is increasing in the suburbs faster
than in the central cities should give additional support to areawide crime
analysis, One chief of a suburban community that has had a serious burglary
‘problem is reasonably sure that residents of his community are not commit-
ting the crimes, Since the community borders a high-crime-rate district
in the central city, he concludes that much of the problem emanates from
it, Although he is in contact with the central city police officials
regularly, he feels that an organized areawide crime analysis program

3/

would do much to assist his deﬁartment in coping with this situation,==

gé/lnterview, Colonel James Dawos, Chief, University City, Missouri,

Police Department, August 19, 1966.
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Areawide crime analysis requires the timely submission of case
reports and other information and data to a central point, A large metro-
politan or central city department could assume much of the burden of
criménénaiyéis"in many areas, In others, a state agency may be the more
proper oﬁé”tb'provide crime‘anaiysis to all jurisdictions within then§tate.

Modus operandi anélyéis‘is prbpétly'a large dgpéftment or state
responsibility. California and Michigan have established rather sophis-
ticated modus operandi files which“ééf@eﬁall jurisdictions in the state,
The Michigan State Police maintains a file on sex offenders and fraudulent
check passers, Michigan Jjurisdictions are required by'law to submit
reports to the sex offender file from which they, in turn, receive the
names of suspeqts‘best fitting the description of persons wanted, In
1965, 45 per cént of the items searched against the fraudulent check file
were identified with known check passersggé/

The California modus operandi éystem is fairly complete since
California law requires each jurisdiction to submit reports on all felonies
dally to the California Bureau of Criminal Identification and Investigation
(CII). Crime reports are divided into five major categories: questioned
documents, sex, burglary (including receiving stolen property), fraud, and
robbery, Modus operandi analysts are assigned to work on each of these
categories, Much of the work performed could be considered crime analysis
since it is related primarily to correlating crimes and providing investi-
gative data to local jurisdictions. However, specific subject identifi-

cation is a primary purpose of the operation.gé/

Staff Assistance on Administrative and Operational Matters

There appear to be few organizations providing staff planning
assistance on administrative and operational matters to other agencies
and, in fact, there is little recognition of this need, Aifewﬂconsulting

organizations, such as the International Association of Chiefs of Police

24]

gi/Interview, 0., J. Hawkins, Assistant Director, California Depart-

ment of Justice, May 16, 1966,

1965 Annual Report, Michigan State Police,
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and Public Administration Servzce have provided aSSLStance to many juris-
dictions on general police matters and some universities and colleges
have occa31ona11y aided local departments on specific problems., There

is almost no pocling of oovernmental resoirces for planning,
4

It was prec13e1y for this reason that the Division of Police
Administration Services was established in the New. York State Office
for Local Gove*nment on January 1 1966, as a free service to local police

'departments, The 1Dg1slature in estab1ishing this division declared'—éj

s 2 o 1t is the 1ntent o o o that all units of local
government maintaining police forces should be en-
couraged to promote the highest possible standards
of police administration and operations, To that
end, this article is enacted to offer such units of
lecal government voluntary advisory services for
improving the administration of their police
services,

- The functions, powers, and duties of the Division of Police Adminis-
tration Services.are;gzj
1, To coilect, compile, and disseminate current in-

formation regarding general developments in the
field of pollce adminlotratlon.

2, To serve as a clearing house, for the benefit of
police agencies, of information relating to common
problems and to assist in the solution of those
problems,

3, To conduct studies and analyses of the administra-
tion or operations of any police agency upon request
by the head of the agency, and to make the results
available to the agency,

4. To refer police agencies to appropriate departments
and agencies of the state and federal governmments
- for advice, assistance, and available serviceg in
connection with partlcular administrative problems°

5. To encourage the further professionalization of
police administration,

gé/Laws of New York, Chapter 352, Article 20, Section 550,

—Z/;bid,, Chapter 352, Article 20, Section 552,
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. local concern,

~consolidation .of police communications in one county,

- 67

. Interestingly, the division will not answer questioms pertaining
to the consolidation .of departments, This is considered a matter of
28/

Although in.existence only a short time, the division has received
many requests for service, One of its recommendations resulted in the
29/ In addition to
its consulting service, thé division is collecting manuals and forms from
leading police departments across the nation, and establishing a reference
library in the fields of police science, public administration, and poli-
tical science, , Do

At the local level, it was recommended in a recent study by Public
Administration Service that a city and a county police department, which
share the same facility, establich a joint planning and research unit to
coordinate their policies and procedures,ég/ As yet no action has been
taken on this recommendation, :

It is noteworthy that the Cook County, Illinois, Sheriff's Depart-
ment has extensively used the plans developed by the Planning Division of
the Chicago Police Department, . However, this is merely a sharing of ideas

rather than a joint venture,

Summary and Conclusions o

It could be debated whether crime and modus operandi analyses are

proper functions of a planning unit, This.is not the point, however; they
‘are planning.functions, wherever they are placed organizationally, Further,

they must be organized on an areawide. basis to be effective, . The, extent of

their operations depends upon the area in question, In the Chicago area,
for example, they should cover the Chicago suburbs and perhaps .Lake County,

Indiana, as well as Chicago itself,

ZQ/State of New York. Office for. Local Government, Division of Police

Administration Services The Law Enforcement Executive, July, 1966 (nimeo.,

unpaged).

gg/lnterView, Charles C, McCloskey, Jr., Executive Director, Division
of Police Administration Services, August 5, 1966, :

30 /Publlc Administration. Service, Police Services in-Salt:Lake Valley,
(1965) P. 28,




Planning assistéﬁcé on organizational and procedural matters is
sorely needed in small- and medium-sized departments and; frequently, in
those of substantial size., The New York Division of Police Administration
Services represents the first attempt of one govermment to provide this
assistance to other governments on an orgénized basis, The opportunities
for accomplishment in this approach are great, 1In the future, for example,
departments in the same area might be using the same reporting forms to
facilitate central records and crime analysis, They may, after study
by the division, amalgamate communications or crime laboratories or many
other costly facilities, if it is shown that economies will result and
service levels improved. The division isin a position to bring about
standardization and improvement in many areas of New York law enforcement,

At the local level, especially in metropolitan areas, there is a
special need for coordinated planning which may be difficult for a state
to provide., It is urged that councils of law enforcement officials be
formed in these areas for the purpose of making policy decisions on the
major objectives of law enforcement, Such councils should be provided
with staff assistance from the planning units of major departments in

the area for policy implementation planning,

Criminal Intelligence

In simple terms, criminal intelligence may be defined as informa-
tion or knowledge about persons or organizations engaged in illegal activ-
ities. This definition encompasses the needs of most small communities
and some ‘larger ones for intelligence on criminal matters; it does not
éxtend to fraudulent practices of business and industry or to organized
crime, especially interstate crime, Within the more narrow definitions of
criminal intelligence, activities tend to be tactical; as the definition
broadens, greater emphasis is placed on strategical intelligence, Tacti-
cal activities are more closely'éllied'wifh predatéry crime and modus
operandi analysis; strategica} intelligence is more concerned with anti-
cipating and thwarting major moves on the part of the highly mobile, in-

fluential, interstate criminal organization, or syndicate,

.\
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It is largely with the latter that this section is" concerned,
Most large departments now have intelligence units but, within and among
them, widely different views are held on organization, objectives; and
intra- and interdepartmental relations, operations, and methods, - Three
major interests predominate, although levels of support for them vary
widely, They are local predatory crime, organized or syndicated crime,
and subversion,

Many departments refuse to recognize the existence of organized
crime and thus rationalize a preoccupation with more local and isolated
criminal matters, In many instances, this position has led to virtual
operational immunity for the syndicates, Further tending to give them

freedom of action is the unwillingness of departments freely to exchange

' intelligence, Often called a "trust gap," such reluctance seriously

impedes effective local or joint action, The close and ‘unwarranted hold-
ing of information by individuals and elements of a department denies it

the basis for effective action.

Recent Developments

In recent years, several developments offer encouraging signs of
improved interdepartmental relations which are leading to more effective
action, Probably most significant is the belated recognition of syndicated
crime as inimical to the country's security and well being and a problem
of great seriousness which cannot be resolved locally,

In 1956, a voluntary organization of law enforcement agencies, the
Law Enforcement Intelligence Unit (LEIU), was organized to work for in-

creased sharing of criminal intelligence data, In addition to furthering

personal contact between individual members, the LEIU has established a

“. central clearing house for criminal intelligence information in the Cali-

fornia Bureau of Criminal Identification and Invectigation (CII) to which
all members contribute and from which they receive information, Member-

ship is divided into three categories: (1) regular, (2) associate, and

'(3) affiliate, Regular membership is limited to 70 individuals represent-

ing a number of agencies; agencies as such are not members. Regular members
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are differentiated from the others in that they haﬁe'voting rights and have
access to the complete file maiﬁtaihed by the CII, The membership of LEIU
is divided in four zones?_:(1)”NorthWestern, (2) Southwestern, (3) Eaetern,
and (4) Central, Each zdne hae'aychéirman, and'iembeis'in each zone meet

31/

annually, The ertire membership also meets annually,=~ Discussions

of the attributes of LEIU with a number qf'mémbers indicate that it

serves as an excellent means for contact betweeﬁ law enforcement intel-
ligence officials on matters of mutual concern,

The New England State Police Compact deveioped from discussions
of the commissioners of the six New England State Police organizations
and came into operation‘updn ratification by theﬁrequired three states,
‘The primary provisions of the compact are: (1) a central criminal intel-
ligence file to facilitate the sharing oflinteiligence information among
" the member state police forces and (2) authority to the commissioner of
“state police of a member state to invite éersonnel from the state police
forces of other member states to work in his state with power of arrest,
The second provision is particularly far-reaching, permitting the sharing
of personnel for investigations, a vital need in long-term surveillance
and investigative work,ég/ " .

The Law Enforcement Committee of the New York Metropolitan Council

has formed a Subcommittee on Orgenized Crime. The subcommittee encourages
contact between law enforcement inteliigehee units in the New York City
aree but its principal undertaking has been to make the ihtelligence
files of the New York City Police Department available to the other police
departments in the area.33/
The New York State Identification and Intelligence System (NYSIIS)
has been mentioned eaflier in connectioﬁ with its function as a records

exchange center for all types of criminal records, Suffice it to say here

31/
32/
33/

'——'Metropolitan Regional Council Law Enforcement Committee, 1963-
1964 Annual Report, September 16, 1964.

LEIU, Organization, Rules;iend Procedures, January, 1966,

New England State Police Compact (mlmeo ), January, 1965.
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that the cause of the inception of NYSIIS was the Apalachin meeting of
organized criﬁinals in 1957, When fully operational, NYSIIS will include
criminal 1ntelligence information on the organized criminals of concern
to New York and other police departments°

The Oyster Bay Conferenges,,held in New York in 1965 and 1966,
agsembled rgp;eseqtatives of agencies from all over the United States
fdr the purpose of furthering efforts against organized crime., The con-
ferences have reached some interesting conclusions, among them, the need

to share information on individuals engaged in organized crime,

The relationship of the conspiracy and the criminal

act must be shared by the iInvestigative agencies if

an effective assault is to be mounted against organ~-
ized crime, . o . The optimum pooling of intelligence
information should include both vertical and horizontal
dissemination--vertical as between local, state, and
federal levels of government ‘and horizontal between
separag? jurisdictions at the same level of govern-
men*

The participants also recognized that "a primary consideration

for information sharing is security, n35/

Current Needs ,

.A basic need for the uprooting of organized crime is the increased
pooling of resources. This includes exchange oﬁ information and also
making intelligence files, available to more people involved in law enforce-
ment, Substantial files-of some intelligence units on the activities of
organlzed hoodlums are. unknown to law enforcement officers who could give
them major assistance in solv1ng crimes, .

Information in the files of large intelligence units should be made
available to responsible law enforcement officials in surrounding communi-
ties qﬁ a meaningful basis, It is obviously impractical for an intelli-

gence unit to reveal the contents of working files on developing cases

. éé/Proceedlngs of the Oyster Bay Conferences, Combatting Organized
Crime, pp., 33-34, ’

35/Ibid,., p. 34, '
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unless it is opereting in concert with another agency;lhoweVer, much‘cf
the information in intelligence unit files relates to "legitimate" busi-
ness enterprises of'the'hoodlums meeting places personal data on indi-
viduals, and other information which may be w1de1y disseminaced

Even the largest in elligence udit cannot afford the manpower
necessary to perform continuous surveillance and 1nvest1gative work to
gather information on organized criminals. The members of the New England
State Police Compact have recognized this. fact and have taken steps to
share personnel,’

There is a need for agreement on .the objectives and definitions of
purpose of intelligence units. The effectiVeness'of many intelligence
units is dissipated by activities not even remotely.connected with the
task of gathering data on organized ¢riminals. It wenld be impractical
for a true criminal intelligence unit to pool its efforts with one which
is largely concerned with other metfers;. o

Data dicseminated by many intelligence units are of questionable
value to those engaged inireal intelligeunce work, Perhaps a national in-
telligence file would be of greater value if it were confined fcrinformation
on the organized '"Mafia-type" criminal,

There is continulng need for coordination between the law enforce-
ment agencies of the federal government, on the one hand, and state and
local intelligence units, on the other, | -

Finally, there is a need for bettei coordination between local and
state crime commissions and police intelligence units, Too often the police
scoff at the activities of independent crime commissions when, in fact;
these agencies can assist the police by making known the actions and objec-
tives of organized crime, - |

Means must be found to redefine concepts of criminal intelligence
and to strengthen local services, Criminal intelllgence services also
should be developed on broader bases. It would be sound to centralize
some criminal intelligence services at the state level while leaving intact
the effective local efforts, Under somevcircumstances,”centralizedlprograms

and efforts could cover several states,
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Summary and Conclusions

Coordination and consolidation of criminal intelligence activities
fall short of the need, although there is evidence that attempts are being
made to break down the barriers to coordinated efforts, It is impossible
in this brief analysis to suggest a full program of action, It is hoped
that the Organized Crime Task Force of the President's Commission, in its
in-depth study in this area, will consider the suggestions in this section,
as well as suitable alternatives, in making recommendations to resolve

the problems inherent in criminal intelligence work,
Purchasing

Purchasing is an activity undertaken by every public jurisdiction,
large or small, Traditionally, purchasing was primarily conducted on a
departmental basis with little or no centralized purchasing for the juris-
diction, More recently, however, governments, and especially the larger
jurisdictions, are abandoning departmental in favor of centralized pur-
chasing.

Purchasing is not a static concern--prices change frequently, the
uses of products change, new products are developed, and the materials in
products may change significantly, Consequently, purchasing requires a
special knowledge of products and-a firm grasp of specifications develop-
ment and of negotiating and contracting techniques, It is a function
which logically should be performed by a professional purchasing agent
with responsibility for all procurement activities within a- jurisdiction,
Purchasing 1s a vital tool of management, and the purchasing function is
most appropriately carried out under the general direction:of the chief
administrative office of a jurisdiction rather than at the departmental
level,

There are several -advantages to programmed centralized purchasing:

(1) lower prices may be obtained through volume buying, (2) the, quality

.of goods purchased can be improved through the development of adequate

specifications, (3) there is better opportunity to test and inspect products,
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(4) centralized records and storage facilities are available, (5) items’
used by many agencies throuzhout the jurisdiction will be recognized, and
(6) a systematic program can be developed and operated for the salvage of
obsolete supplies, It would be difficult for most individuel departments
to operate such programs with their own limited resources,

Some jurisdictions are not of sufficient size to justify the
employment of a specialized employee such as a purchasing agent, Fre-
quently, in smaller jurisdictions, the city manager or other local offi-
cial assumes the centralized purchasing responsibility for all jurisdictional
purchases,

There is no need for purchasing to be conducted by individual
departments, especilally in smaller jurisdictions where volume buying is
a significant improvement over departmental buying. ' The individual depart-
ment is, of course, the judge of the type of equipment .or other supplies
best suited to its needs; but this does not mean that the department

should conduct its own purchasing program,

Role of Police Department

The police department should identify its needs and assist in the
development of specifications to be used in the purchase of items. On
occasion, the police department should also perform tests of various types
of equipment or supplies to-aid in the systematic evaluation of products,

a role performed by any department within the jurisdiction,

Intergoveromental Purchasing

Most equipment and supplies utilized by one jurisdiction are the
same as those utilized by its neighbors, as responsibiliries are commonly
the same, Thus, purchasing is very susceptible to a joint or coordinated
program, Any intergoverumental purchasing program should not be conducted

.on a department-to-department basis, but rather should involve entire
jurisdictions,

A comprehensive’intergovernmental purchasing program was the focus

of a detailed study prepared by the Metropeclitan Fund, Inc.,, for the Detroit
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36/

metropolitan area,= " The study pointed out the various areas in which

‘-cooperative, centralized purchasing could be undertaken between govern-

ments, and a program tofimﬁlement joint purchasing was developed., Cer-
tainly, purchases necessary.for the operation of é police department could
be included in such a joint purchasing program,

Studies of possibilities of joint purchasing have been made in
several states, including California,gzj Idaho,§§/ and Pennsylvania.ég/

Los Angeles County now performs a number of purchasing functions for
municipalities within the county, and Dade County, Florida, also provides
some purchasing services for smaller municipalities within the county,

An example from Pennsylvania illustrates how joint purchasing
activities could be beneficial to police departmeﬁts.ég/ It was suggested
that a centralized specification agency be established to prepare detailed
specifications for products to be purchased, Among the sample specifica-
tions are those for two products which every police department utilizes--
gasoline and police cars. Pooling the resources of a number of govern-
mental units, complete and detailed specifications were developed which
could be of considerable value to all governments--even if actual purchases
were not performed jointly, It is doubtful that individual 'police depart-
ments, acting on their own, could have had access to all the information

available to the group that developed the specifications.

§é-/C. T. Harwick, Purchasing Study of Local Government in the South-

east Michigan Metropolitan Six-County Region, Metropolitan Fund, Inc., 1965,
37/

— James D, Kitchen, Cooperative Governmental Purchasing, Bureau of
Governmental Research, University of California, Los Angeles, 1953,

2§-'/Rober:t: J. Hﬁckshorn, Haine M, Peterson, and A, M, Rich, Coopera-
tive Centralization of Purchasing for Idaho Municipalities, Bureau of Public
Affairs Research, University of Idaho, 1962,

22-/Association of Pennsylvania Municipal Managers, Intergovernmental
Purchasing Apreements, Institute of Local Government, University of Pitts-
burgh, 1962,

ég/Associéfiqn of Pennsylvania Municipal Managefé; The Establisﬂment
of a Centralized Specification Agency, Institute of Local Government,
University of Pittsburgh, 1962, pp. 9-13.
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Summary and Conclusions

Joint purchasing activities should be coaducted on a government-to-
government basis, not on the departmental level, Police departments should
not be involved in the actual purchase of equipment and supplies, although
they should advise on the specifications for products that they use and

assist in their testing as needed.

Other Staff Services

Three staff functions remain to be considered--public information,
internal investigation, and intradepartmental staff inspections, Basically,
these are responsibilities of the individual chief police administrator,
and it is doubtful whether they can be divorced from his immediate control,
Therefore, these functions cannot be considered along with other staff
functions previously mentioned as being susceptible of coordination or
consolidation, Many police administrators, however, could profit from
what other police departments are doing in these areas, and for this reason,

there are some limited possibilities for coordination in these functions,

Public Information

In a public information program, primary emphasis should be’ﬁlaced
on planning and performing activities which will keep the public aware of
what the police are planning and doing., One of the crucilal problems,
particularly in metr§politan areas, is that many people live and work in
different jurisdictions, The life of the suburban resident may Be regu-
lated more, and his.propérty protected as much, by the central city police
department as by.the pdiice department of the community in which he lives.
For example, in one Chicago suburban community, 65 per cent of the working

41/

residents are employed outside the community, primarily in Chicago.—

éJ-‘-/Northeastern Illinois Metropolitan Area Planning Commission,

Suburban Factbook, 1962, Table 17, Commuting Characteristics, Employed
Residents of Suburban Northeastern Illinois Municipalities, 1960.
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With this in mind, a practical, cooperative public information
program could be developed by the central city department and the suburban
departments to inform the mobile public and solicit its assistance in
observing and reporting suspicious circumstances, and in adopting protec-

tive practices designed to forestall burglaries, larcenies, child molesta-

tions, and other criminal actions, Such a program could consist of joint

appearances at Informational programs conducted in .the suburban communi-
ties,vdiétribution of literature describing the actiyities of the partic-
ipating -departﬁents, and visits to business and inéustry to analyze
negds, promote sound security practices, and so on, Such joint efforts

should do much to improve the image of the central city department, to

upgrade the public information programs c¢f the suburban departments, and

to stimulate cooperation by the public in many needed ways.

Internal Investigation

In large departments, internal investigation for control purposes
is often performed By a unit responsible for providing assistance to line
commanders and the chief of poliée. As discipline is a function of command,
it therefore is primarily the responsibility of.thé individual commanders
to oversee this activity, It is ﬁsually the line commander's responsibility
to control the'investigation of complaints againsﬁ his officers and to
ferret out any evidepce of corfuption in the force, The existence of a
separate unit with the sole function of assisting line commaﬁders, however,
is of considerable value, At times, fhis unit will also conduct internal
investigations, unknown to line commanders, under the direction of the
chiéf police aaministrator. .

Most large departments have internal investigation units, but small
departments usually cannot afford such units and have no place to turn for
this assistance. Here outside assistance might scmetimes prove véluable.
Commenting on this problem, the city manager 6f a community of 75,000 popu-
lation mentioned that his department was conducting an internal invespigation

and needed assistance; but there was no person or agency to which it could

2 .
tuyn.é—/ This situation describes the condition in a majority of departments,

42
-—/Interview, Wayne F. Anderson, City Manager, Evanston, Illinois,
June 28, 1966,
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Pooling resources in internal investigation is fraught with dangers,
As has been mentioned, discipline is a function of command,and for this
reason,outside assistance might be considered interference. Moreover,
many jurisdictions would not be interested in becoming involved in the
internal affairs of another jurisdiction. There are also problems implicit
in the nature of internal-ihﬁestigation, problems that are not uncommon in
an internal investigation b?Eration serving only one department,

o Nevertheless, fhere‘are enough instances when outside assistance

is needed that there‘éhould be available an agency totally detached from
the normal channels of internal investigation, In California, the Attorney
General has a constitutional responsibility for coordinating and supervising
the activities of the local law enforcement agencies, The department which
he heads~--the Department of Justice-;is the principal integrating agency
for all police functions within the state., Through the efforts of this
department, cooperation between all elements of California law enforcement
has been achieved, At the same time, howe&er, the Attorney General has
the responsibility for initiating investigations pertaining to local law
enforcement corruption, It is difficult to visualize an agency which has
both the responsibility for induciﬁg cooperation and the duty to enforce
pblice morality, It would seem that an agency which has these conflicting
objectives must relax one activity to achieve the objectives of the other,
Nevertheless, a unit in the office of the state attorney general may be
of significant value on matters of internal investigétion, provided that
this is its only function, o

In Wisconsin, such ébnfiicting objectives have resulted in the
demise of a unit in the Attorney General's office.ég/ This unit was con-
cerned with two things: (1) organized crime and (2) problems of internal
affairs, 1Its usefulness in orgénized crime investigation was hampered as
a result of investigations into ‘the public moraliiy of a large municipal
police departmenf. It was repoffed that Wisconsin law enforcement offi-

cials would not cooperate with this unit in crime investigation activities

éé/lnterview, Professor Herman Goldstein, University of Wisconsin
Law School, Madison, Wisconsin, June 29, 1966,
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because of its role in the investigation of specific police departments,
This 1s not to say that both activities ought not to be performed; it is
only to say that they should be separated,

‘Perhaps what is needed in every state is a unit which is completely
detached’ from other agencies and has no responsibilities other than assist-
ing local law enforcement with problems of internal affairs and, on its
own initiative, conducting investigations, Giving these units no other
responsibilities would enhance their utility, A state unit for internal
investigation would he a logical extension of the principle upon which
local units are based, Y

Staff Inspections

In large departments, the chief often assigns staff inspections
to a separate unit, The primary interest of a staff inspector is in dis-
covering and examining specific areas where irregularities and weaknesses
occur and in keeping.supervisory officers informeéd about them, so that
corrective action may be taken, He is not basically concerned with evi-
dences of breaches. of integrity but is responsible for identifying and
reporting them,

The role of the staff inspector is conditioned by the provisions
of a departmental plan, If there is a plan that all units are to follow,
it is the duty of the staff inspector to determine that they are all
carrying it out, For example, if the department has a plan to be followed
in crime reporting, the staff inspector must inspect case reports for
compliance with it, Nearly every police department has a manual of rules
and regulations; it is the staff inspector, in addition to the line comman-
der, who determines that these rules and regulations are being followed,

Unless two or more departments agree on following similar plans,
1t is unfeasible to establish coordinated staff inspections, Situations
such as in California, requiring submission of crime reports to the state,
necessitate some control over local reporting procedures, Staff inspectors
from the California Department of Justice are responsible for assuring

compliance with this mandatory requirement,
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All in all, it would seem that intradepartmental staff inspection
-has little susceptibility for coordination, However, staff inspection on
a statewide basis in conjunction with certain state standards is a dis-

tinct possibility, This concept will be discussed in Chapter VII,

Summary and Conclusions

The staff services of public information, internal investigation,
and staff inspection are not highly suitable for coordinated undertakings,
They are mainly staff aids of the individual police administrator, Never-
theless, there are certain needs which can be met by pooling related re-
sources of police departments,

Cooperation in public information services between a central city
department and suburban departments would be practical, in view of the
fact that both agencies affect the lives and security of the commuting public.

There should be more intergovernmental assistance in internal inves-
tigation, although there are numerous obstacles to it., In principle, there
should be in every state a unit which should assist the local police
department with its internal investigation problems and,at the same time,
conduct inquiries into alleged wrongdoing on the part of the local depart-
ments, However, this unit should be completely separate from other state
~agencies and should have only the function of internal investigation,

Joint staff inspections do not hold much promise unless law enforce-
ment agencies have duplicate rules and regulations, If the state requires
certain standards for all jurisdictions, some inspectional unit will be

necessary to monitor this activity,



IV, COORDINATION AND'CONSOLIDATION
OF AUXILIARY SERVICES

Auxiliary services are nonline functions other than dtaff services
which provide technical, special, or supportive services to line or other
nonline elements of a law énforcement agency. They include such functions
and activities as recqrds ahd commuﬁicét&qns, detedtion, laboratory services,
and buildings and equipment. After field services, auxiliary services are
the most costly part of ﬁolice management.ﬁ Cenerally,_auxiliary services
as a group are susceptible of joint performance between or among a number

of law enforcement agencies.

Records Services

The value of a complete criminal records system.to the police
effort is well-established. In the words of O, W. Wilson, "The effective-
ness of a police department is directly related to the quality of its

1
records.“*/ Records are needed:

1. To provide the information from which intelligent
decisions can be made in matching government resdurces
to community needs.

2. To provide the information to be communicated within
~and between departments so that police objectives can
be accomplished effectively.

. te

3. To assist in the supervision and control of personnel
and the measurement of their accomplishments.

4. To inform the publie,

Advantages of Areawide Centxal Records

The advantages of an areawide central records operation are an

" extension of the advantages of a departmental central records system.

1/

='0. W, Wilson, Poliéé‘Administrégion, second.ediﬁiohu(NeW York:
McGraw-Hill, 1963), p. 384, ' ™ A .

81
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A departmental central records operation involves the consolidation of
all key aspects of criminal,. traffic, and service-to-the-public records
under a single command, The concept: of 2 central records system is not

2/

new. Wilson concluded in 1942 that}f

' The extent to which the records system facilitates
police management .. . . depends in large measure
upon how it is organized and administered . . . .
The records unit is the information center of the
police department , . . . All phases of police work
must be fitted together to form an integrated sys-
tem . . « » A well-administered central records
system contributes to the effective operation and
management of the police department. A centralized
records system places the responsibility for the
effectiveness of records work in a single division
head,

There are many reasons why the concept of a central records system
should be expanded to encompass many jurisdictions. Some of the more

"meaningful advantages are discussed below.

When basic information collected by many jurisdictions is centralized
in one place, an inquiring jurisdiction need .check only one source for
information rather_than several. Centralization eliminates duplication of
effort and facilities and reduces the.possibility of error, and increases
the speed with which an inquiry or search can be handled. For example,
when each department in Alameda County, California, maintained its own
warrant files, the time required’ for one'deﬁartmeﬁt to check all of these
files was over 39 minutes, When the files were consolidated within the
automated Police Information Network (PIN), the total elépsed'time from
the moment a request was made until the information was received was

. 3 Y - : .
reduced to less than two mlnutes.—/ The time would have been greater if
a computerized system were not employed, but it still would have been

enough less to justify centralization.” '~ - . ' : S

: 2/O W. Wilson, Police Records (Chicago: - Public Administration
Serv1ce, 1942), p. 8.

3/

‘ ='Bay Area Law Enforcement Information Control Study Coumittee,
Centrallzed Electronic Informatlon System - (unpaged no date)
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-If an areawide records operation includes the collection and
coﬁpilation of statistics, reporting and documentation can be reduced,
an accurate overview of crime in the area may be obtained, and detailed
analysis of the data will be possible,

A jurisdiction that turns certain records over to an areawlde
operation may eliminate related files., In the Dade County, Florida,
area, for example, one department eliminated its accident report file
when the Dade County Public Safety Department instituted centralized
collection, processing, and filing of accident réports;é/

Finally, areawide centralization may result in a reduction of
personnel involved in records operations. When the Los Angeles Police
Department turned over its stolen property files to the State Bureau of
Criminal Identification and'Investigation'(CII), it was able to reduce
its work force by 10 people and the CII needed to only add 2. The only
new cost to Los Angeles was a monthly charge for a telephone line to

3/

Sacramento.

Scope of Areawide Central Records

" The scope of an areawide records 0pera£ion will depend upon, among
other things, the geographical area covered, the quality of the participating
agencies, and the support of the police administrators involved. Classes

of information that may be made available to all users include:
1. Operational information services,
2., Administrative information services. .
3. Reporting and statistical services. -

Operatlonal 1nformat10n serv1ces are concerned with 1nformation
of value to fleld personnel Included would be data relatlng to wanted
persons, 1dent1f1cat10n of suspects, stolen and wanted veh1cles, and

other stolen and tecovered property.

&/Inééfnational Association of Chiefs of Police, A Survéz of
Police Services in Metropolitan Dade County, Florida, 1963, p. 101.

Q/Interview, Dr, John P. Kenney, Deputy Director, California
Department of Justice, June 28, 1966,
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Administrative information services are concerned with data of
value to command and administrative personnel in making decisions. This
type of data includes analytical ‘reports based upon data gathered, along

with operational information (e.g., time and location of incidents, work

load measurement, clearance statistics ‘and analysis, and personnel management

data). This is one of the most valuable and least recognized uses of

~

police records.

: :.Reporting‘ahd statistical services relate to the collection of
crime reporting information for génerél statistical uses and for
compilation of annual or periodic reports to the 'FBI Uniform Crime
Répdffing Program and to state or local reporting programs. They also
encompass central report recording and transcibing services.

The provision of operational information services appears to be
most susceptible of early implemehtatibn on an areawide basis, since
there is at present some uniformity of demand, both in content and in
volume., Incident reporting and other related data collection and
distribution seem the next most susceptible, for the lessons of the
Uniform Crime Reporting Program may be used “to establish. guidelines.

There is also sufficient experience with intradepartmental report
recording and transcribing systems to warrant consideration of areawide
'systems., ' '

The provision of administrative information services offers the
greatest potential return for individual agencies, but will probably be
the most difficult program to secure or to implement, because of a limited
knowledge regarding the use of subh information by ﬁany police administra-
tors. Areawide centralization of vital information ‘such as time and
location of police services and manpower deployment is of paramount
importance .in the effective provision of police service. Until individual
agencies, regardless of size, recognize. the need for using police records
to deploy police forces, the gains made in other uses of police records
may be offset by improper or ineffective utilization of manpower.

Other Systems Considerations. A basic impediment to the develop-

ment and effective use of areawide central records 'systems is the failure
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of management to recognize their purposes and values. There are certain
records which must be decentralized. This, however, is not a valid
argument against areawide central records_operatiehs'which can provide
information promptly to field personnelijr use both in emergency and in
rduﬁihe'situatiqns,'to police administrators to ferﬁ:theﬁbasis for sound
administrative and operational decicions, and to the pubiic to inform it
on police problems and services.

The following factors should be considered in advance of any

serious attempt to establish an areawide central records system or a data

proce951ng center to provide statlstlcal analytlcal, or general opera-

. tional or administrative informatlonal services,

1. An effective areawide records system depends upon
the utilization of the communications systems of
the cooperating Jurisdictlons.' The respective
communications operations also must be integrated
into a single system working in concert with the
areawvide records center, because the two systems
are interdependent. :

2. Information contained in an areawide central records
file must be easily retrievable .if the system .is to
realize its full potential.. Data of immediate concern
to local agenciés (e.g., ‘traffic warrants) should be
available locally, while state or federal systems could
house other types”cglinformation:serving broader needs.

3. ~ Areawide records services can be effective only with-
the use of relatively expensive data processing equip-
ment; therefore, careful study of both the immediate
and the long-range costs of an areawide central
records operation must precede any decision to establish
it. The cost of such equipmént may be beyond the ability
of the jurisdictions considering the areawide service or
may not be justified by volume of work, relative needs,
and potentlal service return.

4, Lack of agreement on the content of a program would
seriously weaken it; therefore, in any areawide records
undertaking, all participants must agree upon the type
and level of information services to be prpvided.

5.. The: information services of:.police departments vary
widely in form and content, and the potential for human

[T



86

or machine error would probably be greater with
‘increased volume. : Therefore, control of the quality

of informaticm put 1nto an areawide system is

especially critical. ControI over the timely addition
or canceliation .of information also becomes increasingly
a problem when many jurisdictions are involved.

Organlzatlon for Areaw1de Records Svstems

Determlnatlon of the size of the area to be served by a central
records system presents some problems. Although it is usually less costly
and more effective to perform certain.funetions and maintain certain files
for a large than for a small area, the size of the area must be related to
the uses to be made of files and the need for immediate service. Time and
distance influence the phySLCal locatlon of files and services. For
example, police reports must:be avallable to courts or copies provided the
public without undue delay, Decentralized demands point up the need to
recognize the limits of physical and functional centralization,

The possibilities for areawide records services range from a
single national system with various Subsystems. to state systems, with
or without intersystem cemmunications capabilities, to local systems,
which can serue asveffective areawide records centers., Most current
records systems are oriented toward prov1d1ng operational and/or statis-
tical information, whlle very few yet prov1de administrative informational
services. ' '

A National System, At the federal 1eve1 the existence of the

Federal Bureau of Investlgatlon s (FBI) flngerprlnt collection attests
to the long-time recognltion that, police records can be centralized on a
nationwide basis. Factors of tlme and ‘distance, however, have mitigated
against full use of this systen,.and many local and state systems also
have been developed. . - .

' The FBI is also embarking upon an operational infornation services
program which will result in the National Crime Information Center (NCIC).

The philosophy behind the establishment of the NCIC is stated as follows:—/

6/"A National Crime Informatlon Center,” FBI Law Enforcement Bulletin,
May, 1966, p. 3.
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The logical development of electronic information
systems proceeds from local metropolitan systems to
statewide systems and then to a national system.

In effect, each succeeding system would afford greater
geographical coverage. The information stored at each
level will depend on actual need, with local metro-

" politan system$ naturally. having a data base much
broader than that of either the statewide or national
system. It is most important to avoid any concept
that a national system eliminates the need for sys-
tems of lesser geographical scope--metropolitan and
statewide systems must develop to serve local needs
which could not possibly be met by any national
systems. The ultimate nationwide network.will not
be achieved until such systems develop in each state
and the larger metropolitan population centers.

The concept of the NuIC is clear. lt is intended to'complement,
not to replace, local and state systemsa The national system should be

a coordlnatlng mechanism that will further the exchange information of

mutual concern among smaller, 1ndependent but coordinated systems.

Provision should be made for use of the system by federal and regional
law enforcement agencies, but parallel or duplicatory systems should be
avoided unless for spec1f1c backup purposes. '

" Most everyone 1n law enforcement is familiar with the FBI's
Uniform Crime Reporting Prooram.. From its inception in 1930 this
voluntary natlonw1de prooram has become progressxvely valuable to the
nation in documenting the crime problem. Desplte its voluntary nature,
law enforcement agencles serv1ng over 92 per cent of the nation's popula-
tion submit data to the program. ' . -

Perhaps the Unlform Crime Reporting Program is close to the peak

of its efficiency in portraylng the kind and extent of crime natlonwide.

There is little doubt that the program glves a progress1vely better
plcture of crime, but it suffers from its voluntary nature. First, it
can be assumed that there never w111 be returns from Jurlsdictlons
representlng 100 per cent of the nation's populatlon. Second the 'lack
of unlformlty among states in crime classification makes 1t difficult

to interpret the statistics., Third, an educatlonal effort will never
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succeed in working out all the problems in local reporting systems.
Finally, this effort must'necessarily exclude many statistics of a purely

local nature such as traffic warrants.

:StatedSystems;“'To ﬁaﬁé,’mbgt of the statewide records systems
are manual or mechanized programs dealing with the collection and ;ompila—
tion:of s{ﬁpié crime statistics;'the proﬁision of cleafinghouse service
in matters concerning the identification of criminals, victims, and other
persoﬁs,and wanted or found property; and the provision of auto and
driver license registration information. Some also provide rudimentary
modus operandi and/or crime analysis. Some of the more noteworthy state
systems are discussed below, |

The California Department of Justice, particularly its bureaus
of Criminal Identification and Investigation (CII)Aand of ?riminal_r
Statistics, has long been involvgd in providing areawide records services
to California law enforcement agencies. Services go well beyond the
functions normally performed by "state bufeaus."' The CII alone employs
more than 500 persons in activities directly related tqhoperational
information services, _ _

The Bureau of Criminal Statistics, concerned primarily with
statistical fuﬁctions, employs = more than 40 persons and has an annual
budget of approximately $370,000, Its statewide coverage and the fact
that the reporting to it of crime is mandatory ﬁake the California system
perhaps the most complete and.accurate in the nation. _Its annual.publica-

tions, Crime in California, Delinquency and Probatior im California, and

Drug Arrests and Dispositions in Califo:nia,indicéte how far the Bureau of
Criminal Statistics has gone in providing 1oca1 jurisdictions with
meaqingful statistics., Such a statewide statistical program has several
,advantagesjand should be considered when attempting to support and augment
the Uniform Crime Reporting Program, ‘

The California system may be mbdified>if electronic data processing
techniques are introduced. The "total systeﬁ“ approach which is being
considered would_include not oniy the CII files for operational information

services, but also those of the CII maintained for the statistical purposes
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of the Bureau of Criminal Statistics, files of the Bureau of Narcotic
Enforcement, and files of agencies outside the Department of Justioe.
(e.g., judicial, correctional, motor vehicle registration, and state
highway patrol). | | V

There is increasing interest in other states in prov1d1ug total
systems.. Ihe New York State Jdentification and Intelligence System is
being pianned to inolude not otily police data, but also data from the
files of courts, ptose'ntors, probation and parole agencies, and
correctional institutlons.7

The proposed Michigan Law Enforcement Information Network (LEIN),
to be operated by the Mlchlgan State Pollce will start with a computer-
based file of stolen and wanted vehicles and warrants and then be
expanded to irclude much more dats. lans catl for 35 terminals located
throughout the stzte and: for complete fin nnﬂing of the system, including
terminals and 11nes, by the state,= 8

There are also some existing or proposed statewide systems of
more limited scope, The California nghway Patrol operates AUTOSTATIS
(Automated Statewide Auto Theft Inquiry System), a statewide file of
stolen and suspicious vehicles accessitle “on-line" to over 200 police
agenoies via ’SS‘teletvPe terminals. ”he use mzde of this system is
1ndicated by the fact that approx1mate1y 9, 000 inquiries per dg; are

1ogged and, on the average, 1,200 daily file changes are made.~ A similar
system is belng readied for implementation by. the New York State Police,

, Me*ropol'tan qutems. At the local level the best example of a

' records syﬂtem of areanloe importance is the Bay Area Police Information

Network (PIN), PIN was concelved by the Bay Area Law Enforcement

l’Iew York State Iden iffcation and Infelllgence System. Informa-

tion Shering: The Hiddep Chellenge in Cwiminal Justice, 1964,
Q/Interview, Joha Brown, Deputy Director, Mizhigan State Police,
August 17, 1966,

9/Le'r:ter Bradford Crittenden, Comnissioner, California Highway
Patrol August 15 1966
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Informetion Control Sﬁudy Committee, a group cohposed ef'repreeentatives
of pollce agenc1es in the San Fr3901sco Bay Area. The‘dietinguishing
features of PIN are its (1) 1lmlted scope. \2) areawide nzture, (3) "real-
time" emphasis, and (4} use of. the existing county data preeeSSing
facillty. ‘ o T ‘ |

I* was decided early 1n the plenning stage that 2IN would be
limited to wa”rants, both crlmznal and t_chlC, rather than become
involved in a “total systems"” approach, In its second prngress report

19/

the Bay Area Study Comm1ttee states:= 1

1le the Commlttee is mlndful of the “total system"”

aprwoach it is also of the coumviction that any

" Miotal system” must be based upcu lecal needs and
miast develop from local experience, Hence . o o our
firsk concern should be to estabiich , , . an active

“warrant . . . program and utilize our experiemce to
build toward the Ytotal system,” A "total systeu”
approach would involve a massive conversion of
existing . . , files and eutry into a new program on
such a sczle that, while we are certain thet the conzept
is sounag, failure . . . could be both economlcally
and politically disastrous, :

It was -elt that tﬁe werrants systems of dLL arza pollce agﬂncles were
sufflchently a1Lu-, whareas otHer records lacked’ Lvlformlty toc a degree
which prevented incl udlng tbem in the inicial system. Plans call for
additional appxicatlons when pc351b1e. ‘

PIN is an sreawide service. Eaeh"ef the 13 police agencies in
Alauneda Céﬁnty has access to tﬁe'compuzerize& warrant fiie without charge;
and police agenc1es outside Alameda Coux ty ‘have access upon payment of
the following charges:

1. Terminals, data sets, and lines: 100 per cent of
' acrual cost. '

2, Hardware costs: 3-1/2 cents per werrant input
per mouth.

—Q/Bay Area Law Enforcement Information Control Study Committee,
Second Regular Progress Report, May 19, 1964 (mimeo), p. 16.
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3. Personnel and other nonhardyaye costs: $1 per
1,000 population per month.,~
Charges have been set low to‘encourage participation by police agencies
outside Alameda County, When the 18 cities in San Mateo County became
part of PIN, the county assumed all of their costs.

The Chicago Police Department has an automated file of Stolén”i
cars and wanted persons. The file contains the following information:
stolen cars, wanted persons,; stop orders, eriminal and traffic warrants
(names) , mental institution stop orders, military stop orders, missing
persons, revoked and suspemaed drivers' licenses, and licenses of vehicles
driven by known criminals, There are some plans to make this file avail-
able to other departments through terminals and lines directly to the
computer, Several advantages would ensue: (1) an existing data processing
facility would be more fully utillzed (2) the system would cover a larger
area, and (3) a step would be taken toward a reg10na1 records center with
data collected from as well as disseminated to additional agencies. The

last advantage is perhaps the most important,

Unmet Needs

It is evident that ex1st1ng and proposed areawide records systems
are beginning to meet the need for multlJur1sd1ct10nal operational and
statistical information services.‘ "However, little attention has been
given to the provision of iﬁformetion to'command personnel to help in
administrative decision méking( The pOSSibllltleS of comp111ng and dis-
seminating. such information_ should be explored.

An areawide recordszeperetlon, particularly at the metropolitan
level, could be of mueh use.iﬁ essisting eommand efficefs'with manpover
deployment problems. A llmlted program could be instituted uszng radio
dispatch 1nformatlon from a number ~of departments and preparlng a daily
report of each department s work load by time end locatlon,at a central

records center.,: The tabulated results, plus some limited analysis, would

l']‘/Let:ter,.Gordou»_l'-‘..l/h'.lli:man, Chief, Data.Proeessing Center,
Alameda County, California, June 9, 1966.
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then be returned to the partic1pat1ng departments. Periodically, radio
dispatch information could be welghed according to the seriousness of
incidents and used in the redesign of patrol areas. A more complete data

collection program and detailed akaly&is would be more desirable.

Summary and Conclusions

There are few outstanding examples of areawide police records
systems .at any level of government, The reasans are many,; but the results
are the same:! - incomplete, fragmented, duplicatory, inaccurate, localized,
and- often useless data collected at considerable expense.

The following conclusions are drawn from an examination of existing

and proposed large area systems: .

1, The flow and availability of law enforcement
~.information. should closely parallel the flow and
mobility of popu‘ation and more particularly,
criminals, ’

2. The scope of a coordinated or consolidated records
operation must be based”upoﬁ such factors as area,
population size and concentration, quality and
quantity of law enforcement services, and the relative
needs for each type or kind of data services, o

3. The appropriateness of a partlcular joint records
system should be determined in part by an evaluation
of the capabilities of: the several agencies to
contribute to and use the system,

‘4, There are certain readily identifiable classes of
data which lend themselves to joint or consolidated
recording., They include especially data concerned
with operational or field matters and administrative
information regarding the analysis of crime and
deployment of. personnel

5. The state should assume major respons1b111ty in the
"direction and coordination of law enforcement data
systems,. including the total provicioénm of certain
_information services, and support of qua ified local

‘or regional systems within the larger s' stem,

6. An areawide system encompassing several major
operational 1nformation services (e.g., wanted

e g‘.
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persons, stolen property, stolen autcs) should

be implemented at the metropolitan lTevel whenever -
circumstarces warrant. However, tlie state czm also -
perform these services, provided it receives ade-
quate support at the local level, '

7. The receipt and analysis of crime statictics is a
rroper responsibility of the state. A state program
chould include the receipt and analysis of crime
reports, mandatorily submitted by local departments,
and the submission of statistics to the Federal
Bureau of Investigation, v

8. Care must be taken in implementing records systems
which bring together data from many varied sources
of dissimilar responsibilities for the purpose of
providing a single. all-encompassing file, ‘'Total
systems'” which include information from many other
agencies could easily jeogardize the real and
meaningful value of a police information exchange.

Communications

‘ The nerve center or coordinating mechanism of a poiice department
is its communications system. Coupled with a records system, a communica-

tions system procvides thé means by which any law enforcement agency

‘responds to ‘the needs of citizens and individual police officers. At the

present time, however, the devélopment of integrated records and communica-
tions systems on an areawide basis is fairly rudimentary, although a number
of areawide commuanications systems are in operation.

An-areawide communications center, coupled with an areawide records
center, could vastly improve the speed by which citizens' requests for
service are answered and appropriate action taken. Individual police
agencies which currently must compete with other agencies to use the same
communication facilities would no longer face such problems. An’ immense
duplication of expensive facilities could be eliminated on the local level
and the possibility of error greatly reduced in dispatching personnel.

Perhaps the most perplexing situatidn"confronting police communica-

tions is the multiplicity of single department radio systems, sometimes
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sharing the same frequéncy, in most metropolitan centers. As Professor
Gordon E. Misner points out, the availability of communications equipment
may tend to aggravate the probléms:asspciated with the fragmentation of

12/

police resources,~

There is a current tendency to blame communlcatlons difficulties
on the lack of frequenc1es available for pollce service, ‘This is not
entirely a ‘valid observatlon however, because coordinatlon of broad-
casting in a given area involves more than a limit on the number of
frequencies. There must be a realization that coordination requires the
sharing of physical facilities and the ability to direct operations from

a central communications center wh1ch is nearly nonexistent in most

metropolitan areas.

Current Trends

There are enough examples. of coordinated and consolidated com-
munications systems‘to indicate some récognition of this need.

Radio. Perhzps the most usual means of integrating communications
~ systems is through interjurisdic;ional.agreements for the joint use of
police radio, The primary motivation for such agreements is cost., When
new departmentsvare established, or existing departments decide to become
radio-equipped, they often join with other departments to provide radio
communications or seek service from an:established system,

In a 1960 study of interjurisdictional agreements in the Philadelphia
‘varea,lé/ it was found that agreements covering police radio communications
were the most numerous and inclusive, There was a total of 107 agreements
encompassing 112 pf the 128 departments thgt_had radio-equipped cars, and
13 stations provided this service for_;helilz departments. Thus, each

station served an average of more than 8 departments, with the range from 2
to 35 departments.

12/”Recent Developments in Metropolltan Law Enforcement,” 50 Journal
‘of Criminal Law, Criminology and Police Science 502 (1960).

— George S, Blair Interlurlsdlctxonal Agreements in Southeastern
Pennsylvania, Fels Instltute of Local and State Government, 1961, p. 38,
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The normal agreement in this area included the prov1sion of
full dispatching and maintenance serv1ces for an annual charge with
both the base station and the mobile unlts purchased by the central agency.
A second type of agreement prov1ded that individual agencies purchase the
mobile equipment, with partscharged at cost and central maintenance and
dispatching provided without charge. A third type provided that the
individual agencies buy the mobile units and pay for parts and seryice,
with central dispatching available without charge. . .

. In suburban Lake County, Illinois, to the north of Chicago, the
County Communications Department operates a radio net for some 20 police
departments, providing the departmenrs with base stations and mobileAunits
on a contractual ba31s. Included in the contract charges'are the cost of
the equipment and complete ma1ntenance. The county tahes out the licenses
and thus controli4;he use of the system, but each department handles its

In the Cleveland suburban area, 26 police departments provide

own dispatching.

communication services for a total of 64 departments. Thus, communities
which cannot aflord, or do not wish to operate, their own base station
can benefit from the facillties of established departments. The largest

of these systems, operated by University Heights, services 13 departments

with complete dispatching. The weakness in this system, however, occurs

prior to dispatching. Each department answers its own telephones and then
relays the 1nformation to the dispatcher, a practice that entails delay.
Moreover, several departments do not have 24 hour answering service,
contracting wrth private answering services or using other stopgap

measures,15{> Ideally, all emergency phone calls should come direct to

_the dispatching facilities at all times,

Twenty seven police departments in Dade County, Florida, are
serviced by five separate radioc systems operated by the Dade County Public

Safety Department and the cities of Miami, Miami Beach, Coral Gables, and

14/Interview, Jay McClaskey, Supervisor Lake County Communications
Department, June 4, 1966, °

15/Cleveland Metropolitan Services Commission, Police Protection
in Cuyahoga County, 1958, p. 38.
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Hialeah, The Dade County and Miami systems are used by other jurisdictions;
the others are used only by the base station city., The Dade County system
provides complete radio service free:.of charge, including telephone answering
and dispatching, but each using department must purchase its own mobile
radio equipment, The Miami system provides compiete service for a monthly
charge which covers rental and maintenance of equipment and dispatching.
Some departments favor contracting with the Miami system because they do
not have to purchase their own equipment,

The successful use of interjurisdictional agreements for the pro-
vision of police communications services indicates that when service is
- economical, facilities are maintained in good order, and cars are dis-

patched promptly and with precision; radio communications is a police

. function which can be consolidated,

:One of the moreAéommon practices in metropolitan areas is the
monitoring or cross-monitoring of radio frequencies of.é&jacent depart-
ments. The advantages of cross-monitoring are essentially of an opera-
tional nature, but seldom does it result in substantial efficiencies in
operation., There is usually no formal agreement between the agencies
concerned, and the action taken as the result of an intercepted message
is gemerally voluntary. Further, it does not resolve the more fundamental

. problems of a multiplicity of radio broadcasting stationms.

Much the same may be said of ‘the intersystem networks found
throughout the nation. Commonly called "point-to-point" nets, these
systems provide a '"party line" that enables a dispatcher in one depart-
ment to talk with a dispatcher in another. These point-to-point systems
carry a considerable amount:'of administrative traffic, particularly vehicle
registrétion requests and wanted person and property checks. However, the
basic purpose of these networks is for interjurisdictional communication
on emergency matters.

An emerging pattern is a point-to-point system .which enables a
car on one radio system to communicate with a car on another system in

emergencies.  Such a system, the-Illinois State Police Emergency Radio
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Net (ISPERN); is being impleﬁéntéd in Illinois,lg/ In order‘to'e;féblish
the communicétion net, the Illinois State Police relinquished one frequency,
and placed it under the control of a governing board to which any police
agency desiring access must apply. Once admitted, the agency installs
equipment in its mobile units that enables it to broadcast over the
ISPERN frequency to all other mobile units on.it. Thus far, approximately
30 Illinois police agencies have received permission to install equipment
utilizing the ISPERN frequency. '
Teletype. Interjurisdictional use of teletype communications has
been one of the significant coopérative efforts in law enforcement.

Teletype communications networks now span the cbuntry through the Law

" Enforcement Teletype System (LETS). Each state has some form of teletype

network linking many or most law enforcement agenciés in the state, and
couﬁty systems are on the increase,‘as are systems linking central cities
and their surrounding suburban areas. Direct teletype links with comput-
erized records centers are also utilized by some police agencies.

LETS consists of six circuits, each with a control station and a
line running to a switching center in Phoenix, Arizona. When a message
is directed to another network or to all networks, the Phoenix center
automatically handles the routing and switching according to the coded
message instructions received from the sending station. Each of the control
stations pays for a share of the_equipmént common to the éntire system,

This consists of lines, switching-center equipment, and circuit control
stations. Because of variations in heeds, each station assumes the cost
of its own equipment,

At the local level, 11 California counties operate teletype.ﬁetworks,
some free of charge to all participating municipalities. The'couﬁty net-
works are linked into a statewide system operated by the California Department
of Justice. Also, numerous municipal departments ‘and other law enforcement-

related agencies are linked through the state network., In the Chicago. area,

15 /Interv1ew, Captaln William Mlller Commander,Communication
Section, Chicago Police Department, May 15, 1966
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several teletype networks link the Chicago Police Department with numerous
suburban police departments and with the Illinois State Police., Similar

nets are found in most metropolitan areas.

Current Problems

Despite the extensive use of interjurisdictional radio agreements,
intersystem radio communications, and nationwide teletype service, much
more coordination and consolidation is necessary in order to develop
complete areawide communications systems.

" One of the primary problems is the existence of many separate
police communications systems in c¢lose proximity, particularly in metro-
politan areas. When these systems.share the same frequency, the situation
becomes acute. Emergency calls.in one department are often blotted out by
routine calls in other departments which perhaps could have been handled
differently,

Other problems relate to the cost of maintaining and operating
separate communications systems -and to the belief of many police admin-
istrators that they lose control over field personnel if radio dispatching
is provided by another agency. In its study of police services in Dade

17/

County, the Internmational Association “of Chiefs of Police commented:=-

Each system maintains its own service facilities and
its own complaint dispatching staff. Each system-is
looked upon ., . . as an indispensable part of the
department's operations, and a function which cannot

- be assigned to another agency without serious loss
of supervision and control.

Although his opinion is not universally held, Sheriff Pitchess of Los
‘Angeles County feels that radio communications need not be handled by

each individual department if there is available to it a system operated

~“and maintained by a competent centra1<agency.l§/

17/

— International Association of Chiefs of Police, A Survey of
Police Services in Metropolitan.Dade County, Florida, 1963, p. 239,
18/ ‘ . '

~—'Pitchess, Seminar, p. 3.
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In the use of teletype communications, cost is still a problem
for smaller jurisdictions. Existing systems requ1re the least of costly
telephone lines, and unless state systems pay some or all of the cost of
lines, or cost is otherwise reduced, participation by small jurisdictions
will not reach its full potentlal ' '

Many 1ntersystem teletype systems have fallen into disuse because
of continued use of point-to-point radio for routine information needs.

A distinction must be made between the two types of systems so that tele-
type is used lor routine information purposes and point-to- p01nt systems

reserved for emergency communications,

Possible Solutions

At present, the problems of radio communications are more serious
than'those of teletype communications., Indeed, coordinated police use of
teletype has reached a high point. It is not suggested here that problems
in the use of police radio can be solved by consolidating all radio sys-
tems in a particular area, for the chances of implementing such a‘program
are not great, .

Increased use of‘interjuriedictional agreements covering radio
communications is a possible apptoach.in ﬁany areas., Such agreements |
should include maintenance, dlspatching, and telephone answering services.
Through contracting for radio services, equipment costs could be reduced
irrelevant ‘communications controlled, and in some instances, personnel
eliminated or diverted to other tasks. o

Short of agreements that would remove the responsibility for radio
dispatching ftom some jurisdictions, much could be done to solve the com-
munications muddle through the use of effectlve radio-dispatching proce~
dures and’ d1spatcher training.

Improvements will depend, however, upon coordinating agencies,
such as the Federal Communications Commission (FCC), giving concentrated
attention to police radio communications problems. It is doubtful that
the present state frequency advisory comittees of the FCC, with their

limited approach, can meet this need,

oA
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A possible approach is for the Federal Communications Commission
to give the states more power to control public safety communications.
A state agency could establish standards for and techniques to evaluate
‘the conduct of local police radio,) recommend the amalgamation of radio
communications systems where feasible, deny licenses to those police
agencies which could readily use another agency's communications system,
and establish and operate statewide nets for intersystem police radio
communications. The merger of radio communications systems should be
encouraged ‘through state grants-in-aid,

If the FCC gives the states the power to enforce and coordinate

police radio responsibilities, the states would be provided with a valuable

management tool and the power of the FCC to regulate civilian communications

would be enhanced.

Summary and Conclusions

- This section has been concerned with the pooling of resources in
radio and teletype communications and has emphasized interjurisdictionagl
contractual agreements in police radio and the use of radio and teletype

in intersystem communications, On the basis of an analysis of present

problems in police communications, the following comnclusions seem warranted:

1. Areawide communications systems should be developed
in concert with areawide records centers because the
two systems are interdependent.

2. The states should have more power to regulate the use
of police radio, including the power to establish
operational standards and to recommend the amalgamation
of two or more communications systems. The state's
responsibility in this area could be enhanced through
the use of grants-in-aid,

3. Greater use should be made of interjurisdictional
agreements whereby one system can provide complete
"radio communications for two or more jurisdictionms.

"4, Police teletype networks should be used increasingly
' for routine police communications, thus making inter-
system radio communications systems available for
strictly emergency uses.
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Detention Facilities and Services

Throughout the country, most detained.and sentenced persons are
housed in community detention facilities., It is estimated that Los Angeles
County alone will house over 160,000 such persons during'1966-1967, which is
more than half the number of prisomers confined in all state and federal
penal institutions. ,v

Briefly, the dlstlnctlon between the local fac1lit1es, on one
hand and the state and federal fac111t1es, on the other, hinges on the

type of prisoner confined. State and federal penal institutions normally

hold prisoners serving more than a one-year sentence, whereas local jails

or stockades seldom house prisbners fof more than one year, Local institu-
tions usually hold defendants in felony cases during the judicial process;

upon sentencing, they are sent to state or federal institutions,

Current Local Practices

Many local pollce admninistrators believe that it is necessary to

maintain a local detentxon facility, Nearly every police department has

at least a holding facility for temporary detention and many opetate full-
scale jails, aithough most are not adequate according to modern penological
standards. In many states, sheriffs are required by law to operate such
facilities, o | _ ‘

_ Accepted nrinciples of.jail management are that prisoners must
be segregated by sex, age, and type of crime; be secure; have ample
opportunlty for work and recreational activity; live under sanltary condi~
tlons;:and be provided a well~ balanced diet. The capital outlay for the

personnel, equipment, and facilities needed to meet these standards is

_ prodigious, even in g modest undertsking, For example, to provide

continuous round-the~clock supervision of prisoners by 1 correctional
officer requires approximately 5 full-time men working 40-hour weeks,

Such superv131on would require an annual outlay of at least $30,000,

1f the salary and fr1nge benefits of each offlcer .amount to $6, 000 per

yearc
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The most common problem faced by municipal and county jail admin-
istrators, according to a State of Washington survey, is a severe shortage
of personnel, 19/ Many‘IOﬂal:jai1s are not supervised round-the-clock by
persons on duty in the bulldlng, even vnen pr1soners are confined in them,
Prisoners are locked in cel’s, often under unsafe condltlons and helpless
in case of dlsaster. ’ Some Jall keepers, concerned about this problem,
have gone so far as to leave cells or even jails unlocked when prisoners
are w1thou* superv1310n to avoid this potent1al danger.

. In evaluatlng the local jail program in the State ‘of Washington,
the Department of Instltutions noted, "In some instances the best thing

20/

that can be said is that the Jall is seldom used." It'eoncludes that
many local jails are inadequately staffed, poorly maintained, and
1neff1c1ent1y operated. The mere fact that some jails receive only
limited use is a sound argument for the elimination of unnecessary facil-
ities and the operation of joint detention programs.
Local jail problems in the State of Washington arehin ﬁo way unique,
For example Connecticut over the years :“perieneed'many gimilar ills, and
dlssatlsfact101 with local jail admini ctration was a factor contributing
to the sbolishment in 1960 of all county g0verumentsngl/
As 2n altérnative to coun-y jails operated by elected sheriffs,
Conneeticut established an office of state jail administrator responsible
to the governor, with control over the detention of all local prisoners
tﬁrbughout the state, This system is separate from the state penal institu-
tions, Jail personnei of the old county system were absorbed ianto the state

'merlt system at approprtate ‘levels wherever possible, 01d facilities

lg/Washington'StatevDepartment of Institutions, Jail Information
Report, 1954, mimeo., p. 20,
20/ 4

21/ osaline Levenson, County Government in Connecticut--Tts History
and Demise (Storrs, Connecticut: Institute of Public Service, University
of C Connecticut, 1966) p. 83-95.

ibid., p. 1.
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were demolished and physical improvements made when necessary. Local
police agencies do not operate detention facilities other than units to
hold prisoners temporarily until they can be transferred to a nearby
state facility.zgl ;.

This type of solution appeals most to Sheriff Peter J. Pitchess
of Los Angeles¢County, who operates:théﬁyargest county detention facility
in the country. 1”The custodial functions . . . should be separated from
the police and turned over to a state correctional agency.”gé/

Sheriff Pitchess normally has some 11,000 inmates in custody at any given
time, operates one of the most modern jails in the country, and has
approximately 1,200 personnel engaged in full-time jail or correctional
duties. This operation represents approximately 40 per cent of the
Sheriff's total budget of $SO million, yet he would be willing to turn
over complete control of the jail to a qualified agency and operate his
department strictly as a police agency.

The question has been raised whether it is even necessary for the
police to be responsible for temporary holding facilities. Many chiefs
of police contend that they need to have jail facilities to provide ready
access to prisoners for investigative purposes. This argument has
increasingly limited validity in light of recent United States Supreme
Court decisions concerning the interrogation of prisoners. Speaking to
this question, Professor Herman Goldstein of the University of Wisconsin

24/

Law School says:—

The mere fact that the police have custody of the
individual for a period of time, that he is wunder
their control, has created the widespread image

that in this period of time he is subjected to a
great deal of .coercion and pressure. Anyone familiar
with police operations recognizes that the need for
contact with the prisoner in this period of time is

22/1p14., pp. 165-168,-182-185.
gé/Pitchess, op, cit., p. 9.
24/

—— Herman Goldstein, Seminar, p. 1ll. .
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not that great . . . . It seems to me that there
is great value in ridding the police of this
responsibility, so that once the police arrest an
individual they turn him over as soon as possible
to an independent agency which has no vested
interest in the case and is not out to prove the
man's guilt. It places the police in a much more
favorable light.

“An indepeﬁdent agency responsiblé for detention seems the logical
answer. Sheriff Pitchess feels nothing is éccomplished if the detention
responsibilities of municipal police departments are merely transferred to
the local sheriff, unless the duties of the sheriff are redefined. ''You
would have the same problem and you would create the same evil in another
place."gé/ If the sheriff operates only detention facilities, . improved
correctional and detention services are more possible; but if the sheriff
remains a law enforcement official, and also has detention responsibilities,
the problem has not been solved, merely shifted.

The system used in Connecticut, or in Rhode Island, which.has a
similar detention program, offers the greatest possibility for improvement
in jail management. Connecticut through its office of state jail ‘.
administrator operates all loeal jails throughout the state in a system
separated froﬁ the state penal system. This system has improved the
management of detention facilities and created a more favorable public
attitude regarding jails and law enforcement agencies. Under it, sound
correctional training procedures can be developed, greater attention can
be given to achieving and maintaining accepted penological standards, and
more efficient organization-and administration are possible,

In brief, the State should operate jails through an appropriate
state agency, and local jails should be discontinued. A logical alternative

or interim step would be to have the state agency operate existing facilities,

even if they are located in local police buildings.

Zé/Pitchess, op. cit., p. 12.

[| 1



o gk o O T o o N W

105

Police Officer or Correctional Officer

An additional problem at the county and municipal level is the
use of sworn police officers in the care and custody of inmates. The
work performed by a guard in a jail facility is quite different from the
work that should be performed by a police officer, yet most county and
municipal jails are operated by such officers. In the-Chicago Police
Department, for example, nearly 300 sworn police officers are used to
operate temporary holding facilities and provide prisoner transportation
services, 1If correctional officers were utilized, 300 additional trained
police officers would be available for normal police duties;

The Los Angeles County Sheriff's Department has recently decided
to turn, at least in part, to this system., It was found in Los Angeles
County that recruitment was hindered because many potential police officers
were not interested in working in a detention facility as 1is usually
required at some point while working within the Sheriff's Department.
Consequently, a decision was made to create the new position of corrections
officer and use this employee in the minimum security institutions
operated by the county.

One difficulty in this approach is evident in the practice of Los
Angeles County. In the jail, which is a short-term holding facility where
all types of inmates are housed, maximum security is a prime concern.
Sentenced prisoners held by the county, however, usually are not convicted
felons, and maximum security facilities normally are not necessary. Thus,
the county is really operating two facilities--one for presentencing and
detained prisoners and another for convicted prisoners sentenced for less
than a one-yedr period. A sound argument can be made for using sworn
personnel in maximum security institutions where incidents are more
probable, and the riéks greater, and correctional officers in minimum
security institutions. This argument pertains, hpwévér,hdﬁly to counties
or municipalitiesifhét continue to provide detention services.

A correlary problem in using sworn police officers in detention
work is that it creates a false impression of the number of police person-
nel available for law enforcement duties, for effec¢tive strength is

reduced proportionately to the number of personnel utilized for detention.
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Sharing Physical Facilities

Several élternativés, other than shifting deteﬁtion'bperations to
the state or'redefining the responéibilities of the cffice of sheriff,
are available, The City of Tacoma and Pierce County, Waéhington, recently
built a new city-county building'which inclﬁdes detention facilities.
Each jurisdiction has its own jail, but kitchen and.laundryffacilities are
operated jointly. This limited joint operation has also made it possible
to use one~facility to house certain categories of offenders and the other
facility to house others. For example, oneAjailvconfines all male
juvenile prisoners, the'othér all female érisoﬁers In this way, neither
the city nor the county has to provide the total range of jail facilities,—

'Basic philosophical or financial pLoblems have arisen in some
areas when the merger of two reasonably large jails or correctional systems
is considered or contemplated. Efforts to bring the Miami, Florida, city
jail sysfem into the Dade County syséem have been unsuccessful, in épite
of the fact that annual savings to the City of M1am1 would approximate
$500,000, ‘because the City of Miami expected compensation from Dade County
for the '"sale' of its facilities. The county takes the position that the
public has already paid for the faciiity and to 'purchase' it again is
unnecessary.gl/ A similar difference has occurred between the City and
County of Los Angeles.gg/ ) 'A

Short of fhe compléte assimilation of one system into another, it
is apparent that two jurisdictions can share facilities through a con-
tractual arrangement, Such a program exists between Alameda County and
Oakland, California,where under the terms of the contract Oakland pays the

29/

county for each city prisoner detained in the county jail and vice versa.—

26/

~—~'Washington Department of Instltutlons, op._cit, > P- 4,

27/ .

— Interview, William Hampton, Senior Admlnlstcatlve Analyst, Budget
and Analy31s D1v131on Dade County, Flozlda, June 10 1966
28/ :
gg/See Appendix B for details of the contract between Oakland and
Alameda County. :

Pltchess Ops cite, Ps 9

26/
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Los Angeles.County provides complete jail service on a contract
basis for all cities in the county except Burbank, Glendale, Long Beach,

Los Angeles, and Pasadena. The sheriff feels, however, that sufficient

30/

centralization has not yet taken place. Ille says:=

Several custodial agencies should not have charge
of the operation of custodial facilities in a
métropolitan area, We are constantly in conflict

© with the larger cities. We take custody of all
prisoners charged with felonies. The city which
has custodial facilities keeps in custody its own
misdemeanants and those charged with violations
of the city ordinances.

The Puget Sound Govermmental Conference, in a recent report, recom-
mended that a regional jail be established in a joint county jail district
consisting of King, Kitsap, Piéf#e, and Snohomish Counties in the Seattle,
Washington, area.gl/ The jail would-be used for sentenced prisoners,while
the existing smaller units would be retained for presenteﬁce detention.
King County is in the process of building a new facility which it is hoped

will eventually become a regional jail under a joint jail district.

Summary and Conclusions

Local jail facilities usually are used for holding accused persons

prior to sentencing and persons serving less than one-year sentences,

whereas state and federal penal institutions normally hold persons serving
longer terms. Municipal jails largely duplicate the services of county
jails, especially in the holding of sentenced prisoners. Two sets of con-
clusions are offered regarding the operation of detention facilities. The
first is based on the premise that municipalities will not operate their
own' facilities,

1. Municipal police -departments should not maintain their

. own detention facilities. They should turn such opera-

tions over to another governmental jurisdiction,
preferably an independent state-agency. JImmediate -

QQ/Pitéhesé, gp.‘cit.,‘p. 7.

él/Pugef Sbuﬁd vaernmental Conferehce, Regional Join£ C6ﬁnti”Jail

District: A Feasibility Study, 1962, p, 15.
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detention facilities, although perhaps remaining
within the walls of a police facility,shculd be
administered by a separate agency.

2, State govefgments should establish a jail adminis-
tration agency with responsibility for the operation
and management of all local detention facilities.

3. If the state does not assume detention responsi-
bilities, the county, through the office of sheriff,
should operate all jails within the county; the sheriff,
howevei, should not engage in law enforcement
activities, .

The second set of conclusions is based upon the premise that local

governments will continue to operate jail detention facilities:

1. ©Police officers should be used only in maximum security
jails, and in supervisory positions, in the care and
custody of inmates' correct‘onal officers should be

2. A rnumber of local jurisdictions should join in the
operation of detention facilities, sharing physical
facilities under contractual agreements, eliminating
duplicate facilities, or establishing jail districts.

3. The state should establish minimum standards for the
operation of jails, training of personnel, security,
feeding programs, and related concerns; it should also

‘maintain a full-time inspectional program.

Laboratory Services

Laboratory services are essential to effective law enforcement,

Success in complicated investigations may depend in large part upon the

scientific evaluation of pertinent data. The import of recent United States

Supreme Court decisions suggests that law enforcement agencies must depend

i-'

increasingly upon scientific analysis of crimes rather than rely upon
traditional met hods such as intervrogation of suspects.
Two distinct activities are involved in laboratory work: (1) the

gathering of evidence at the scene of the crimes and (2) the scientific

analysis of evidence. Both activities are essential to the adequate

a ws
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evaluation and use of evidence. Evidence must be gathered and preserved
according to established court critevria to guarantee its value in court
testimony and for use in laboratory analysis, A laboratory technician
can make a detsiled and thorough analysis of evidence. only if it has been
properly gathered and handled before reaching the laboratory, and evidence
that has been mishandled is not admissible in court proceedings,

Competent technicians and good equipment are essential to the
success of any laboratory evaluation. This report does not attempt to .
suggest how many persons or what equipment is needed to perform minimal
laboratory services, Suffice it to say that a good laboratory facility

is beyond the means of almost all police departments in the United. States,

Current Local Practices

The "crime laboratories" of many law enforcement agencies are
primarily bureaus of identification which house a number of records but
perform né real scientific analysis.ég{ Other jurisdictions have fully
equipped laboratories filled with the latest scientific tools, but mno
qualified technicians to operate them.-\bne of the greatest obstacles to
the development of regionally oriented laboratory operations is the un-
willingness of departments to lose their laboratories, even if they are
not effectively utilized. As is the case with criminal investigations
or data processing equipment, a crime laboratory is regarded as a status
symbol. _

Local practices relating to laboratory services vary greatly,
Evanston, Illinois, for example, established a police laboratory in 1948,
but the facility was never used, primarily because of lack of professional
staff, and is now not pperational.égl "In the State of Arizona there is
only one crime labovatory, that of the City of Phoenixf This facility

performs all necessary tests, including some complex work, for the city

'ézlPaul L. Rirk and Lowell W. Bradford, The Crime Laboratory

(Springfield, Illinois: <Charles C, Thomas, 1965), p. 5.
33/

——Wayne Ande¥son, City Manager, Evanston, Illinois, Seminar, p- 28,
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police department but services beyond the city are severely limited because

34/

it has only two full-time, fully trained-technicians.," The Sauk-Prairie
Police Department, serving Sauk City and Prairie du Sac, Wisconsin, sends
matérials needing scientific analysisﬂto the Wisconsin State Crime
Laboratory in Madison.éé/ Kansas City;-Missouri, maintains a laboratory
which is equipped to provide such basic services as blood analysis, tool-
mark identification, firearms identification, and some limited documents
examination, but all more sophisticated laboratory work either is not done
or is sent to the Federal Bureau of Investigation.

These varied local practices revealvsome of the current problems
in crime laboratory work, Some cities have the facilities and personnel
to do their own work competently, but are not in a position to accepf
requests for laboratory work from other jurisdictions. Some jurisdictions
have limited: laboratory facilities that perform basic services and either
send more sophisticated analysis work to some other jurisdiction or ignore
it, Other jurisdictions have no local facilities, or have them but do not
use them, and rely upon outside agencies for such work as they have done.

In sharp contrast is the laboratory operation of the ChicagoA'
Police Department. Operating one of the best equipped and staffed
facilities in the country, the Chicago Police Laboratory in 1965 procésséd
materials for 140 jurisdictions, including federal and state agencies,
counties, and other municipalities, in addition to its regular work for
the Chicago Depértment. Physical evidence submitted to the laboratory for
scientific evaluation involved some 150,000 specimens requiring more than
250,000 individual.examinations,éé/

The Chicago Police Department Laboratory serves the needs of the

surrounding metropolitan area., With few exceptions, all municipalities in

34/

— Interview; Lavrence M, Wetzel, Assistant Chief of Poliée,'PhoeﬁiX,
Arizona, May 10, 1966,

,ééllnterview,_Robert Rentmeester, Chief of Police,_Sauk—Prairié?.

Police Department, Sauk City, Wisconsin, July 18, 1966.

36/

="Chicago Police Department, Crime Laboratory Division, Annual
‘Report, 1965, mimeo., pp. 5-9.
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Cook County call upon it for specialized services, and these services
are performed free of charge to any requesting agency with a legitimate
need. - Consequently, much more use is made in the Chicago area of scientific
aids in criminal investigation than in many other. sections of the country.
. In addition to providing laboratory services, the Chicago Police
Department will train the personnel of other departménts, especially in
the collection and preservation of physical evidence, but also in some
more technical operations. For example, the microanalysis section of the
laboratory has the only staff within the Chicago area which can success-
fully group dry blood stains. The next closest facility with this
capability is at the Wisconsin State Crime Laboratory in Madison, and the
technieians working there were trained by the Chicagéo Police Department.él/
Because of the capabilities of the Chicago Police Laboratory, and because
the department is willing to serve all jurisdictions, there is no need

for other crime laboratories in the Chicago area.

Problems in Local Practices

This capsule summary of current local practices in police laboratory
services indicates some pervasive problems. Proximity, timeliness, and
quality are the most important measures of laboratory service. The Kansas
City program, for example, fails on all three counts because it does not
perform scientific evaluations requiring sophisticated analysis, sends:
material to the Federal Bureau of Investigation for analysis, or fails to
provide for tests. :While it may make good sense for Baltimore, Maryland,
to use the facilities of the FBI exclusively for scientific analyses,
the latter facilities may not be close enough for Kansas City to readily
secure timely service. Kansas City largely ignores the facilities of the
Food and Drug Administration which has a large regional laboratory
adjacent to the police headquarters which is capable of performing most

necessary examinations, Jurisdictions should atteﬁpt to reg§1§é the

~ questions of timeliness and proximity regionally.

3/ ublic Information Division, Chicago Police Department, "Micro-

analysis--The ‘Catch-All'," 7 Chicego Police Star, June, 1966, p. 4.
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Another problem is duplication of facilities., - The ability of a
department -to maintain an adequate laboratory should not be the only.
criterion in. establishing one, DBoth the city and the county of Los
Angeles have such facilities—whén one would .suffice for the area. 'The
prime concern.should be a matter of its availability from a geographic

38/

standpoint,'= Duplication of facilities within the same region should
be avoided. '

With but-one police laboratory in the State of Arizona, many
jurisdictions have no opportunity to obtain scientific examination and
evaluation of physical data. A number of jurisdictions make frequent use
of FBI services, but reservations regarding timeliness and proximity
usually apply. Recently, Maricopa County (of which Phoenix is a part)
proposed that a central laboratory serving the countv and. the cities of

Q
Phoenix, Scottsdale, “empe, Mesa, and Glendale be established.éi/

Under.
the proposal, the county would provide the facilities, and all the
jurisdictions would share the cost., Such a laboratory would not meet the
needs of other jurisdictions in the state, however, which suggests that
perhaps the state should provide laboratory facilities. This has been
the decision in Wisconsin and in several other states.

When states establish laboratery facilities, however, they should
place them judiciously. The Division of Criminal Investigation and
Identification in the Illinois Department of Public Safety provides
technical service to law enforcement agehcies in the state. Recently,
the Division built a new laboratory facility in Joliet, which is within
the area already served by the Chicago Police Depariment Laboratory. One
reason given for the-selection of this location was that it is near the

40/

population center of the state,—~  Other factors should be considered,

however, among them the pattern of requests. for assistance from police agencies.

— 38/

Pitchess, op. ci! clt., p. 27.
39/Clyde A. Muraay, "Centralxzed, Cooperative Crime Lab Considered,"
Phoenix Republic, June 25, 1966,

é-(-)-/Im:e;w.ew, Joseph Nicol, leector, DlVlSlon of Cr1m1na1 Identifi-

catlon and Investlgatlon, June 24, 19%6. i
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The Role of States 1n Laboratory Services

The state can provide meaningful 1aboratory assistance to local
pollce agencies throuﬁh several possible alternatlves

A State Crime Bureau. Several states have establlshed crime -

bureaus to provide technical services to 1oca1 law enforcement agencies

9
complete technical service, tending,tather, to emphas1ze recoirds activities

throughout the state, They are venerally not successful in providing

more than laboratory services, or 1f they provide technical services,
tending to emphas1ze such routine activities as latent fingerprint and
blood alcohol analy31s--worL usually accomplished as effectively on the
local level, 41/
The first cequlslte in establishing a state program of laboratory
service 1s to detetmlne what can be done best by the state and what on
the local or renlonal level., Much 1abotatory work is of a 31mp1e, routine
nature, 1f the ev1dence has been properly collected and preserved Conse-
quently, local units may well malntaln the small 1aboratory facilities
concerned with primary analyS1s and ;o;ward all complex work to a state
or regional agency for detailed or specialized analysis. Tne state agency
conld also perform crime scene work in appropriate cases. This arrange-
ment permits all needs to be met; tne local facility provides timely
service in simple analyses,and the state laboratory provides sophisticated
analyses and quality control. A '
A All pollce laboratory techn1c1ans need spec1a112ed tralnlng, in
addltlon to formal training in a Speclflc scientific field, and the state
agency could also pelfocm thlS tra1n1n'T functlon. GatherlnrT and pre-
serving evidence is so crucial, to the entire pollce 1aboratory program
that sound training is mandatory even at the in1t1a1 level of operation.
Qualified 1nstructors'shou1d:be available'to 1oca1 jutisdictions to assist
with 1n-serv1ce tra1n1ng programs, and the state agency also could operate
training proerams for the 1nstructors of local departments 1n evidence
gathering and preservation. The entire state program should be available

free of cost to any requesting law enforcement agency.

él/Kirk and Bradford, op. cit., p. 25.
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Provision of a state central 1aboratbry would not éntirely
eliminate the problem of‘duplicafion of facilities, but would reduce it
to manageable proportiohé. At the same time,'éuch a prograﬁ would allow
for the training of pefsonne1~in the é;tﬁering'and preservation of
evidence, o -

Other Approéches; In order to obtain a well-integrated operation,

Uit may be desirable to place the smaller local laboratories and the
central state laboratory under a single administration. Such an arrange-

42/

ment is in operation in Texas.—' The same division of work would prevgil,
but the local jurisdictions hould not control their laboratory operations;
rather, they would be under the direction of the state laBoratory or some
other independent agency.

Medical examiners, as well as police, need laboratory services.
In many communities a single facility is used for both functions.
Sheriff Donald E. Clark of Multanomah County, Oregon, suggests that police
laboratories as such be eliminated and placed under the control of a
separate agency, possibly a state or 1ocai medical examiner.ég/ Cne
benefit would be to have ex#ert witnessesvnof affiliated with the police

department--a concern of some courts.

Summary and Conclusions

The cost of staffing and operating a laboratory facility capable
of handling all needs of a poiice}department is considerable, and a com-
plete program is beyond the financial ability of most departments. At
the same time, the need for adéquate pfofessional 1aborato%y services is
readiiy apparent, The following conclusions have been reaéhed: |

1. Basic laboratory services must be readily available

within each locality or region to handle routine re-
quests for 'service, Facilities for such services could

be operated jointly by two or more jurisdictions with
costs shared on an agreed basis. These facilities

ég/lbid., p. 23.

ég/Clark, Seminar, p. 27
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should perform only those scientific evaluations
considered to be routine and those not requiring
a heavy investment in limited-use equipment.
Duplications in local facilities should be
eliminated,

2, States should provide central laboratory facilities-
capable of performing all complex and sophisticated
scientific ‘evaluations needed in police work. '
Local agencies would forward all complex work to
this agency, and perform only routine work them-
selves, State services should be provided free
of «cost to all law enforcement agencies., Train-
ing of local personnel would be an important
aspect of the state laboratory's work,

3. Well-developed police laboratories serving metro-
politan needs should be continued freeing state
agencies to develop needed laboratory facilities
in other parts of the state, Duplication of
facilities between local and state agencies, and
between local agencies in the same area, should
be avoided.

4, Consideration should be given to coordinating and
consolidating laboratory services for medical
examiners and law enforcement, and related agencies,
in one facility capable of serving all needs. In

, many areas such services could be provided on a
local or reg10na1 basis.

5. Consideration should be given to placing all police
laboratories in a state under the direction of a
single administration, possibly an independent
agency.

Equipment  and Buildings

The equipment and building needs of police agencies are generally
similar to those of other departments and agencies within the same. general
government, although they also need some specialized equipment and build-

ing facilities.
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A Priority Scéle for Joint ‘Programs

Equipmént.and physical faci;itieé are needed for the performance
of all staff, auxiliary, and field fﬁnctibns of law ‘enforcement agencies,
although needs vary with the type of. law enforcement activities under-
taken. Usualiy, the‘law'enfbrcemeht agency of a particular government is
viewed only as another department when the‘equipﬁent and space require-
ments for the entire jurisdiction are being determined; consequently, the
special needs of therpolice department ofﬁenAare not met,

This fact suggests that the equipment and building needs of law
enforcement agencies are susceptible of coordination and cohsolidation.
It should be remembered, however, that while the merger of physical
facilities will- result in ecdnoﬁies, law enforcement will not improve
unless there is also joint performance of activities.

Throughout this.rebort, it has been demonstrated that certain law
enforcement supportive activities are best performed on a joint basis.
Particularly, they include the operation of detention f;cilities, labora-
tories, communicatipn.éenters,freéordS'systems, and’ training facilities--
all commonly pefférﬁed law enfprpéméﬁt supportive éétivities which require
extensive and expensive physical fh¢iii§ies and equipment., If any or
all of these funbtions are pérformed on a joint basis, it follows that
equipment and buildings needs will also be supplied jointly.

it is not necessary for<jdint operations actually to operate out
of the same physical facility in order to have a’ joint program. If, for
example, one police department provides central communications service
for several departments,-eQﬁipment is shared and the other departments
can eliminate their duplicate equipment and facilities. In other words,
if law enforcement functions are operated on a joint basis,it naturally
follows that equipment and bdildings‘will‘he shared, whether or not only
" one building is used. ' :

City-County Buildings. One of the current trends in coéﬁéfation

between municipal and county governments is the construction of city-
county buildings. Common housing should be encouraged, although by

itself it does not materially assist in law enforcement activities.

4 e Ew A
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Location in the same bullding, however, may be a first step toward the
joint performance of law enforcement activities of the two governments,

Mutual Aid Agreements. One of the most common devices providing

for the sharing of personnel and equipment is the mutual aid agreement.
Some involve formal arrangements, but frequently they are simply informal
agreements for mutual use of personnel and equipment when needed., While
such agreements are useful by themselves, they do not materially improve
the quality of law enforcement nor are they binding if the participating
agencies need to use the same personnel or equipment at the same time.
They are apt to be concerned only with personnel and equipment, not
physical facilities, a fact that somewhat restricts their usefulness.
More attention should be paid to coordinating and consolidating law
enforcement efforts on a formal basis, restricting the use of mutual aid
agreements to special or emergency circumstances requiring rapid augmenta-

tion of the resources of one department or the other.

Summary and Conclusinns

Coordination or consolidation of all law enforcement activities
should receive prime attention in working toward the goal of increased
professionalization of personnel and depariments. The sharing of
physical facilities or equipment, although resulting in economies, will
not greatly aid in achieving this goal; Mutual aid pacts or agreements

for the use of equipment and personnel also serve a limited purpose,
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V. COORDiNATION AND CONSOLIDATION OF SELECTED FIELD SERVICES

Field services constitute a controversial area in coordination or
consolidation of law enforcement activities for one simple reason: field
services are line functions and activities concerned with the fulfillment
of the primary police responsibilities, and are characterized by direct
contact with people. The police in performing such functions as criminal

investigation, vice and delinquency control, and special tactical operations

‘are constantly in the public eye, and the'public becomes possessive about

these activities. Communities and law enforcement officials willing to
operaté joint communicatioﬁs'centers‘often dre less wiiling to'cdﬁsider
coordinated or consolidated field opéerdations. Polit{cai'opposition also
is most dapt to focus on coordinated or consolidated efforts at the police

operational level,

Criminal Investigation

Criminal investigation is a police function not usually included in
recommendations for: functional consolidation of selected police'sefviées.
The nature of investigative work explains a great deal of the reluctance to
consolidate, or even to coordlnate,'efforts in seeklnc solutions to crimes,
It is natural for every department'to want to solve the "big case' on its
own,  Any information it may give to an "outsider" mé}'enabléﬁthat agencj
to receive credit for solving the crime. This is not a sound argument
against coordinating or comsolidating criminal investigation functions, but
one which is current. - o o

A more valid argument is based upon the responsibility which a chief
has for preserving order énd.proteéting property in his community. DMisner

1/

states:

1
/"Recent Developments in the Metropolitan Law Enforcement," 51
Journal of Criminal. LaWLACrimlnology and Police Science 268 (1961).

119
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Since a chief of police should properly be held
responsible for crime-conditions within his city,
the responsibility for criminal investigation is
one of his most valuable assets. If he loses the
authority to. investigate, or if it is :necessary
for outside agents to intervene within his juris-
diction, his effectiveness as a police executive
+1s,in question. Consequently, the normal police
executive protects Jealously his authority to
‘investigate crimes.

A third argument agalnst coordinatlng or consolidating cr1m1na1
1nvest1gat10n 1s its initial dependence upon local patrol for effectiveness.
A thorOugh 1nvestigat10n depends largely upon an adequate preliminary field
investlgatlon, and often 1nvest1gat10ns must be initiated a second time
because of inadequate preliminary work. It may be argued that separatlng,
investigators from the department which is responsible for the preliminary
investigation complicates the work.,

Many reasons may be advanced, however, for some coordination or
consolidation of criminal investigation, iost small departments cannot
afford full-time specialists; and if'they could, it is doubtful whether
they would a331gn an investlgator to. conduct extended investigations
throughout several Jurlsdlctlons. In metropolitan areas, many criminals
are the object of lnvestlgatlons by a number of .departments, and one
department often seeks assistance from others in the area. _

Sherlff Pitchess of Los Angeles County, whose department provides
assistance to many departments 1n that county, had this to say about the

2
need of many departments for a;d in conducting lnvestlgatlons:f/
-You do not train a homicide investigator by reading
books. . . . When you are confronted with a homicide
that is more than just a dead body, you must turn to
people who are experts; and.the only experts in the
field are those who have investigated homicides. . v
Every department in this county, with the exception
of Los Angeles and Long Beach, will call us. Pasadena,
with over 100,000 population, will also call us, al-
though they are in a better position to train their
people because they have homicides. Even Beverly Hills,

with perhaps the highest police budget per capita in
the United States, used us the other day.

2/ '
= Law_Enforcement Regionalization Seminar: Discussion Notes (Chicago:
Public Administration Service, 1966), mimeo, p. 17.
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- The factors in favor of and against coordinating or consolidating
criminal investigations may be briefly summarized, Among the factors
mitigating in favor are:

1, The lengthy character and wide range of many investi-
gations requiring assignment of personnel over

extended periods and often into areas out81de a
single jurisdiction. '

2. The lack in many departments of needed expertise
for the conduct of investigations arising from
inadequate training and narrow experience.

3., The mobility of criminals.
4, The areawide nature of certain criminal activihies.

5. Financial and other limitations which restrict the
appointment of fully competent investigative staffs.

Arguments against include:

1, The close connection between regular patrol services
and investigations, both original and follow-up.

2. The purely local nature of certain crimes.

3. The responsihility of the local police executive

for control of <¢rime in his jurisdiction.

It is d;fflcult to establish specific criterla for Lequesting
assistance in criminal 1nvestigatlons, and the maJorlty of ex1st1ng arrange-
ments are not divided accordlng to any precise delineation of respons1bllit1es.
For example, homicides or crimes of similar serlousness are not automatlcally
given to an outside’ agency to 1nvest1gate. A particular homicide may be
readlly investigated by a one-man police department,whereas, the lesser crime
of fraudulent check pass1ng may be beyond the capa01ty of even a much larger
deparéﬁent to inGesrigate.: Further, many serious crimes may requlre fewer
hours of 1nvest1gative work than petty crlmes.

Because of many factors, it is difflcuit to suggest a basis for the
delineation of responsiblllty. If one department feels that a crime is beyond
its capacity to investigate, it should naturaliy turn to a jurisdiction that
it believes has that capacity. However, it sometlmes happens that even if a

department desires assistance, there is no reliable agency to which it may turn.
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The primary advantage of dividing the responsibility for eriminal
investigations is flexibility. Concentrating all such investigations in
single departments unduly restricts the effectiveness of local law enforce-
ment activities and may make the individual departments a series of local
watch services. Again, the establishmert of a veiun;ary central criminal
investigation operation will have the desired results only if the local

departments turn to it when in need.

Consolidated Criminal Investigation

The consolidation of criminal investigation is most apt to occur
in areas where the total consolidation of law enforcement has become a

virtual reality.

The Suffolk Courty (New York) Police Department makes invéstigation

-

services available to all departments in the county., Although these services
are provided only upon request, the local departments use them almost ex-
clusively since there are no independent detective operations in the county.
The County Police Department has the sole responsibility for policing the
entire western portion of the county with the exception of two communities

with departments of fewer than 20 men each, and 5 villages with departments

of fewer than 5 men each. These seven independent operations provide basic
patrol and initial investigative services to their residents, but rely
upon the county for follow-up 1nvest1gat10n and case completion.

" In the eastern part of Suffolk County, basic patrol is provided by
the elected sheriff who exercises nomlnal powers as a peace offlcera Basic
lnvestlgatlve services are provxded by 19 detectives assigned by the County
Police Depaftment to th1s areaj and these men are supported by 61 specialists

, . L . . , , 3
in auto theft, homicide, arson, and other specialized 1nVest1gat10ns.—/

The 1 Wetropolltan Police Department of Nashville-Davidson County,.

Tennessee, provides a 31m11ar serv1ce but there is an important difference
resulting from the way the pollce services in the two jurisdictions are
organized. The Nashville Dav1dson Department prov1des complete police

service to all Dav1dson County,lncludlng the areas served by three small

3/ county of Suffolk, New York, 1966 Budget.

\
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municipal departments, none of which employs criminal investigators. If a
citizen in an area served by a separate department needs immediate service;‘
he may call either the Metropolitan Police or the independent department;
but even though it receives the initial cali, the independent department
usually relays it to the Metropolitan Department,&/ ' Thus, the Metropolitan
Department assumes complete control of cases from initial through follow-up
investigation. In Suffolk County, the independent departments are respon-
sible for initial investigation, and the Suffolk County detectives thus
must rely upon them for some basic information. In order to improve the
capabilities of the independent departments in initial investigations, the
Suffolk County Police Department is now giving them extens1ve in-service

5/

training in investigative techniques =

Partial Consolidation of Criminal Investigation

‘A jurisdiction may choose to employ its own investigators but to
call also upon other jurisdictions for assistance., The services of the
Dade County Public. Safety Department to local jurisdictions are typical of
this kind of voluntary arrangEment; _ '

In Dade County, 12 independeht municipal departments have turned
over general criminal investigation functions to the Dade County Public
Safety Department, and 10 other departments are given ass1stance upon
request. Only the five largest departments (Miami, Miaml.Beach! Coral
Gables, Hialeah, and.Miami Shores) have staffs capable‘of pecxforming fairly
extensive general investigations. The Public Safety Department also in-
vestigates all capital crimes in the county except those occurring in the
three largest jurisdictions (Miami, Miami Beach, and Hialeah). The various

phases of initial investigation are handled by the independent departments,

4f

—"Interview, Hubert O. Kemp, Chief, Metropclitan Police Department,
June 7, 1966. . _ .
5/

='Interview, John P, Finnerty, Deputy Comm1881oner, Suffolk County
Police Department August 17, 1966, . : - .
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Except when a small department relies completely on the Public
Safety Department, there ic no clear assignment of responsibility between

it and the Public Safety Department.

wide authority, can enter into a-local investigation at any time, tut only

infrequently does it take such‘independent action.

It is clear that the planners of Metropolitan Dade County intended

that criminal investigation be centralized in the Dade County Public Safety

Department.

the power to:~

Commenting on the divided. situation six years after the charter was adopted,

The charter provides that Metropolitan Dade County shall have

6/

Provide central records, training, and communications

for fire and police protection; provide traffic
control and central crime investigation; provide
fire stations, jails, and related facilities; and
subject to Section 1.014 (18) provide a uniform
system for fire and pollce protectlon.

John Pennekamp, editor of the Miami Herald, sta;ed:l/

The International Assoc1at10n of Chiefs of Police (IACP), in its
1963 study of Dade County police services, attempted to bring order out of
the apparent chaos relating to the criminal investigation function, by
recommending that criminal investigative responsibilities be divided between

local police departments and the Public Safety Department as follows:§/

Over the years many fdailures, growing out of the
multifaceted police situation, had become apparent,
Criminal cases failed of solution in disputes over
‘jurisdiction. In."easy" crimixecl cases two or more
units wanted to get into the action, to take the
credit., When cases became complex there was con-
siderable buck passing with the possible solution
evaporating somewhere inside the dispute. Facts
were withheld by one unit from the other., Fre-
quently when cases came for trial in court evidence
would be missing, lost somewhere in the contest for
control of the case.

r‘/'

Charter, Sec. 1.0l (4) [Emphasis added].

2/
8/

Metropollgan Dade County, Florlda, The Homie Rule Amendment and

The latter, by virtue of its county- .

"In Dade, Police Pile Up," Miami Herald, January 15, 1963,

International Association of Chiefs of Police, A Survey of Police

Services in Metropolitan Dade County, Florida, 1963, p. 255,
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1. Local departments shall conduct all preliminary
investigations except those involving fraud, bad
checks and vice operations and some continuing
investigations such as those involving minor
thefts, malicious mischief, simple assaults, and
domestic problems.

2. The Public Safety Department and the detectives of
. Miami, Miami Beach, and Hialeah Police Departments
will conduct all continuing investigations except
those assigned to uniformed patrolmen and some
preliminary investigations, including bad checks,
fraud, and vice operations.
No action has been taken on these recommendations.

Under present arrangements, the local departments benefit greatly
from the services of the county department, but the continued existence of
numerous detective units causes friction, loss of time, and unsatisfactory
areawide investigations, .

In Dade County, or elsewhere, it is not feasible to divide the
responsibility for investigations.according to the type or seriousness of
crimes. In each instance, it would-be necessary to establish a central
review unit charged with deciding whether the central unit or the local
department would investigate. The local departments with detective forces
would be reluctant to approve this approach, since it might result in a
dilution of their authority. Also, previous time would be lost waiting

for decisions of the review unit.

Cooperation and Coordination

Many criminal investigations involve considerable exchange of
information among departments.. A good investigator pursues all possible
leads, including those that require consultation with investigators in
neighboring departments. These consultations occur because a department,
although jealous of its reputation and conscious of the favorable publicity
that results from solving a major crime, often must depend upon the help
of ophgr departments. While informal cooperation is dgsirable, it falls
short of the organized efforts.emphasized in this study. , Three examples of

wore formal cooperation and coordination will be described briefly.
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The Kansas City area Metro Squad is a corperation made up of men
from 7 sheriffs' départments,"ZO municipé; police departmeﬂts, and 2 state
departments (Missouri and Kansas).in the area. Fach agency provides a
specified number of men férffhe'MéEfb' Sqﬁaé, which is governed by a board
of directors that has established criteria for participating agencies to
use in calling upon ip'fof éssistaﬁée.. Kansas City, Missqufi, which has
approximately 125 men assigned to investigation,'calls upon the Metro
Squad as often as Independence, which has apprdximately 6 detectives.

When the Metro Squad is called, up to 50 detectives may be sent on a major
case, Metro Sqﬁad training classes are conducted, membérs carry Metro
Squad identification cards, and they work in both Kansas and Missouri.
Members of the Squad, however, do .not have the power to make arrests
throughout the metropoiitan area. When not on Metro Squad assignments,
members work on regular assignments in their respective departments.

The growing "mep;opqlitan“ crime problem was a factor leading. to
the formation of an organization in the Atlanta area called Métropolog
The idea for the organization developed when the City of Atlanta asked the
Atlanta Council of Governments to suggest a program which might improve
areawide law enforcement. On June 1, 1965, a meeting was called with

representatives of the 38 law enforcement agencies in the 5-county Atlanta

region in_attendance} Out of this meeting came five projects: (1) develop-

ment of areawide teletype services, (2) adoption of uniform radio call
signals, (3) establishment of a metropolitan fugitive squad, (4) creation
of a metropolitan training school, and (5) publication of a daily bulletin
for all departments. | |

One of the more important projects is the Metropolitan Fugitive

Squad made up of officers from the Atlanta Police Department's fugitive squad

and from surrounding departments. These men,aré available to conduct in- -
vestigative work on a metropolitan basis, Each dgpartment provides an
automobile which has Atlaqta police radios and cther common equipment.
Consideration is being given to providing all members of the Fugitive Squad

with arrest powers throughout}the metropolitan area,

5 : , , g _ :
—/"Metropol - Working Together for Better Law Enforcement," Georgia
Municipal Journal, September, 1965, p. 8.
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The Major Case Squad of the Greater St. Louis Area,’similar to the
Kansas City Metro Squad, is comprised of investigators from both Illinois
and Missouri police departments. The Board of Directors of the Squad states

1o/

in its manual =

We feel that larger law enforcement agencies with

their greater police:facilities should .make them -

available to the smaller municipalities, as a

cooperative gesture.
The Board goes on to state the specific reasons for the existence of the
Squad:

l. A smaller municipality rarely is sufficiently
staffed to investigate a major case.

2. The perpetrator in many cases resides or takes.
refuge in the larger city while he preys on the
smaller.

3. Witnesses, leads, and evidence may be found in
more than one Jurlsdlutlon.

b The general pooling of resources seems ii/be the

only answer to the fight against crime,~>

The Major Case Squad has'already proved its worth, Only recently
activated, the Squad failed to clear the crime that led to its establlshment,
but has already cleared many other crimes. ,

In contrast to the Kansas City and Atlanta operations, each member
of the Major Case Squad from St. Louis County has the .power to make arrests
throughout the county by v1rtue\of deputization by the. St. Louis County
Police Department, , o o

It should be noted generélly, thaf though such organizations are
multi jurisdictional 1n an operatlonal sense, ‘individual ofilcers ~legal
authority arises from deputization. Thus, there 1is no comiion source of

authority or responsibility throughout such oféénizations.

lg/MaJor Case Squad of Greater St. Louis Area, Manual of Instructions

and Procedures, January, 1965, p. 1.

ll/Ibld., p. 1.
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Summary and Conclusions -

There is increasing evidence of :pooling of resources for the conduét
of criminal investigations. - Arrangements vary, but all have the common
characteristic of being voluntary.

In some areas there is practically total consolidation of the criminal
investigation functions of local departments stemming from the inability of
individual departments to provide their own staffs of criminal 1nvest1gators.
Such an arrangement exists in Nashville-Davidson County, Tennessee, and
Suffolk County, New York, In Dade Counfy, Florida, there is an arrangement
for sharing the responsibility for criminal investigation. Some departments
rely entirely upon an areawide detective operation, others are served upon
request, and still others have almost complete ;riminal investigation
operations of their own. There are a1s0“cooperatiVe arangements which have
been formalized. The wide variety ofxarrangements indicates that there is
no single standard for the coordination or consolidation of criminal in-
vestigation functions.

The following conclusions relatlng to coordlnated or consolldated
criminal investigation arrangements seem warranted '

1. Small departments in metropolitan areas should not

be responsible for all continuing investigations.
L There should be available . to them a trained staff
of investigators either provided by a larger
department or composed Jf investigators from many
- departments. The individual local departments
should conduct preliminary investigations, and .

their responsible officers should receive extensive
training in the conduct of such investigations. -

2; Formal cooperative arrangements, such as are
represented by the Kansas City Metro -Squad, the
Atlanta Fugitive Squad, and the St. Louis Major
Case Squad, should be extended to other areas in
which continuing investigations require the
coordination of many departments.
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Control of Delinquency

The problem of juvenile delinquency, perhaps more so than any other
police problem, is dealt with by many individuals and agencies. If effort
were the criterion for success in reducing or eliminating :delinquent
behavior, it would have been achieved long ago. Part of the failure to
curb.jnvenile delinquency may lie in the plethora of agencies established
to ;fy to cope with it. Many factors cloud the issue of delinquency control.
First, there is no universal definition of what constitutes delinquent
beHaviQr; and indeed, some communities maintain that they have no juvenile.
delinquency.;g/ Second, the police are not sure of their role in curbing
delinquent behavior. Third, even if they were, other agencies and individuals
have differing . views of what this role should be. These unsettled issues
have been dealt with at length by others. In this brief section, therefore,
suggestions are limited to avenues of approach to the problems of cooperation
among the police themselves and between the police, on the one hand, and the

total community, on the other.

Cooperation Among Police Departments

Generally, the curbing of delinquent behavior is a primary responsi-
bility of eaeh individual,police department regardless of its size. It .is
also the responsibility of each patrol officer; nevertheless, there are
occasions when specialized techniques are useful in dealing with delinquents.

A questlon may be raised on the desirability of specialization in
police juvenile work, The fact that a separate court system for juveniles

has been developed is one reason, for it calls for special knowledge on the

- part of the police to understand the operations of this system as differen-

tiated from the other court proceedlngso Also, dlfferent state and local
laws apply to the conduct of Juveni;es and of adulfs and it is often neces-
sary to have speciallzed personnel avallable to declde what procedures and

techniques will conform with these-laws,

.

12/"'The Suburbs: Made to Order for vrlme," 30 Look. magazine May 31,

1966, It was reported that ome wealthy New York suburb did fiot report one
delinquent boy between 1940 and 1960,



130

Kenney and Pursuit suggest that "one juvenile officer for 15 to 20

in the force . . . is a modern nécessity."lé/

If this premise is accepted,
it is clear that most departments cannot and should not specialize.

- One alternative is to have specialists from large depaftments
train the personnel of small departments in the techniques of handling
juveniles. Because of inadequate training, officers bring many juveniles
before the courts unnecessarily when other actions would have served better
in particular cases. Universities and colleges throughout the country have
established institutes to train officers in methods of handling juveniles,
but not every. department is in a position to send personnel to these schools.

Another approach is to have specialists in large departments handle
cases that are beyond the capability of the small jurisdiction. Such action
is particularly advantageous when cases must be brought into the juvenile
courts,

A central index of juveniles who have come in contact with the
police also will be of considerable value to the small jurisdiétions. Such
an index should be maintained on an areawide basis and made available to all
departments in the area. If an areawide records center is established, as
has been suggested, juvenile index records should be incorporated into it.
Examples of centrally maintained juvenile ‘indexes are found in Onondaga
County, New York, and in the Chicago metropolitan area. The Onondaga County
central registry is 4 confidential file containing certain identifying
information on juveniles who have had contact with one or more police juris-
dictions in the county.lﬁ/ The Chicago area file is limited by the fact
that it does not include information on juveniles in the-central city of

15/

Chicago.~™"

l-3-/John P. Kenney and D. G. Pursuit,‘Police‘Works with Juveniles

(Springfield, Illinois: Charles C. Thomas, 1954), p. 14,

lﬁ/See Lee J. Carey and Robert H, Hafdt, The Central Registry:

An Index of Juveniles Who Have Contact With Law Enforcement Agencies
(Syracuse, New York: Syracuse University Youth Development Center, 1961),
for a full discussion of this file,

li/See State of Illinois Youth Commission, Community Services

Division, The Juvenile Officers Information File, 1961, for a discussion
of this index. co - .
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Areawide associations of police juvenile officers are effective in
stimulating the exchange of ideas among police jurisdictions and can serve
as a means of increasing the level of competence of small jurisdictions in
this field. The Metropolitan St. Louis Police-Juvenile Officers Association
is an example. Formed in 1959, the association, although limited to police
juvenile officers, has been successful in establishing procedures for the
handling of juveniles that are followed by all departments in the area,

including those without juvenile officers.lé/

Cooperation Between Police and Other Agencies

A pooling of the resourceé of police and community agencies is a
sound approach to reducing the incidence of delinquent behavior. The
Oakland, California, Associated Agencies program, for example, was estab-
lished primarily because of the difficulties the Oakland Police Department
was encountering in trying to'deal with juvenile delinquency alone. In
a report to the Oakland City Manager, the chief pointed out, among other
things, that "the 15 cars we are sending to Technical High School every day

are not the answer to this problem."lz/

At his urging, the Associated
Agencies program.was‘established.' Composed of representatives of some 10
city, county, and state departments, including the police, the group meets
regularly to work out ways of dealing with specific kinds of juvenile
18/
—" Suffice

it to say that all agencies, including the policé, are coming rapidly to a

problems. Similar programs have been developed:in other cities.

realization that juvenile delinquency can be contained only through joining

forces,

li/Norman Hertel, "Metro Cooperation in Youth Serv1ces," 29 The
Police Chief 24 (January, 1962),- ’

17/

—="Wayne E. Thompson, ''Developing a City's Human‘Resources," 45
Public Management 74 (1963). For a complete description of the program,

see Institute for Local Self- Government The Associated Agencies Program,
November, 1963.
18/

= See International City lManagers' Association, Inter-Agency

Coordination of Juvenile Delinquency Control Programs, Management Information
Service Report No. 269, June, 1966, =
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Summary and Conclusions

It has not been the purpose of this study to bring order out of the
chaos associated with the efforts of thé many agencies -concerned with
reducing juvenile delinquency. It hds been considered within its scope,
however, to point out relationships that should exist among the police
themselves, and between the pclice, on the one hand, and the total com-
munity, on the other.

It is concluded that:

"l. The control of delinquent behavior is a primary
responsibility of each police jurisdiction,
regardless of its size,

2. Because some specialization in delinquency control
is necessary. and because small depariments
frequently find it impossible of achievement,
these departments should rely. on large departments
for essential training in the handling of juveniles
and for assistance in cases that are beyond their
capsbilities to investigate. ..

3. Juvenile records should be developed and maintained
on an areawide ‘basis as a function of an areawide
poiice central records operation,

‘4, Areawide associations of police juvenile officers
should be formed for the purposes of coordinating
and standardlzlng the 'handling of juveniles by the

" police and of -assisting small departments’ that
~cannot afford to specialize in delinquency control.

5. The police must establish relationships with other
community &agencies concerned with delinquent
behavior, and these relationships should be
formalized through the establlshment of contlnu1ng
‘organizations.

Vice Control,

The Federal Bureau of Investigation does not include violations of
vice laws in its-documenﬁépion of the rising crime rate n_ationwidea Yet
the public is apt to eduate vice violations with the increasing problem of
crime, and breakdown in the enforcement of vice laws often has been the
basis of criticisms of local law enforcement. Many moves for police reorgan-

ization have grown out of investigations into local vice conditions.



133

Vice includes types and classes of personal or group conduct or
activity that has been declnred through legislation to be inimical to the
public welfare and subject to commercial exploitation. Vice is usually
considered to embrace prostitution, the illegal use and sale of narcotics,
illegal gambling, the use and sale of illégal alcoholic beverages and the
illegal sale of legal alcoholic beverages, and the distribution and sale
of obscene or pornographic material, '

It is not the purpose of this section to document the breakdown
of local law enforcement in the area of vice control. It will suffice,
rather, to define the relationships that should exist among law enforcement
agencies to help in the enforcement of vice laws.

In considering this question, a distinction must be made between
local and areawide vice activities, althodgh the line between the two is
often indistinguishable. Localized vice can be laigely controlled by
effective local law enforcement, and where the laws brohibiting vice are
rigidly enforced, open vice does not exist to any gféat extent., Real
problems occur, however, when vice operaticns become so deeply imbedded
in the community or are so controlled by outsiders that it is practically
impossible for local law enforcement agencies to'fepress then effectively.

Cooperation and coordination in Vice control efforts are essential
in all vice control activities and are especially important for control
areawide. The emphasis in this section is on cooperation and coordination,
not on full-scale intervention by outside agencies; althougﬁ intervention
is required when local enforcement fails to curb vice. It is assumed in
this discussion that local police departments and officers are diligent
in their efforts to enforce the law and have a desire to cope with vice

conditions both local and areawide.

Local Vice Problems

Basically, every local vice problem can be _handled by the local
police department and responsibility should reside at that level. Never-

theless, assistance from an outside agency is occasionally necessary.



134

The training of local officers in the recogrition of vice activities and
in the enforcement of laws against them is often inadequate, and the needed
training may be best Supplied_bonutside,assisfance as is the case also in
other police training. éome'departments are so small that lengthy vice
investigations would divert manpéwer.from needed patrol activities, as is '
the case with other criminal investigations. For these departments to
pursue many such investigations to their conclusion would be impracticable,
Manpower can be made available from other jurisdictions. This is also true
for surveillance activities where local officers may be not only inadequate

in numbers but also well known and easily recognized.

Areawide Vice Froblems

It is readiiy apparent that areawide wice problems are intertwined
with the problem of organized crime, and every major investigation of such
crime has concluded that there is need for greater cooperation among law
enforcement agencies. In only a few areas does a single agency have the
responsibility for coordinating the vice control activities of the many
agencies involved in them.

Most of the cooperation among police jurisdictions in controlling
vice is on an informal basis and.conforms to no common pattern. Joint
raids are conducted, information is exchanged between chiefs who know one
another, and one department may request the services of specialists in .
another department when it realizes its own inadequacies.. Yet all of
these efforts, though laudable, are less than adequate. The congeries of
agencies involved in vice control .call for some coordinating mechanism,

9/

Speaking to this problem, one author states:l—

The . . . local-state-federal mixture of respon-
sibility, legal structure, and action should be

of primary concern, Fragmented, repetitive

efforts are commonplace; local detectives find
themselves following federal agents. Amidst the. : -
welter of competing interests and separate govern-
mental units, there i8'much warm talk to coopera-
. tion . but no mechanism.to make coordination work.

19
——/Eliot H. Lumbard, 'Local and State Action Against Organized
Crime," 347 The Annals 86 (1963).
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Discussing possibilities for control and coordination, he suggests that:
(1) the collection of information should be on a broad scale, (2)'assimila-
tion or coordination should be on a narrow scale (by one agency), and (3)n“
dissemination would be on a wide scale and action should be taken based upon
the pattérns emerging from dissinilar and apparently unrelated facts.zo/

At the federal level, a coordinating agency has been established in
the Organized Crime and Racketeering Section of the Justice Department's
Criminal Division. This unit, organized on a regional basis with offices
in a number of larger cities, coordinates the work of many federal investi-
gative and prosecutive resources.

At the state level, the pattern varies. In some states, the state
police provide some coordination areawide in vice control. In Illinois,

a state crime commission has been established with duties and responsibili-
ties which appear to provide some coordination in vice control on a state-
wide'basis;gl/ This agency has certain investigétivé responsibilities in
vice matters and a wide range of responsibilitieé associated with organized
crime, but it also conducts investigations into fhe'alleged misconduct of
local and state legislators and into arson and bomb incidents. In Califdrnia,
coordination of statewide narcotics control efforts is the responsibility of
approximately 100vagents of the Bureau of Nawvcotics Enforcement of the De-
partment of Justice, but this is its sole vice reéponsibiliiiy°

At the local level, the pattern is even more varied. ProbablyAthe
ideal organization for coordinating areawide vice control operations would
be a county department, Most county police agenéieé; however, are under-
staffed, and their personnel are so largely untrained that meaningful :
specialization is virtually impossible. - Another problem relates to the
role of county prosecutors (district éttorneys), some of whom have sub-‘i
stantial law enforcement duties well beyond the established functidn'of.

prosecution. For example, the state's attorney (county prosecutor) in

i

201444, , p. 86.

1
2 /Illlnois Crime Investigating Commission, 1965 Report to Governor
Otto Kerner and to the 74th General Assembly of Illinois. :
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Cook County, Illinois, has a staff of police investigators, some of whom are
engaged in vice control. Also, large municipal police departments which
have specialized vice control units are largely concerned only with their
own jurisdictions. ' o ; ,

At these three separate levels--federal, state, and local--single
coordinating agencies for vice control operations are needed. This need
has been met in part at the federal level with the establishment of the
Organized Crime and Racketeering Section in the Department of Justice.
At the state level, the state poiice depértment or the investigators under
a state department of justice, as in California, should have major respon-
sibility for coordinating statewide vice control operations. State crime
commissions or commissions of investigation (e.g., in New York) should not
have this responsibility; these are and should be primarily "watchdog"
agencies. |

Locally, only the county police agency can provide effective area-
wide coordination, whether it be organized under a sherif{ or otherwise.
County prosecutors should not have the responsibility; their only concern’
should be prosecution and related activities, mot original investigations.
At the municipal level, larger police departments should have units composed
of specialists in vice control, but only for the purpose of pursuing and
coordinating responsibilities for vice control of their own departments.°
Areawide problems should be referred to the county>policé agency or the
state police or other law enforcement agency. A small department should
not attempt to specialize in vice control. Any vice conditioﬁs“existing
in a small community with which the local patrol force caﬁnot“éope should
be made the responsibility of a larger agency with areawide jurisdiction.
It will remain the responsibility of the local patrol officers, however,
to identify these conditions and bring them to the atiention of the largéf
unit, ‘

Some variations in this three-tiered approach may be desirable,
In some states, for instance, it may not be practical to involﬁé the counties
because of their limited law enforcement development; here a state agency
should have the responéibility for coordinéting local efforts. Nevertheless,
the approach of having one agency at each level responsible for the coordina-

tion of vice control activities should be the model.

]

.J.

T
i -



Summary and Conclusions’

In a brief analysis, it is difficult to suggest ways for solving the

problems in vice control resulting from the fragmentatlon of respoqs1bllity

that now exists. One solutlon might be simpllfication of present govern- .

mental structure but short of thlS far more can be accompllshed within

the present structure than currently is being done.

It is concluded that.

1,

4,

Federal efforts have crystallized with the formation
of the Organized Crime and Racketeering Section of
the Department of Justice, and the advantages of

this coordinating mechanism are beginning to be
realized. Not only are federal efforts being coordi-
nated, but there is a decided increase in federal
cooperation with local and state law enforcement
agencies,

The primary responsibility for areawide vice control,
nevertheless, remains w1th local and state law enforce-
ment agencies.

At the state level, the achievement of coordination
in areawide vice control ‘efforts should be the
responsibility of the state police or similar law
enforcement agency. State crime commissions should
not have this responsibility; their primary activity
should be the investigation of breakdowns in local
law enforcement.

At the local level, a county police organization

should be the agency through which local coordination
is achieved. County prosecutors should be responsible
only for prosecution and related activities, not the ...°
coordination of investigations.

A larger municipal police department should coordinate
vice control operations within its own jurisdiction,

but should forward information on areawide vice '
operations either to the county or to a state agency. .

A small municipal police-department should be responsible
for local vice problems, but specialized vice investiga-
tion should be the responsibility of a county or a state
agency. When areawide vice operations or problems come
to the attention of the small department, it should im- .
mediately notify the county or state agency responsible
for areawide vice control coordination.
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Special Task Force Operations

The concept of a moblle strlklng force or task force has been
growing in importance in recenc years.' It may be defined as an element
designed'td oberate as a compact, mobile, effective operational striking
force in glven 1ocat10ns at tlmes where the record 1nd1cates the need for
a special concentration of enforcement pressure. In the words of 0. W.
Wilson, "A mobile striking force is of value in those situations which call
for a saturaﬁion of an area either to prevent the outbreak of criminal
activity or a racial, religious, or nationalist conflict, or when an
emergency of major proportions necessitates the: a331stance of ‘additional
personnel. ”22/_ He goes on to say that "in large cities, the continual
demand for details to police special events may justify a detail section of
the task force for this purpose."gé/

There are two types of situations where there is need for a task
force or body of manpower to serve more than one jurisdiction., The first
is the special event, whether it be a large public event or a civil disaster
or emergency, where the indiyiduel jurisdiction cannot provide sufficient
police manpower to cope with it and outside assistance becomes necessary.

The second is;the situation whefe crimes are beyond_the abilicy of a single

jurisdiction to solve because it lacks some special type of tactical opera-

tion.

Special Events

o S

The task force concept has been expanded to cover more than one
jurisdiction for the policing of special events or emergency situations,
although the manpower thus assembled has never offic1a11y been described

as a task force.

'
T

22/0 W. Wilson, Police Administration, second edition (New York:

McGraw-Hill, 1963), p. 250.

3/Ibid., p..250.
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Among the things that must be covered in any agreement for the

pooling of resources are the power of arrest and the privileges and im-
munltles of police officers when 1’equested to act out31de their own
jurisdictions. State police off icers have the power of arrest statew1de
when enforcing state Eriminal or penal ccdes, and county law enforcement
officers ncrmaiiy have this power throughout their jufisdicﬁion. At the
municipal level,-the situation is less"clear'a ”xtnaterrltorlal arrest
powers are limited primarily to 31tuatlons in whlch an olecer is engaged
in fresh pursuit or is executing an arrest warrant. A typical decision
has been rendered.by'the Califprnia DiétrictyCouttibf Appeals:

We assume withéut deciding that a . . . pollcef

officer lacks the authorlty of a peace officer

to make an arrest under Penal Code 5ection 836,

when he is outside the city limits unless he is

engaged in fresh pursuit or is eﬁgyutlng a
warrant author121ng such arrest.~

This type of dEC*sion ‘has 1ed Callfornia to amend its Penal Code as follows:

Upon the request or authority of a chief, sheriff,
or chief administrative officer of any county or,
city, officers from other Iocallties, jurisdictions,
oy communities shall exzercise full policgsyowers

as relate to their normal jur? oa*ctions.-

Another means of overcoming legal barriers is the local mutual aid
agreement, and the number of -these in existence attests to its value. (See

Appendix C for a typical mutual aid agreement.) Perhaps the most encom-

passing provision for mutual aid in the country is comntained in ‘the California

Disaster Act which establishes the California Civil Defense and Disaster Plan,

This plan provides the guidelines for full-scale mobilization of police
resources in California in the event of civil or military emergency. The
plan has been used recently in Vallejo to prevent civil disorder, in the

Los Angeles area to help curb disorders following a police-resident incident

in the Watts area, and in San Jose to help contain similar problems.

24/ people v. Alvarado 208 ACA 683, 685,

25/Californ1a Penal Code (as amended), 1965, Section 817,
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Officers can be summoned fréom all parts of the state to the scene of a
disturbance, and while acting under authorlty of the Disaster Act, they
have the same authorlty they w0u1d have 1f they were acting in their own

jurisdictions. The pertinent plOVlSlon of the Act states:

All of the privileges and immunities from liability,
exemptions from law, ordinances and rules, all
pension, relief, disability, workmen's compensation,
and other benefits which apply to the activity of
such officers, agents, or employees of any such
agency when performing their respective functions
within the territorial limits of their respective
public agencies shall apply to them to the same
degree and extent while engaged in the performance
of any of their functions and duties Egyrauerrltorially
unler the provisions of this chapter.™

Tactical Operations

It is-difficult to find a single example of a multijurisdictional
task force directed to prevent or control Specific crime problems. The
metropolitan detective units in Kansas City, Atlanta, and St. Louis come
closest to this concept, aithoﬁgh’they are'strietly investigative units.
Multijurisdictional task forces for enforcement purposes, however, have
thus far not been developedg'although legel:and other barriers to such
forces could be overcome.

The need for concentrations of police personnel can be determined
from an analysis of the crime problems in any given area., Essentially,
the deployment of a mobile striking or task force is related directly to
crime analysis; 1f such analysis is performed on an areawide basis, as
suggested earlier in the report, an areawide task force will be an ef-
fective extension of it.

One means of establishing an areawide task force is through some
form of mutual aid agreement. Normally, provisions on compensation are
not included in such an agreement. However, since a task force will be
utilized on a more regular basis than a force mobilized for special events,

some consideration needs to be given to its continuing financing.

6/Caliform.a Disaster Act, Chapter 1, Division 7, Military and
Veterans Code, as amended September 20, 1963, Section 1587.

(N
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Cooperative ventures in criminal investigation, however, have not included
any provisions for financing; salaries of the men participating in these
efforts are paid by their employing departments, The method of financing
an interjurisdictional task force must be decided by the participants if
mutual ald agreements are utilized, Effective organization calls for a
commander and other supervisory personnel, an established set of rules
under which the unit will operate, and agreement on the crimes on which

the unit will focus its attention. Such a unit may well be organized along
the lines of the metro squads of investigators, but it should also have the
power to make arrests in any cooperating jurisdiction, and, to be effective,
should be continuously employed in its task force capacity,

Implementation of the concept of a multijurisdictional task force
by the localities involved will require each participating jurisdiction to
donate manpower over an extended period of time, and this may not be
possible, Thus, it may be necessary to turn to the county or the state
police agency to establish a unit specifically designed to serve local

departments in this capacity.

Summary and Conclusions

There are numerous examples of mutual aid agreements on task forces
to police special events and emergency situations beyond the capacity of
one department to handle. Little or no use has been made, however, of
inter jurisdictional tactical forces to saturate high-crime areas or to
work on crime patterns regardless of their jurisdictional location, If
the analysis of crime on an areawide basis is felt to be a valid police
objective, a logical consequence will be the establishment of a multijuris-
dictional tactical force to work on special crime situations. Serious

thought needs to be given to the possibility of establishing such units.






VI. POLICE SERVICE AND JURISDICTIONAL CONSOLIDATION

Thus far, this report has considered methods of ameliorating the
effects of decentralized local police administration through the coordina-
tion or consolidation of staff, auxiliary, and certain field functions.

It has not considered coordination or comsolidation in relation to basic

patrol services; yet, if these services are not considered, it must be on

~the assumption that every police agency, regardless of size, is capable

of providing them effectively if staff, auxiliary, and certain field
services are available on a coordinated or consolidated basis. Such an
assumption is not valid. 7 '

It has been shown that every new police officer needs basic train-
ing upon appointment., But even though adequate training programs are
available, the fact remains that some police agencies, for ome reason or
another, will never make use of them. High standards for the recruitment
and selection of police officers cah Be established, but some jurisdic-
tions will escape these provisions.. Crime laboratories, records centers,
centralized communications, centrélized crime, juveniie and vice inves-
tigative staffs, and other supplemeﬁfary services cén be established with
the intent of.assisting departments who cannot provide these services for
themselves. Once again, some departments, because of a variety of limita-
tions, will not effectively use them.

The number of departmenté édministered'and staffed by untrained,
part-time persomnel is distressing. A recent survey of police manpower

in two counties in the Chicago metropolitan area revealed that many of the

_small departments employ more part-time (not auxiliary) police officers

than full-time officers. Indeed, one department was entirely so staffed,

(Appendix D presents the tabulatlon of this survey. ) A similar survey
in Onondaga County (Syracuse), New York, showed that there are 13 towns
and 17 villages employing a total of only 34 full-time police officers
and that the bulk of police service is provided by 104 part-time
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officers.l/ In both of these areas, basic police protectlon (patrol) is

largely in the hands of essentially unauallfled personnel.

The cost of providing basic police service is of paramount im-
portance in considering total consolidation. It has been pointed out in
previous chapters that certain staff, auxiliary, and field services are
beyond the resources of many departments to provide. This is also true,
in many areas, with regard to basic patrol services. ‘ .

Partial or conplete consolidation of police services reduces con-
flicts over jurisdiction; with consolidation, there are fewer jurisdic-
tions with which to contend. The compelling reason for consolidation is
the elimination of the law enforcement powers of jurisdictions that do
not provide quality law enforcement because of administrative deficiencies
or financial inadequacies.

~ This chapter considers alternative approaches'to the consolidation
of the police services of two or more jurisdictions. Discussed in turn
are consolidation of poiice“services through the establishment of a
metropolltan type government, through formation of a subordinate service
dlstrlct under a county pol1ce agency, through annexation, through con-
tract w1th another Jurlsdlctlon for law enforcement, and through the

establishment of a separate spec1al district.

Police Service Under Metropolitan Government

There have been many efforts for comprehensive reorganization of
local government in metropolitan areas, but with only two noteworthy
exampies in this country--Nashville-Davidson County, Tennessee, and Miami-
Dade County, Florida. The major reorganization of local government in
metropolltan Toronto, Canada, has had much impact upon local government

in the Unlted States. Each of these reorganizations takes a different

form.

l/Onondaga County Division of Research, Law Enforcement in Onondaga

County, March 23, 1966, pp. 8-11.

[l
by



145

Nashville-Davidson County represents'a total consolidation of a
city and a county into a new government performing areawide services. The
Dade County reorganization represents the granting of certain areawide
powers to a charter county without affecting the corporate identity of
existing municipalities. Toronto is a federated form of government, with
the Municipality of Metropolitan Toronto providing all services deemed
to be metropolitan and the local governments maintaining control of all
services deemed to be local. The Toronto structure resembles that of
Dade County, but differs significantly from that of Nashville-Davidson
County,

Law enforcement services- are organized differently in each of

these areas. The Metropolitan Toronto Police Department is the largest

.of the departments and the most consolidated. The Nashville-Davidson

County department is similar in form to that of Toronto, but has not met
the success of Toronto, in part because it is not the only law enforcement
agency. in the county. In Dade County, there is no single metropolitan

police force, ' although the county department has countywide jurisdictiom.

Metropolitan Dade County

Metropolitan Dade County has a strong county government providing
urban-type services in the unincorporated areas and performing certain
areawide functions throughout the county., Metropolitan Dade County was
the first metropolitan-type government in the United.States; often there
is a misconception that there is only one govérnment in Dade County,
whereas, in fact, there are 28,

Dade County had a 1963 estimated total population of more than 1
million; 40 per cent of whom reside in the unincorporated area of the county
and 60 per cent in one or the other of the county's 27 nmunicipal corporations.
The municipalities range in size from the central city of Miami, with- 330,000
persons, to the recently created city of Islandia, which is virtually "

uninhabited.g/;

E/Metropolitan Dade County Government, The First Ten Years: A

Proposed Government Information System for Dade County, Florida, 1966, p. 66.
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~In May, 1957, the voters of Dade County adopted a county charter
that brought three basic changes. First, it transformed the former typical
county government to the commission-manager form, making numerous elective
offices, including that of sheriff, appointive. Second, it gave Dade
County home .rule and vested in the Board ‘of County Commissioners the
authority to adopt local legislation in a number of areas. Finally, it
gave the Board of County Commissioners the power to carry on a central
metropolitan government. Among the enumerated powers of the county are
some pertinent to law enforcement, including provision of central police
records, crime investigations, communications, jails, and training and
setting reasonable minimum standards for all governmental units in the
county for the performance of any service or function.

‘Law Enforcement. Law enforcement services in the county are pro-

vided in a variety of ways. Each incorporated municipality except Islandia
offers some police protection, and some municipalities provide almost com-
plete law enforcement services. The Dade County Public Séfety Department
provides some law enforcement services for those municipalities that choose
to avail themselves of them and also provides complete police service to
unincorporated areas. Table 1 shows the services performed by the county
for the municipalities.

Law enforcement in Dade County has two principal problems caused
primarily by the congeries of jurisdictions., Police strength of the several
law enforcement agencies, shown in Table 2, is distributed unevenly, some
departments consisting of fewer than five men. Also, as is typical in
many metropolitan areas, municipal boundaries have little order, and large
unincorporated pockets exist in the heart of some municipalities. Law
enforcement services in these pockets are the responsibility of the Dade
County Public Safety Department, but frequently adjacent municipal depart-
ments answer calls for service initially while avaiting the arrival of
the county personnel who have primary responsibility. Formal procedures
are lacking and residents are confused as to jurisdictional responsibility.

There are solutions to both these problems, under powers granted

in the chartef, shqrt'ofhthe total amalgaﬁatioh_of all police departments
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Table 1
SERVICES PROVIDED BY

THE DADE COUNTY
PUBLIC SAFETY DEPARTMENT

Complete Fire Service

Auto Inspection Administration

Animal Control

Traffic Enforcement

Traffic Homicide Investigation

Transport Prisoners

Identification Service

Bomb Disposal

Bal Harbour
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»I<|Police Communications
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X|<|Fire Training
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>|>|Marine Patrol

Biscayne Park
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xxxxxxxxxxxxxpolygraph'
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Table 2

POLICE MANPOWER IN DADE COUNTY
' 1965

Police Strength

Jurisdiction Population (Full Time)

Dade County 424,720 719

. -Miami _ 329,900 627
Miami Beach 73,750 209
Hialeah 76,700 9%
Coral Gables 37,600 74
North Miami 31,710 47
North Miami Beach 24,000 38
Miami Springs 12,600 30
South Miami 10,540 29
Miami Shores 9,310 24
Opa Locka 10,440 22
Homestead 9,920 21
Surfside 3,330 18
Bal Harbour 820 14
North Bay Village 2,870 13
Bay Harbor Island 3,660 13
West Miami 5,530 8
Golden Beach 430 6
El Portal 2,150 5
Medley 200 5
Florida City 4,500 4
Biscayne Park 3,070 4
Sweetwater 820 3

" Hialeah Gardens 200 2
Virginia Gardens 3,250 1
Pennsuco A 260 1
Indian Creek Village 60 Private Patrol
Islandia ' 0 0

Source: The First Ten Years: A Proposed Government

Information System for Dade County, Florida, p. 46.
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in the county. Section 1.0l1A (18) of the charter, states the Board of
County Commissioners may set reasonable minimum standards for all govern-~
mental units in the county for the pe:formance of any service or function.
1f a governmental unit fails to comﬁly with the established standards,

and does not correct deficiencies, the county may take over and perform,
regulate, or grant franchises to bperéfe any such service. In addition,
Section 1.01A (17) grants the Board of County Commissioners the power to
enter into contracts with other governmental units within or outside ﬁhe
boundaries of the county for joint performance, or performance by one unit
in behalf of the other, of any authorized function., Neither of these pro-
visions has been invoked thus far in .connection with the provision of law
enforcement.

The minimum standards provision could be used to remove all law
enforcement responsibilities from certain municipalities and have them
performed by the Dade County Public Safety Department. This action would
require the county to establish éertain minimum standards and a system of
inspection. Under this provision it is also possible for a municipality
to divest itself of law enforcement responsibilities in favor of thé'county
by referendum or ordinance.é/

The contract provision enablés a municipality to contract Qiéh'the
county for police services. One municipality requested the Public Safety

Department to estimate the cost of contract policing, but although the

county could provide the service for comsiderably less than the municipality,

the city decided that it preferred to have its own police department.é/

é/The powers of Metropolitan Dade County under this provision are
not so broad or all inclusive as might appear: In Miami Shores Village v.
Cowart, 108 So. 2nd 471 (Fla. 1958); the Florida Supreme Court apparently
interpreted this provision to mean that unless a municipality voluntarily
abdicates a function, the power of the county to assume such function rests
upon judicial determination.

é/Interview, George Leppig, Acting Sheriff, Dade County Public
Safety Department, June 10, 1966,



149

It is the responsibility of the county planning -director to study
municipal boundaries with a view to recommending their orderly adjustment
and improvement. Proposed boundary changes may then be initiated by the
Board of County Commissioners, the governing body of a municipality, or
by petition of any persons or group concerned. Municipal elections are
required in most circumstances to change boundaries.

At present, the chances for a merger of all police departments in
Dade County are slight. Since the office of sheriff was returned to
elective status, coordination and consolidation of certain services have
become less attainable. This roadblock could be removed, however, through
a charter amendment reestablishing the office as appointive. A greater
difficulty arises from the constitutional amendment which gives the county
the power to perform a wide range of services but limits its taxing powers
to those of other Florida counties which do not have like povers. The
present law enforcement budget is supported almost entirely by ad valorem
taxes., Expanded services would require an increase in the county tax rate
and, unless accompanied by a proportionate decrease in municipal property
taxes, the burden on the Dade County taxpayers would be substantial. Another
possibility would be to consider new sources of revenue.

A first step toward consolidation could be a merger of the smaller
police departments with the county operation, by contract or other means.
Larger municipalities could continue to be self-sufficient in basic police
services, but could gain help from the county agency in staff, auxiliary,
and certain field functions.

The powers granted te the county are considerable and could become
of greater significance in coordinating -and consolidating law enforcement
services. Of particular importance is the minimum standards provision

which allows the county to exercise important controls over local services.

Metropolitan Nashville-Davidson County

The Metropolitan Government of Nashv111e-Dav1dson County, Tennessee,
is the most complete metropolitan government in the United States. Separate

city and county governments merged into a new government servicing the

'g-ua-_g-n-gqagggu-
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entire area. Among the functions performed by the metropolitan govern-
ment is law enforcement.

Several factors contributing to Nashville's success in forming a
metropolitan government are unique. The Nashville-Davidson County area
experienced the same suburban population growth as other metropolitan
areas, but not the new municipal incorporations that plague so many areas.
Only six incorporated municipalities outside Nashville remain in Davidson
County.

Mounting population and governmental problems of the area led to
the formation of the metropolitan government. In 1953, the state consti-
tution was amended to authorize the legislature to provide for the consoli-
dation of any or all functions of cities and counties inTennessee.-‘rl
In 1957, the legislature passed a general enabling act which permitted
cities apd counties having a combined population of more than 200,000 to
establish a charter commission that could propose a charter for a consolidated
city and county government to the voters.é/ The Nashville area met these
requirements but, in 1958, the voters turned down a charter providing for
the amalgamation of the governments of the City of Nashville- and Davidson
County., The issue was decided by the large negative vote in the suburbs
and the rural areas.

Meanwhile, Nashville was trying to solve its own problems, parti-
cularly those related to a declining tax base. Property taxes vere in-
creased and a new vehicle tax was imposed both on residents and on certain
nonresidents. The city also annexed by ordinance; and without an advisory
vote of the affected residents, an adjacent area that included some 80,000
people, The residents of the newly annexed area were incensed because they
were required to pay higher taxes without an appreciable increase in muni-

. cipal services, and it was in essence the city's annexation policy that

é/Constitution of Tennessee, Article XI, Section 9.

Q/Tennessee Code Annotated, Sections 6-3701, et seq.

\
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provided the necessary stimulus for success when a second election was
held on forming a metropolitan government in 1962, 2/

.Two.provisions of the new charter are particularly relevant to.
police service in Nashville-Davidson County. First, the county is divided
into two districts--an urban services district and a general services
district--with residents of the urban services district paying higher
taxes for urban-type services.gl In effect, the urban services district
is the old city of Nashville, and the general services district is the
entire county. Residents of each area pay for the level of services they
receive, including law enforcement. The second provision relates to the
expansion of the urban services district.g/ Whenever the metropolitan
council finds that areas of- the general services district require urban-
type services (e.g., more police protection), they are included within the
urban services district and are made subject to higher taxes.

Law Enforcement, Prior to reorganization, law enforcement was pro-

vided primarily by the Nashville Police Department and the elected county
sheriff. The sheriff had a two-year term,and changes in management ‘and
manpower were frequent. In addition, elected constables with constitutional
status had some law enforcement responsibilities and were paid on a fee
basis. Private police agencies whose personnel had deputy sheriff's com-~
missions provided law enforcement for some areas under a subscription serv-
ice. Only three municipal police departments were in operation, each of
limited proficiency. Police protection in the county was inadequate af
best.

Upon establishment of the metropolitan government, approximately
100 sheriff's deputies were absorbed by the new Metropolitan Police Depart-

ment which now has. an authorized strength of approximately 550 sworn officers.

Z/See Dav1d A Booth Metropolltlcs. The Nashville Consolidation
(East Lansing, Michigan: State ‘University Institute for Community Develop~=
ment and Servicesj; 1963), for..a complete discussion on the history .and
events which led to the consolidation,

8/The Charter of the.Metropolitan Government 6f. Nashv111e and David-
son County, Tennessee, 1962 Article 1, Section 1. 03.

9/Ib1d., Artlcle 1, Section 1.04.
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The sheriff's sole responsibility, in addition to the serving of
civil processes, is custody and. control of the metropolitan jail.lg/ "The
Metropolitan Police Department has no.detention responsibilities. Soon
after the charter took effect, the newly elected sheriff initiated court
action to restore his criminal law enforcement powers on the basis that he
was an independently elected constitutional.officer. The Tennessee Supreme
Court, however, upheld the charter, stating that the sheriff had no criminal

11/

law enforcement powers.= No change was made in the constitutional office
of constable; but without exception constables no longer perform any law
enforcement functions..

Three municipalities continue to have their own departments, .but
all others rely -on the Metropolitan Police Department. Seven private. -
agencies continue serving both incorporated and unincorporated areas by
subscription. The Metropolitan Department, however, patrols the entire
.county as if the other departments did not exist, and any need for major
-police services is immediately forwarded by the smaller departments to .the
Metropolitan Department,

The division of charges for law enforcement between the urban
services district and the general services district presents a problem. .
The police department budget. for -the 1966~1967 fiscal year is $4.6 million,
‘of which $2.6 million is chargeable to the urban services district for
services beyond normal police protection. .In other words, the tax rate
in the urban services district is based on the entire police department
budget, whereas the tax rate for residents of the general services district
is based on only that portion of the department's budget considered normal
police protection, or 55 per cent of the total,

As the population of ;he suburban areas has increased, the .charge
for extra police protection to the urban services district has decreased
from $4 million in fiscdl year 1963f1964 to the present $2.6 million. There

is some feeling on the part of residents outside the urban servites district

l-(-)-/Ib:'Ld.,'Arti.'cle‘16, Section 16,05.

l-]'-/Met:r:opoli.t'ai'x Government v. Poe 383 S.W., 2nd, 265 (1963);
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that they may be.paying for more police prbtection than‘fhéy receive from
the Metropolitan Police Departmentalg/ The present aistribution of charges
is not calculated on any precise basis, énd.calculatiéns are made difficult
by the fact that patrol beats of the services districts overlap.

Another problem is the continued existence of private police

services and of small municipal police departments. This is unfortunate

because of some overlapping jurisdiction and because the residents of

areas served by the Metropolitan Department and the private or small
municipal agencies, as a matter of local choice, are paying more for police
protection than is necessary. As has been noted, however, jurisdictional
probléms are minimized by the clear ascendancy of the Metropolitan Depart-
ment. As a practical matter, the chief of the Metropolitan Department
feels that the independent departments served a useful purpose in the period
following the reorganization before the Metropolitan Department could ade-
quately cover the suburban and rural éreas.lé/ This situation has now been
remedied through the addition of personnel and an increasse in patrol
coverage. |

The experience of Nashville'with metropolitan govermment is for-
tunate, but it seems doubtful that its approach can be applied easily to
many metropolitan areas, particulérly those wi;h numerous established local
governments. Its success can be largely credited to the lack of many
established local jurisdictions, each with its own set of services and

personnel and an established political hierarchy.

Metropolitan Toronto
The Metropolitan Toronto Police Department provides police protec-
tion for the entire Toronto metropolitan area, which includes 241 square

miles, nearly 2 million people, and 13 incorporated municipalities including

12 , : n . s
——/InterVLew, Robert Horton, Fiscal Assistant to the Mayor of the

Metropolitan Government of Nashville-Davidson County, June 7, 1966,
13/

— Interview, Hubert 0. Kemp, Chief;“MEtropolitan Nashville-
Davidson County Police Department, June 6, 1966,
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the.City of Toronto. There are no independent policing agencies in
.metropolitan Toronto.

The Metropolitan Toronto Police Department is responsible to a
five-man Metropolitan Board of Commissioners of Police appointed by the
Province of Ontario. It is financed by an assessment on each of the 13
incorporated municipalities, the amount varying with the proportion each
municipality's assessed valuation is qf the total assessed valuation of
the 13 municipalities. Budgetary control is exercised by the Council of
the Municipality of Metropolitan Toronto, comprised of areawide represen-
tatives and heads of the government of the 13 municipalities. The only
ties between the Metropolitan Police Department and the Municipality of
Metropolitan Toronto are on matters of budget, finance, and taxation. The
- Municipality of Metropolitan Toronto is based upon the concept that certain
functions of government in metropolitan areas must be performed on an
areawide basis, whereas others can be reserved to local jurisdictions.
Police protection is considered a metropolitan function.

In order to understand the development of the Metropolitan Police
Department, it is necessary to describe briefly the formation of the Muni-
-cipality of Metropolitan Toronto. The primary reason for establishing a
metropolitan government was that suburban areas were increasingly unable
to supply certain services themselves and a system of infermunicipal agree-
ments had proved inadequate to the task. ‘A study was conducted in the
early 1950's which recommended the establishment of a federated government

that would have jurisdiction over matters of common concern to the 13 mem-

bers of the federation. Hearings were conducted before the Ontario Municipal

Board (the provincial agency concerned with local affairs), with repre-
sentatives of the 13 municipalities in attendance to present their views.
Not every municipality favored the particular solution, but the board
recommended it to the Ontario Provincial Legislature and the Legislature
thereupon passed the act creating the Municipality of Metfopolitan Toronto,
to take effect January 1, 1954, ‘Law enforcement was not one of the original

functions of the metropolitan government.
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In 1954, a spec1a1 committee was sppointed by the Metropolitan
Council to study the feasibility of amalgamating the 13 police departments.,
After hearing arguments from the affected municipalities, and despite the
arguments ageihot it by nine of them, the committee recommended .the merger.—
The Metropolitan Council then recommended to the provinC1a1 legislature
that the 13 forces be merged and following the enactment of legislation,
the Metropolitan Department came into being on January 1, 1957.

Staff and auxiliary serQices.are now provided by the Metropolitan
Police Department in a degree that would have been impossible even under
partial merger. A l4-week recruit-traioing program is proVided where prior
to amalgamation only 2 departments had recruit- tralnlng programs. Cen-
tralized communications 1is a reallty. Records are centrallzed and central
investigation is provided for all Jurlsdlctions.

One measure of the effectiveness of the consolidated police depart-
ment is the rate of crime clearances. 1In l957, the elearance'rate for
major offenses was 39.5 per cent; in 1965, it was 46.2 per cent.lé/ In terms
of the cost, the police budget has risen from $11.6 million in 1956 to $27.7
million in 1966, or approximately 140 per cent. Total expenditures for
fire protectlon, still a municipal function, have risen, however by a
greater percentage lﬁ/

Shortly ‘after the departmeﬁt was formed, criticism was leveled
against the consolidation because patrol service had been reduced in cer-
tain areas. This criticism was correct in eubspahce, as perSoonel of the

consolidated department were allocated according to need, not prior

14/

~—'Five of the nine municipalities opposed to the merger, however,
recommended the centralization of certain staff and auxiliary services.
The four in favor of the merger recognized that this was only a partial
solution to the problem and that without total amalgamation local munici-
palities would still be forced to expand police protection.to meet the
rising population demand., The number of unsolved crimes was also a

{'dramatic -argument for amalgamation._ See Appendix E for the arguments for

and against consolidatlon.

lé/Unpubllshed report of the Metropolltan Board of- Comm1581oners

of Pollce. L

16/

— Interview, Magistrate Charles 0. Bick, Chaitrman, Metropolitan
Board of Commissioners of Police, June 17, 1966,

14/
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assignment, More recently, the concern has been that there is not enough
contact between police and community officials. In its brief to the Royal

‘Commission on Metropolitan Toronto, officials of the Township of Scarborough
stated that: 7/ S '

Our concern is that the Police Force is too cen-

tralized and there is too little association

directly with the local municipalities. If there

were a larger measure of authority at the local

level there would be a greater participation by

. the Police in cowmunity functions to the end that

their association with local residents would be on

a more personalized level.
The officials went on to'state that the district commander should have
more authority, and transfers of personnel should be less frequent so that

18

offlcero would become more familiar w1th local problems.=— / It is now
standard practlce for the district commanders to attend meetlngs of the
municipal councils.

The federated form of government in the ‘Toronto area provides some
possible approaches to ach1ev1ng comprehen51ve reorganization in this country,
and the success of the consolldated lav enforcement program demonstrates
that a total system approach is pos51b1e. It should be borne in mind,
however, that comprehens1ve reorganization in this country depends upon

local partic1patlon 1n the decisions to cnange the structure of government,

whereas it is accompllshed by the prov1nc1a1 government in Canada.

Summary and Conclusions

Police service under metropolitan forms of government varies

srgnificantly, as evidenced by developments in the three areas that have

been described.

17/

—"H. Carl Goldenberg, Commissioner, Report of the Royal Commission
on Metropolitan Toronto, p. 61l. (This report,; commonly called the Golden-
berg Report, recommended among other things reduction in the number of
municipalities from 13 to 4. By act of the provincial legislature, the
number will be reduced to 6 on January 1, 1967.)

lé/lbid., p. 61.
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Reorganization in Toronto and Nashville~Davidson County is far
more comprehensive than in Dade County. The Dade County experience has
been 1nc1uded in this discussion primarily because pollce serv1ce in Dade
County has been improved through the use of the metropolitan government
as an integrating device, as a supplier of certain staff, aux111ary, and
field functions to police departments in the area, and bécause future
improvements can be made through the use of county charter provisions.

In short, the Dade County experience portrays an evolutionary' approach
to the improvement of police service. -

On the other hand, the Toronto and Nashvillé experiences depict
a general reorganization of police services, albeit somewhat more complete
in the Toronto than in the Nashville area. The method of implementation
also differs significantly. ,

Based upon the experience of police reorganizaéion under metropoli-
tan government, the following conclusions have been reached:

- Dade County. The steps taken in.Dade County can be followed in

other counties that elect to provide strong county government. They include:

1. Provision of certain staff, auxiliary, and field
services to municipal departments, financed by
general county revenues, .

2, Provision of complete police services, including
basic, to municipalities through contract.

3. Establishment of reasonable minimum standards
for police service in municipalities that wish
to maintain their own police departments.

Nashville-Davidson County. The methods used in Nashville-Davidson

County have been facilitated by the existence of a single large city and

only a few incorporated satellite communities. They have included:

"1, Complete police protection rendered the entire
area by one police department.

2. Financing of such protection through a tax on
the various areas in proportion to the level of
sexvice received,
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Toronto. Thé Toronto model of metropolitan government could be _
applied in the United States, but the methods of achieving it would differ.

General conclusions are:

1. Total police service can be performed through a
" metropolitan government, -

2. Where complete police protection is provided by one
agency to an entire area, the cost of protection can
- be financed by funds derived from an assessment on
each municipality, the amount varying in accordance
with the proportion each municipality's assessed
valuation bears to the total assessed valuation of:
the area,

3. Some local control can be maintained through local
representation in the body responsible for the budget.

Police Service Through County Subordinate Service Districts

It is common practlce for county police agencies to provide police
services to unincorporated areas of the county. Normally, such services
are financed from general county revenues. It is uncommon, however, to
find a county department prov1din pollce-services to residents of in-
corporated areas with f1nanc1ng through a spec1a1 tax on. these residents--

the pattern found 1n Suffolk and Nassau Countles (Long Island), New York.

Suffolk County

Suffolk County is one of the largest and fastest growing counties
in the United States, with an area of 922 square miles and a population
of 900,000, Governmental functions are.performed by the county, 10 towns,
and 36 villages, each with its own elected officials. The county is made
up of two distinct areas, the western and the eastern., Most of the growth
has taken place in the western portion, whereas the eastern part remains
basically agricultural, 1In the western half are 5 of the 10 towns and 27
of the 36 villages. o _

In order to understand law enforcemént in Suffolk County, it is

necessary to trace the events that led to the formation of the Suffolk

s bm
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County Police Department. Prior to the formation of‘the department in:1960,
law enforcement was provided'by some town police departments, some village
departments, district attorney investigators, and an elective sheriff. Not
only was law enforcement in the eounty inadequate, but government was not
organized to cope with problems inherent in the growth of the area.

'fh order to strengthen both counfy governmert and law enforcement, a
special act of the State Leglslature, the Suffolk County Charter, was
passed in 1958 19/

and a county pollce department, to be voted on by the electorate of

This charter called for a strong county government

Suffolk County in November, 1958. Two votes were taken, one secured the
adoption of the charter and the other the formation of the County Pollce
Depattment. financed in part through a special police district tax on
residents votlno to receive complete police service from the department,

Six provisions of the charter pertain to the formation and services
of the department., First, each town and village wishing to transfer its
law enforcement functionsAto.the county department must vote on the issue
and be subject to a special police district tax. Second, in order to form
the district, an affirmative vote of three contiguous fowns was necessary.
Third, any village within a cootiguous town joining the police district could,
by majority vote, transfer its police functions to the county department,
and be subject to the special tax. Fourth, for the future, any town or
village contlguous to a town already served by the county department could
elect to 301n it. Fifth, any town or village not chOOSLng to become a part
of the pollce district could contract with the county department for police
serv1ce for a period of two years. And, flnally, a decision taken to
receive county department service and be subJect to the special tax is
irrevocable.zo/

;nitially, the 5 contiguous western towns and 20 of the 27 villages

within these towns voted to turn over police functions to the county police

ooy

: l-9-/Laws of 1953, Chapter 278. R

2—/This rather complex method is covered in Laws of 1958, Chapter

278, Sections 1206, 1207, and 1209.
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department, and the department .came into operation on January 1, 1960.
Manpower came primarily from the towns‘and villages which elected to divest
themselves of their police function; :3 of these had more than 100 officers
each at the time of merger. The invésfigators of the district attorney's
office were also brought into the new department. Present strength is
approximately 1,300 sworn police officers.

The Suffolk County Police Department, -through the police district,
provides complete police protection services for 560 of the county's 922
square miles, and 765,000 of the county's population of 900,000. Seven
villages within the joining towns voted not to join the police district,
and so maintain their own departments, the largest of which has fewer
than 20 men. An elected sheriff provides a modicum of patrol to the
residents of the five eastern towns and the villages within them. ‘In all
cases, the county police department supplements the efforts of the inde-
’pendent agencies. The county department also supplies all criminal inves-
tigation services and performs most staff, auxiliary, and field functions.
Detention, however, is a function of the elected sheriff.

Important features of the charter relating to police services are
concerned with financing, the enabling of a town or village independently
policed to divest itself of police responsibilities and be served by the
county department, and the irrevocability of this decision once it has
been made.

The police budget is divided into two parts: one is for the
services provided solely to the special police diétficts (in 1966, it
amounted to an expenditure of $14 million, or more than 85 per cent of the
total budget of $16 million), and the other covers the cost of services
that are provided countywide. Services to the police district are financed
by a tax on the residents of the district; countywide services are financed
from county general revenues. Services charged to the respective funds are
detailed in Table 3. 7 '

Any town or village, by vote, can join the police district if i£
is contiguous to or wholly contained within the district. Also, any

village or town, not part of the county police district, may contract

/ - !l | ‘ .
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Table 3

DISTRIBUTION OF SERVICES BETWEEN THOSE FINANCEQ/
BY POLICE DISTRICT TAX AND COUNTYWIDE REVENUES=

Financed by Countywide Revenues

1.
2,
3.

O O N N ., S
L)

10.

11,

12,
13,
14,

" Property Bureau.

Commissioner of Police and his staff.

Chief Inspector in charge of auxiliary services,

Deputy Chief Inspector in charge of detectives,

Deputy Inspector in charge of Communications and Information Bureau.
Central Records and Statistical Bureaii, ~ . '
Personnel Bureau except Inspection Section.

Civil Defense Bureau,

Finance Bureau,

Special Service Bureau of Detectives (e.g., homicide squad, auto
theft squad, narcotics squad, etc.). :

Squad of detectives assigned specifically to area outside police
district,

Crime Laboratory.
Juvenile Aid Bureau.

Part of Planning Bureau,

Financed bx District Tax

1,

2.

Chief of Police D1str1ct,

'All personnel asslgned to Pollce Distrlct includ1ng dlstrict

detectives,

Communications and Informﬁtion Bureau.
Transportation and Maintenance Bureau.
Traffic and Safefy Bufééu.

Tactical Platoon,

“Marine Bureau.

Inspection Section of Personnel Bureau,

- Part of ‘Planning Bureau.

Principal and interest on bonds of police district stations.

gﬁdbunty of Suffolk, New York, Budget, 1966,
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with the county depértmenf for service for aAterm of not less than two
years.vuTﬁis decision can be taken by a reéoluﬁion'of thé.governing body
and gives the local jurisdiction an: alternative means of securing service
without joining the police district. '

Finally, the charter provides that when a town or village elects
to join the county police district, it cannot subsequently withdraw. The
wisdom of this provision might be questioned, but .in order to provide
consistent police protection, it has been considered to be necessary,

The county police department was established because existing law
enforcement agencies were not able to meet the needs of the increasing
population in the western portion of the county. More recently, a request
by the county legislators representing the five eastern towns resulted in
expansion of the criminal investigation squad serving this area. As
population in the eastern séction grows, tﬁe‘%ive eastern towns are likely
to find that existing law enforcement arrangements will not meet their

needs and may turn to the county department.

Nassau County

Nassau and Suffolk counties resemble one another in their provisions
for law enforcement, but with differences that refleéf.the geographical
and political composition of the_two?coqnties.

The Nassau County Police Department, with approximately 2,600
sworn officers, provides complete policé ‘protection to 45 of the 69
incorporated municipalities in the county. This servicde is financed
by ad valorem tax on their residents. The police district, the area on
which the tax is assessed, includes 205 of the county's 300 square miles
and 1.1 million of its 1.4 million population. Of the total 1966 budget
of $30 million, $21 million is to be expended for services rendered to
residents of the police district. ‘

Twenty-four jurisdictions continue to provide law enforcement
services through their own police departments, but the county department
provides certain supplemental services to them. The cost of these serv-

ices, financed by countywide revenues, amounts to $9 million for 1966,
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The essential differences between the two county departménts stem

in.partifrom their respective histories. Wheéreas the Suffolk County .Depart-

‘ment was ‘established ‘only in 1960, the Nassau County”DepafémeﬁE’dafes'ffom

1925 and is, perhaps, the oldest county police department in\fhe nation.
The original force consisted of 55 men transferred from the county '
sheriff's office (the sheriff no longer has police responsibilities).
Thé police district originally encompassed the unincorporated area of the
county and two special districts which have since been dissolved. As noted
above, 45 of the 69 incorporated communities have joined the police district,
the last in 1962,

To join the police district, the governing body of an incorporated
community must adopt a resolution, which must then be acted on favorably
by the county board, a more simple method than that employed in Suffolk
County. The area policed by the district negd not be continguous, and a

municipality may withdraw from the county poiice district upon petition

" and avreferenddm vote. As in Suffolk County, a municipality may contract

with the county department for service for a period of two years.
The departments also differ in their internal organization and
methods. For example, communications are centralized in Suffolk County
so that residents need call only one number when desiring service from
the county department. In Nassau County there are eight telephone numbers,
each_terﬁinating in one-of eight precinct stations. Cars are dispatched
from;akéen;ra},radio room after the message is relayed by direct telephone
line f:d@'the precinct station. It could.be said that the Suffolk County
Departmeﬁt has used its unique position to better advantage in this respect.
The division of charges between the police district and the county
also differs.” Whereas more than 85 per cent of the Suffolk County Depart-
ment's budget is charged to the police district, in Nassau County the
percentage is only 72. The major reason for the difference is that the
cost of the total detective force in Nassau County is charged to the county-
wide budget; whereas in Suffolk County the costs of only specialized units
and the detective unit serving the eastern portion of the county are so

charged.
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Summary and Conclusions

It is common practice for QOunties to provide police services to
. residents of unincorporatead areas,fwithffinancing from general revenues,
A unique arrangement is found in Suffolk -and Nassau counties, however,
where police services are provided to residents of incorporated areas,
with financing from a special tax on these areas. ‘

There are several advantages to this approach. First, there is a
direct correlation between the level of services provided and the payment
for these services. Second, because of more adequate financing, better
police service can be provided. Third, in Suffolk County, particularly,
police service is provided to a vast, contiguous area without regard to

municipal beoundaries. Finally, a measure of local ‘control is maintained,

since representatives of the local units are members of the county governing

body and thus may establish the level of county service through the budget

process,

In terms of their applicability to other areas, the following con-

clusions have been drawn:

1. Provision of police service through a special tax
on areas provided this serviee is an equitable
- method of financing.

2. .The subordinate service district can provide for a

contiguous policing jurisdiction guaranteeing a
consistent level of service throughout an area.

Annexation

" The practice of adjusting municipal boundaries through annexation

is widespread. Annexation is the absorption by a city of territory which

is normally contiguous, unincorporated, and smaller than the annexing city.

The result is a larger jurisdiction, usually with essentially the same

form of local government.

-
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Techniques of Annexation

Annexation practices vary significantly:fromvstate to state, but
five principal methods are utilized: (1) legislative determination, in
which municipal boundaries are extended by special act of the state legis-
lature; (2) popular determination, in which the voters decide whether an
annexation shall take place (this vote may be taken separately or jointly
by fhe voters of the enlarged municipality, the territory to be annexed,

and/or the jurisdiction that will lose the annexed land); (3) municipal

~ determination, by unilateral action of the annexing municipality; (4)

judicial determination, in which a state court decides whether a proposed
annexation shall take place; and (5) quasi-legislative determination, in
which a commission or board makes the decision.zl( Several of the principal
methods also may be used in conjunction with one another.

The major strength of annexation as an approach to reorganizing
local government is its broadening of the geographical jurisdiction of
existing municipalities. It can forestall the creation of speciél,districts
or new municipal incorporations and thus help prevent local governmental
patterns from becoming more complex. Because annexations are usually of
the fringe areas around cities, the cities can then include them in their
total program of governmental services and prevent the fringe areas from
becoming a source of spillover problems,gg/

Although there is a trend toward making annexation easier to accom-
plish through the use of quasi-legislative groups like state boundary
commissions, in most states the laws do not work to the advantage.of an
annexing municipality and thus present obstacles to consistent growth
through annexation. Also, the prospect of annexation frequently precipi-
tates ''defensive'" incorporations by fringe areas, which work against
orderly growth and development. Finally, annexation is of limited use to

23/

a city surrounded on all sides by incorporated areas.==

21 , L ' . e o
——/Adv1sory Commission on Intergovermmental Relations, Alternative
Approaches to Governmmental Reorganization in Metropolitan Areas, 1962, p. 58.

E/Ibid. Y ppo 63"64.
Zé/lbid., PP.- 64-65.

—p——
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Annexation and Police Services

One city which has experienced -major growth in recent years through
a strong policy of annexation is Phoenix, Arizona. In the l16~year period
from 1950 to 1966, the city has grown irom 16 square miles to nearly 250,
and the population has increased from 100,000 to over 500,000, All -of ‘the
growth in area has come through the annexation of unincorporated -areas
surrounding the city and lying within Maricopa County. -

Phoenix actively sought annexations as a means of proViding for
orderly growth and development of the city through preventing the formation
of special districts and new municipal corporations on its outskirts.

Most of the area annexed has not added sufficient revenues to meet the
cost of the necessary expansion of services, but the city is convinced,
under its circumstances, that annexation is the best approach to resolving
a number of municipal problems.gﬁ

Law enforcement service in annexed areas was formerly provided by
the county sheriff, who had a huge land area to cover with a small staff,
The sheriff provided this service on a request basis, and no significant
attempts were made to set up established patrol areas. With annexation,
the city police department extended complete law enforcement service to
the newly addsd areas immediately, with a corresponding increase in the
size of the department.gé/

'The need for better law enforcement usually is not a prime factor
in moves for annexation, but improvement in enforcement services in the

added areas is a direet result of annexation,

Summary and Conclusion

Annexation usually cannot be considered the best technique for
achieving widespread coordination or consolidation of law enforcement
services., It can be used only by those cities that have room to expand,and

it pertains primarily to unlncorporated areass

24/

. —_— Interv1ew, Marvin Andrews, Assistant to City Manager, Phoenix,
Arlzona May 10, 1966,

—E/Interview, L. M., Wetzel, Assistant Chief of Police, Phoenix,
Arizona, May 10, 1966.
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Contract lLaw Enforcement

Intergovernmental agreements are the most widely used means of
broadening the geographical base for handling common functions, especially
in metropolitan areas. They provide one of the least complicated means of
accomplishing coordinated or consolidated governmental services, including
law enforcement. Under a contract program, one government agrees to pro-
vide certain specified services to another for a fee--in brief, to act as
an agent of the other in its jurisdiction.

Contract programs for services are most commonly associated with
local government in California, where nearly 3,000 such programs are in
operation, including 500 in the law enforcement field.gé/ Contract pro-
grams in California usvally involve an agreement between a county and a
city whereby the former provides services to the latter. In Atlanta,
Georgia, by contrast, the city provides law enforcement services to Fulton

County under the terms of a contract. In Connecticut, the state provides

law enforcement services to municipalities on a contract basis.

County to City

Los Angeles County provides complete law enforcement service to 29
of 77 incorporated municipalities within the county. 1In addition, it
provides selected staff, auxiliary, and field services to all jurisdictions.
The major advantage of the total program is that the sheriff's department
is able to economically provide professional police services directed to
the over-all needs, But also adapted to the particular needs of any local
community, The maJor dlsadvantage is that the munlcipalitles participating

in the contract program are not contiguous, and law enforcement, therefore,

267 o .

—'Samuel K, Gove, The Lakewood Plan, Commission Papers of the
Institute 'of ‘Government and Public Affairs (Urbana: University of Illinois,
May, 1961), Table 3, p. 15.° (Sometimes the tentract plan is referred to
as the Lakewood Plan because the program, as it is presently knoWn,, P
originated in the City of TLakewood. ) :
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is somewhat uneven. Total consolidation of the metropolitan area has not
been achieved, nor does it seem likely to occur through the contract pro-
gram, ’ < I
Beginning in 1954, there have been 29 new municipal incorporations
in Los Angeles County, the first since 1939. Each of these new citiés was
immediately confronted with the basic problem of providing the usual munici-
‘pal services to its residents. A logical solution was to have the county
continue to provide services on a contract basis. The City of Lakewood
initiated the program, and it has been accepted in large part by 28 of
the other 29 new municipalities. The one exception, the City of Downey,
chose to provide its own basic services, including law enforcément.zz/'
Cities enter into a contract program with the county on a voluntary
basis, and it is this aspect which has contributed to its success. No
effort is made to. sell a particular kind of service to them. The program
-has been described by Arthur G. Will, county-city coordinator of all contract

programs, as:g§/

A partnership of cities and the county to provide
joint services at the least cost while both agencies
retain the power of self-determination and home rule.
It is further a voluntary partnership under which
cities may establish and maintain local identity
without heavy initial investment in capital plant,
equipment, and personnel. Thus, neither agency loses
any of its powers but cooperates for the provision
of the services at a mutually satisfactory level.

Objections to Contract Program. Two principal objections have been

made to the contract program in Los Angeles County. First, many noncontract
cities have felt that the county was subsidizing the contract cities, at’
least in part, at the expense of noncontract cities. Second, it has been

objected that the contract program is an abrogation of local home rule.

gz/Gove, op. cit., provides a detailed resume of the development
of the contract program‘in Los Angeles County.

2 N -

—§/Arthur G. Will, "Another Look at Lakewood," address presented to
the 27th Annual Conference of the National Association of County Officials,
July 11, 1962, mimeo, p. 4.



169

It is the expfess policy of Los Angeles County to recover the
entire cost of any services performed for another government, and the
state constitution, in fact, prohibits a county from underwriting costs
of another government.gg/ A contract program costs a city less than if
it provided the service fof itsélf,tlargely because of the economies
resulting from larger programs, but charges would seem to reflect the
actual costs of services accurately. '

The cost of a law enforcement program is determined according to
an established formula based on the total annual cost of providing one
patrol unit. A patrol unit consists of one deputy durlng the daytime
and two deputies during both the evening and the early morning shifts,
and the vehicle used in the operation, 24 hours per day throughout the
entire year. In addition, the contract includes the prorated costs of
other departmental services and operations including investigation,
detention facilities, labofatory services, and similar staff, auxiliary,
and field services. The cost for one patrol unit.in'1966 was slightly
more than $104, 000.30/

it desires, but must meet the minimum standards established by the sheriff.

A contracting agency may have as many units as

The principle of home rule is not violated through the use of a
contract program because the program is initiated by the city desiring
the service. One city official in testimony to a California legislative

31/

committee studying the. question of contract programs stated:~—

Z'?'/See: Earle, op. cit., p. 123, for a copy of the General Services

Agreement, especially Section I, which is the basic contract between Los
Angeles County and any municipality contracting for services.

ég/For a complete description of the method utilized in determining

the cost of the contract law enforcement program in Los Angeles County,
see Appendix F. See Table 4 for a summary of contract charges per unit,
per year from 1958 to 1966,

~

il/Final report of the Assembly Interim Committee on Municipal and
County Government, Fqnctional Consolidation of Local Government, Assembly
Interim Committee Reports, Vol. 6, No. 10, 1957-1959, p. 26.
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RATES CHARGED BY 10S ANGELES COUNTY SHERIFF'S DEPARTMENT )
FOR PATROL CAR SERVICE TO CONIRACT CITIES '
July 1, 1958 to June 30, 1966&

0L1

Cost Elemenmts

July 1, 1958 July 1, 1962 July 1, 1963
to to to
December 31, 1962 June 30, 1963 June 30, 1964

Station

Salariec and employee benefits
-Services and supplies

Vehicle expense-;

Administrative QOverhead

Patrol:Division:
Sheriff's Department

General county

Cost for a 24-hour shift using:
one l-man car and two 2-man cars

a/

July 1, 1964  July 1, 1965
to to
June 30, 1965 June 30, 1964

$81,779 $83,414

$68,919
901 1,855 1,893
4,003 5,337 5,445
525 -— --
1,426 D -
2,626 4,932 5,029
$78,400 $93,903 $95,781

Los Angeles County Sheriff's Department.

$ 88,776 $ 90,853
2,015 2,062
5,930

5,794

__ 5,352  __5.477

$101,937 $104,322

S U O NS R Gy Ow 0 v an N O .
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The use of the contract plan does not mean an

abolition of local home rule. The city council,

in electing to use and operate under the contract

system, set the level, the type, of services.

Each contract has a clause whereby they can be

terminated. « . . This is not an abrogation of

local home rule. All we did was simply substitute

city departments, personnel and payrolls, for

county departments, personnel and payrolls, to

perform these municipal functions as contractual

agents of the city, thereby eliminating a costly

duplication.
The legislative committee concluded that home rule was, in fact, not abro-
gated under the contract program, and this is also the point of view of
the League of California Cities, one of the most articulate defenders of
home-rule prerogatives in the state.ég/ ,

The validity of this position has been questioned, on the basis
that the sheriff determines the minimum standard of service, and the local
community may only accept or reject the sheriff's definition of what
constitutes minimum service. Richard D. Yerby has concluded that this is
a system geared to cost rather than to local flexibility; "as a result, a
very limited degree of home rule is preserved. "33/

While this objection might seem to have some merit, it may be
countered if home rule is viewed as the right to make basic decisions
regarding principle. If the municipality has an-oppor;unity to determine
whether it will accept the minimum standard established by the county,
the principle has not been violated. Also, the municipality can expand
the program beyond the minimum level at its own discretion, providing it
is willing to pay the additional costs.,

Contract Services Performed. Through the contract program of law

enforcement in Los Angeles County, 29 municipalities receive total police

protection services from the county; the sheriff's department provides

32/

=="Interview, Jack D. Wickware, Assistant Legal Counsel, League of
California Cities, May 17, 1966.

33/“The Police Function," in Beatrice Dinerman, Ross Clayton, and
Richard D. Yerby ‘(editors), Metropolitan Services: Studies.of Allocation
in_a Federated Organization (Los Angeles: Bureau of Governmental Research,
University of California, Los Angeles, 1961), p. 99,
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basic patrol service as well as staff, auxiliary, and field services.

In other words, there is complete consolidation of law enforcement serv-

ices in 29 municipalities and the codnty._ Only newly incorporated com-
munities, however, have taken advantage.of the contract law enforcement
program; no communities with established services have elected to participate.

The sheriff's deﬁartment isvdecentralized,'with 14 stations located
throughout the county providing 24-hour radio car patrol service to
unincorporated territory end eontract cities, aleng with investigative
and juvenile services. Special staff and auxiliaryAservices are available
as needed from the central sheriff's headquarters.' Each of the stations
is headed by a station commander who, in fact,‘becomes the operating police
chief in contract cities within his dist;ict.

The provision of law enforcement services'through contract is less
expensive and more efficient than if eaeh city provided its own basic
police service, The cities of Norwalk and Downey are generally comparable
in populatieniand other community characteristics and were both incorporated
at approkimétely the same time. The former centfacts with Los Angeles County
for law enforcement services whereas the latter Pprovides its own sefvices.
In 1963-1964, the cost of law enforcement in Norwalk was nearly $500 000,
whereas costs in Downey were in excess of $1 mllllon while service was
approx1mate1y at the same level.

The Downey Police Department consists of sllghtly more than 100
police officers and 20 civilians, and this complement of personnel prov1des
nearly total law enforcement service to the city. Training of personnel;
however, is performed by the City of Los Angeles Police Department on a
contract basis; and while Downey has its own vice squad, consisting of two
full-time personnel, this unit works closely with;and secures help from
other'jurisdictions to fulfill its responsibilitiés. Specialized technical
services, including laboratory needs; are furnished at no cost by the
sheriff's department.éﬁ/ Thus, although Downey views its Police Depart-
ment as self-sufficient, it is dependent upon other Jurisdlctlons for a

variety of assistance.

- éﬁ/lnterv1ew, Loren D. Morgan, Deputy Chief of Police, Downey,
Callfornla May 13, 1966,



B an oo 0% o o3 om e e o em

2R

173

In evaluatlng the contract program, the c1ty admlnlstrator of
Lakewood stated, "A central police authority in the metropolltan area is
not the answer in the administration and enforcement of justice. You must
have local control because law enforcement is a local government function.

35/

The city must particlpate in all declsions." The city admlnistrator feels
that the contract law enforcement program'meets this requirement. The
station commander of the sheriff's department serving Lakewood functlons
completely as a chief of pollce, accordlng to the city administrator, and
there are no problems of communlcatlon oetween the admlnistrator s off1ce
and the station commander. At no time has the contract program become a
political issue 1n Lakewood whlch suggests that the communlty is satis-

fied with the quallty and level of service it receives.

City to County

Atlanta and Fulton County, Georgla, have together formulated a
Plan of Improvement to strengthen local government in the area while
preserving the existing structure. The Atlanta Plan of Improvement is
based upon these premises: (1) all mun1c1pal services should be furnlshed
by a city, preferably Atlanta; (2) the county should furnish only tradl-
tional county serv1ces, (3) areas needing munlcipal serv1ces should be
annexed to a c1ty, and (4) until they are annexed the city should furnish
such services by contract., 36/

The Plan of Improvement orlginated follow1ng the failure of an
annexation program in Atlanta in the 1ate 1940's. The legislature there-
upon created a local government commission to make a comprehensrve study

and to report to the legislature a plan for 1mprov1ng government in Atlanta

and Fulton County. The suggested plan was completed and submitted to the

357

=" Interview, Marshall W. Julian, City Administrator, Lakewood,
Callfornia May 13, 1966. :

36/The details of the historical development of the Atlanta Plan
of Improvement are summarized in: Governmental Problems in the Chicago
Metropolitan Area, a Report of the Northeastern Illinois Metropolltan Area

Local Government Commission, Paul J.,Randolph Chalrman. Edlted by
Leverett S. Lyon' (Chicago: University of Chicago Press, 1957), pp. 276~ 278.
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legislature in 1950 and was approved in an advisory referendim in June,
1950. The necessary constitutional amendments were approved in November;
1950, and implementing. legislatiom was-ﬁassed by the Legislature in 1951.

. The Plan of Improvement went into effect January 1,-1952, A Joint Per-
formance Committee, consisting of equal numbers of city and county officials,
handled the details of the transfer of personnel.

The significant features of the Atlanta plan are provisions for
~continuing annexation by the City of Atlanta of urbanized areas contiguous
to it and the reallocation of functions between the city and the county.

As a result of.the plan, law enforcement has become the sole responsibility
of the city which furnishes police service to unincorporated areas under
contract with the county.

The City of Atlanta and Fulton County jointly decide the level of
police service to be provided in the unincorporated area and prepare the
contractual arrangements.  Other municipalities in the county continue
to maintain their own police departments. The city-county contract is
reviewed regularly to reflect changes in police needs. Day-to-day ‘deci-
sions on the allocation of specific personnel and equipment are made by
the chief of police of Atlanta, consistent with terms of the contract.
Staff, auxiliary, and field services -are :included in the cost of basic
patrol service and are utilized as needed.

All direct expenses incident to and necessary in furnishing police
protection and service are reimbursed to the city by the county, with 10
per cent added to cover miscellaneous services and administrative expenses.él/
In 1965, the total cost for the contract services was approximately $375,000.

The office of elected sheriff is retained in Fulton County, but
he exercises no actual law enforcement powers; the sheriff acts as jailer

for the county and serves as an offlcer of the court for all appropriate

civil matters.

-éZ/See' International City Managers Assocxatlon City- Countz

Cooperation in Providing Municipal Services, Management Information Services

Report, No. 191, Appendix B, for a complete copy of the Atlanta-Fulton
County Police contract, ‘
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In brief, consolidation of basic police services was accomplished
in Atlanta-Fulton County through the Plan of Improvement. The structure
of local government remains unaltered, although a transfer of certain’
functions was made. Annexation is being utilized to'provide orderly growth
and development of fringe areas contiguous to Atlanta and to broaden its
geographical ‘ jurisdiction. The contract program guarantees that the:
unincorporated areas not annexed to the city will also receive a level

of law enforcement consistent with that in other portions of the county.

State to Local

An unusual contract program for basic law enforcement services,
known as the '"resident trooper plan," is in operation in Connecticut.
The state police, through a contract program, provide a single resident
trooper ta furnish basic law enforcemént service to any requesting munici-
pality that meets certain criteria. Under this plan, 46 towns ranging in
population from 1,000 to 17,000 receive law enforcement service.éﬁ The
program is limited by legislation to 46 towns.

-The state police have full -law enforcement jurisdiction in all
parts of the state, but they do not exercise this authority in areas that
have their own police departments, unless so requested by local officials.
Criminal matters not handled by local police are cared fdr'by the state
police.gg/ The sheriff does not perform any law enforcement functions
in Connecticut and, in fact, county government has been eliminated.
Because of these two factors, the state police have become more involved
in local law enforcement than have similar agencies in other states.

Contract Program. Any town, or 2 or more towns (up to the total

of 46), lacking a police department, may contract for a resident trooper.,
Towns receiving such service jointly must share equitably in the total cost
of the program. Appropriate costs of the program are determined-by the

state police commissioner and approved by the stéte‘¢ommissionér of finance

§§/Letter, Leo J. Mulcahy), Commissiéner, Connecticut Deparément
of State Police, June 1, 1966,

égllbid.
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and control. - Contracts are for a two-year period and are subject to review
by the state attorney general. Under the current arrangement, the state
pays 40 per cent of the cost of a program'add the contracting town 60 per
cent. The state police commissioner exercises supervisory control over

the resident troopers.ﬁg/

Each contract provides for only a single resident trooper, which
often does not give adequate police protection, especially when an emergency
may remove the trooper from routine duties. In addition, because only
one trooper is provided, the community does not receive 24-hour police
protection. A state police substation in the immediate area will send
occasional patrols through an area when the resident trooper is not on
duty, but this is only a partial answer to providing complete protection
around the clock,

As the name of the‘?rogram‘suggests, the resident trooper resides
in the community in which he is providing basic law enforcement. As the’
system has developed, some troopers use their homes as local state police
offices, and frequently their wives will serve as local dispatchers. '
Assignments to the resident trooper program are made on a volunteer basis,
and local officials have a right to approve the appointments to their
respective communities: For budgetary purposes, resident troopers are
maintained in a category separate from regular state police personnéi,
although selection and training standards are the same for both groups.ﬁl/

- All towns which have resident troopers have locally elected con-
stables, but, -although they have police powers, they have not provided
effective law enforcement. Normally they engage in providing school
crossing services and related activities. Some communities-have érranged

to have the local constables under the dayéto-day supervision of the

resident  trooper who directs their activities and training. Such arrangements,

EQ/Connecticut Codes, Chapter 529, Section 29-5.
41/

—'James H. Ellis, "The Connecticut Resident State Pollce System,"
5 Police, September-October, 69-72 (1960).

|
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however, are not considered part of the contract, and the state does not
. . . ' 2 ‘
assist in financing a constable program,ﬁ—/

Evaluation of the Program. Contractual law enforcement benefits

the communities having resident troopers; without the latter, they would
have scarcely a semblance of basic law enforcement service. The program
is severely limited in its application,‘howéver, because it involves the
assignment of only ome individual to a2 town. Adequate law enforcement is not
possible as a part-time service.' Also, the program is arbitrarily confined
to 46 towns by action of the State Legislature. Even if more communities
wanted to contract for a resident tféoper, it would not be possible

under existing legislation. Ihis{Iimitation, imposed for budgetary

reasons, detracts from consistent law enforcement throughout the state,

Summary and Conclusions

Contract law enforcement is oné of the least complicated ways to
achieve consolidation of law enforcement services. Under broad joint-
exercise-of-powers legislation, governmental jurisdictions can contract
for services from other governmental jurisdictions. As noted in Chapter II,
legal authority to contract is found in nearly every state (although some
provisions are not so broad as others) or is more easily attained than are
other methods of attaining consolidations.

General conclusions are:

1. Contract law enforcement programs can be effective
without altering existing governmental structures.

2., Any level of government can provide contract law
enforcement services to other governments.

3. ‘A contract program can be ‘efféctively utilized
to meet law enforcement needs in staff, auxiliary,
and certain field services; it also can accomplish
compléte consolidation of all law enforcement
activities." o : a

42/

— Mulcahy, op. cit.
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‘4, Costs of a contract program of law enforcement
can be distributed equitably among participants
and need not work to the dlsadvanrage of non-
participants.

5. No contract law enforcement program can be
effective if it is based upon arbitrary standards
.relating to the allocation of personnel:and
equipment. Each contracting jurisdiction should
.determine, “in conjunction with the contractor,
the actual needs of the jurisdiction, and the
allocation of personnel and equipment should be
based upon this analysis.

6., Contract prégrams are 1imitéd and voluntary

and do not necessarily cover areas that are
contiguous.

Police Special Districts

Special districts for law enforcement are rare--no more than 9
among. the more than 18,000 special districts in the United States.ﬁg/
Although most states have enacted legislation authorizing many types of
special districts, authorizations for police districts also are fairly
rare.ﬁﬁ/ At the same time, one authority notes that a most persuasive
argument for adoption of special police districts is the fact that per-
missive legislation for such districts requires only a modicum of legal

45/

change ,—

Advantages and Disadvantages

The chief édvantages of police special disfricfs may be briefly
summarized. First, district boundaries can be drawn to correspond with
43/

Government Organization (Washington, D. C.: U. S. Government Printing
Office, 1963), Table 12, p. 66; Census of Governments: 1957, Vol. I,
Governments in the United States, Table 13, Note 4, p. 31.

P,

John C. Bollens, Special District Governments in the United

States (Berkeley and Los Angeles: University of California Press, 1957),

p. 68.
45/

—'Max A. Pock, "Are Metropolitan Police Districts Legally Feasible,"

12 Journal of Public Law, 317 (1963).

U. S. Bureau of Census, Census of Governments: 1962, Vol. I,
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the most logical areas for providing police service and without regard
to existlng governmental boundaries. Second, pollce special districts
can be free of immediate local political influence 1n their day-~ to-day
activities., Thlrd, police districts are legally feasible without need
for significant legislative or constitutional change.ég/ A V

| In general, special districts do not represent a'reorganization
of goverhment but, rather, the creation of a new single-purpose unit to
furnish a service which; for some reason, existing local units are not
pProviding adequately. Functional specialists and other groups concerned
about the perfdrmahce of:existing governments frequently'seek'to separate
the functions in which they are particulariv interested and have them
performed by spec1a1 districts. It seems easier to establlsh a special
district than to reform the existing unitn47/

Special districts normally are financed in two general ways:

through user charges and through property tax assessments. The first
method does notlend itself to police services as it does, for example,
to sewer and water services., The second method places the distrlct in
direct compet1t10n with units of general local government for property
taxes° Although in most instances special district tax lev1es are small
in comparison to those of general units of local government their combined
1mpact can be s:o.gm.flcant° Overlapping of districts levying property
taxes is not unusual as there is no limit on the number of special dis-
tricts that may tax a glven piece of property°48/ Also, spec1a1 districts
may increase the total cost of governmentallserv1ces unduly because of a

duplication of adminlstrat1ve costso4 /

éé/Max A. Pock, Consolidating Police Functions in Metropolitan

Areas (Ann Arbor: University of Michigan Law School Legislative Research
Center, 1962), p. 40.

gldq

&l/Adv1sory Commission on Intergovernmental Relations, The Problem
of Special Districts in American Government, 1964, p. 74, hereafter cited
as Special Districts; see also Bollens, op. cit., PP- 251 252,

48/ACIR Special Districts, pp. 34-37.

&2/Iblde, Po 75,

(
—

_ "'\_.
\' ( i N



180

& principal criticism of special districts is that they mdy
function largely unnoticed and uncontrolled by the public. It is much
easier for citizens to focus their attention on units of general govern-
ment than on special disﬁricts. "The‘&dltiplicity of special districts
often prevents the citizen from knowing exactly what is going on in his
community. . . . The programs of many districts appear to be completely
independent from and uncoordinated with similar programs of general
government."ég/

The:lack of visibility and public awarenéss'strongly suggests
that law enforcement is a function which should not be performed by an
independent special district. The nature of law enforcement makes
empathy with the public desirable, and such a relationship normally cannot

be developed through a special district,

Summary and Conclusions

There is no reason to believe that the patterns of police special
districts would be greatly different from those of other special districts.
There .are, however, more suitable alternatives than special distridts'for
performing police service on an areawide basis. Among them are the organiza-
tion of metropolitan-type governmments, the utilization of subordinate
service districts under a county police agency, and contractual agreements

among governmental jurisdictions. These methods either strengthen existing

local units of generdl government or consolidate two or more umnits into
a new government; they do not call for the creation of new single-purpose

units of local government.

il

ég/Bollens, op. cit., pp. 254-255,
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VII.. ROLE OF THE STATE IN IMPROVING LOCAL POLICE SERVICE

Throughout this report reference has been made to the role of
state government in assisting local poliée jurisdictions. . Examples have
been given of current state assistance in various police activities (e.g.,
training, records and communications, and crime laboratories), and sug-
gestions have been made regarding the expansion of the state role in these
areas, ' ' ,

It is not possible to construct a precise model of the role the
state should play in assisting local law enforcement because each state
has its own unique characteristics. In highly urbanized areas with a large
number 6f local governments where some other integrating force is lacking,
the state may neea to become more action-oriented in providing services
and coordinating mechanisms to local law enforcement agencies, In less
populous states, with fewer local goﬁernments, the need for a positive
integrating force may be less,and the state may confine itself to providing
guidelines and suggestions for action. »

The purpose of this chapter is to fo;ﬁs~attention on state govern-
ment as a catalyst for improving local law enforcement. Covered, in turn,
will be some of the probable effecté of the reapportionment of state
legislatures upon local law enforcement, the role of the state in establish-
ing stahdardé and requirements for the conduct of local law enforcement,

and state assistance in planning for improvements in local law enforcement.

Effects of Reépportionment

Recent court decisions on the reapportionment of state legislatures
may hévé important effects on state participation in law enforcement reor-
ganization and assistance programs. Present apportionment practices often
deny effective state participation in resolving the problgﬁngf local N

government. In the words of one commentator:

181
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To the extent that past apportionment practices
have given a disproportionate voice to small-town-
life styles and values . . . , the tendency has
been to weaken the influence of state government

- in the federal system. , . . The small-town
ideology has made state legislators less willing
to spend money on new programs, particularly those_:1
which would for the most part benefit urban areas.~

As the effects of reapportionment are felt, state governments seem likely
to address themselves more to the problems of urban living, including those
of law enforcement.

The effects of reapportionment on local law enforcement may be more
widespread in the suburban areas, since reapportionment will probably add
considerable political strength to these areas., According to the latest

issue of Crime in the United States, it appears that law enforcement is

undergoing its greatest test in the suburban areas.g/ It is doubtful,
however, that suburban-influenced legislatures will have majo? concern
with the massive reorgénizatibn and amalgamation of local governments,
since the suburbs have developed for opposite reasons. A more likely
possibility is increased attention to the role the state can have in
providing certain services to local governments without ré&iéally
altering their organizatioﬁ. .Law enforcement is a éromising area for
inclusion in programs bf state aséisténce. ‘ .‘.

Reapportionment may also affect the sfructure and services of
county government, If counties are to become effeétive units of local
government, they must be stréngthened and perhéps combined into larger
units. In some states, it may be desirable to reduce the powers of
counties or even to eliminate them. In such cases‘fhe state would need

to £fill the resulting gap, including an expansion of the role of state

police agencies,

l/Charles C. Adrian, "State and Local Government Participation in

the Design and Administration of Intergovernmental Programs," 359 The Annals

40 (1965).
2/

Federal Bureau of Investigation, Crime in the United States, 1965,

P. 2.
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State Standards and Requirements

As has been pointed out in this report, state governments provide
many direct services to local law enforcement. A role not so well es-
tablished is the setting of standards and requirements which; to date,
has been done primarily in connection with training. The success of the
states in establishing standards for police training suggests that standards
might be established and implemented in other areas as well. Before dis- =
cussing other state standards, however, it must be repeated that the
primary goal of this study is to point to ways of achieving -quality in
police service through coordination and consolidation. An underlying
concern, at the same time, is to maintain as much local government control
as is reasonable,
| A principal need in local law enforcement is. improvement in the
quality of police administrators. Improvement in police administration
depends upon adequate leadership and the improvement of poiice service at
the top administrative levels, A first step would be the establishment
of standards for chiefs of police covering such areas as minimum training,
education, and experience, and set high enough to leave no doubts as to
the desired product. Similarly, standards should be established also for
supervisory, specialized, and other command personnel,

_ Recruit selection and training requirements also need to be
strengthened. Indeed, there are many police officers who are entirely
lacking in specialized training, even in states with mandatory training

3/

legislation.™

2/In commenting on how some local departments circumvent mandatory
training laws, one chief stated, "The law does not give much leeway, but
smaller departments do use part-time employees who are not covered by the
act. This is frowned upon when done over a long period of time, but not
much seems to be done about it. The smaller departments also hide their

. policemen, or some of them, under other titles, such as laborer, or use

them for concurrent nonpolice duties,” Letter from Chief William H. T,
Smith, Syracuse, New York, August 3, 1966,
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Minimum standards and requirements for the operation of communica-
tions and records systems, detention facilities, crime laboratories, and
a whole host of other police functions:are distinct possibilities. The
state, for example, under the direction of the Federal Communications
Commission, could more closely control radio frequency allocations through
establishing minimum standards for the possession of radio facilities.

The state also could require that certain forms be utilized in all police
records systems as a means of achieving uniformity in reporting and
interchangeability of information.

A standard of prime importance would be that no police department
could be staffed in whole or in part by part-time ‘(not auxiliary) wolice
officers. The consequences of using part-time untrained officers are dire,
and such standards would force significant improvements in local law
enforcement in many communities.

- Requirements that a jurisdiction contain so much area or so many
people in order to have its own police department, or to provide certain
staff, auxiliary, or field services, are nearly impossible of implementa-
tion.il This does. not mean, however, that a state-cannot usé this approach
in evaluating police service, and it is in areas such as these that grants-
in-aid can become an effective tool of the state in improving law enforce-
ment service,.

It is fruitless, also, to base standards or requirements on such
indices as crime rates, clearance rates, percentage of stolen property
recovered, and so forth. Although these are reasonably good indicators of
police efficiency in a particular community, limitations on their general
application must be recognized. The state can use such'indices, however,

to measure and evaluate the effectiveness of individual departments.

i

£|L'/In its Final Report on police service in Great Britain, the
Royal Commission on the Polic€ concluded that a police force numbering
less than 200 suffers considerable handfcaps, but did not mention what
they are. It added that a force of 500 or more is an optimum size,
although it did not give the precise basis for this determination.
(See Royal Commission on Police of Great Britain, Final Report. London:
Her Majesty's Stationary Office, 1962, Sec. 279,
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Planning for Improved Police Service

Some years ago, the Comm’ssion on Organized Crime and Law Enforce-
ment of the American Ear Association recommended a lodzl Police Council

5/

Act for enactment by the states.® The model act provided for a council,
with staff assistance, to be appointed by the governor with power to wake
periodic inspections of police departments, to conduct surveys and studies
with a view to consolidation of police depariments, to incpect and improve
police training schools, to develop mandatory training and appointment
procedures. for all police personnel, and to grant subsidies for police:
training. All these provisions were intended to strengthen the band of
the state in improving police performarce within its borders.

A num-er of states have incorporated prcvisions of the model into
recently enacted lagisiation relating to training. Not yet enacted by
any state.are the provisions calling fcr the inspection of police depart--
ments and the power to make surveys with the intention of recommending -
the amalgamation of police departments. These provisions form the basis
of the ensuing discussion.

The new state-level police planning unit in New York was discussed
in Chapter III. This unit is responsible for making continuing studies of
police administrative problems, serving as a cleéringhouse, conducting
studies and analyses of services of police agencies upon their request,
and it has several other similar responsibilities, It should be emphasized
that the unit can conduct studies of a particular agency only upon request.
In order generally to raise the quality of local law enforcement, a state
unit must have authority to take the initiative in making inspections and
surveys of local police agencies. Further, if state standards are estab-
lished, there will have to be a state unit to insure local conformance
with these standards. All of these functions could be nerformed by the
same state unit,

The state unit should be equipped to make recommendations for the
establishment of uniform criminal records systems. A standard records

system should enhance the chances for areawide centralization of records.

élAmerican Bar Association Commission on Organized Crime, Organized
Crime and Law Enforcement, Volume II (New York: The Grosby Press, 1953),
pp. 139-15%,
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The state unit should have the power to recommend changes in communications
systems, with the objective of bringing some order out of the seeming chaos
in radio communicationsz. If no action is taken to establish a state depart-
ment of corrections with responsibility fér local detention operations, as
suggested in Chapter IV, this unit also should study local detention needs,
It should also undertake studies to determine the need for crime- laboratories,
and to increase the capabilities of existing laboratories or to disband them.

With respect to surveys of the feasibility of amaligamating police
jurisdictions, a .planning unit could be effective in pointing out to local
officials where economies could be accomplished and services improved, while
at the same time maintaining local control.

State inspections should be made in connection with state standards
and requirements., . Inspections of general police practices should be con-
sidered a normal extension of the inspections now provided for in state
training legislation.

Grants-in-aid may properly become part of a state program, to help
in implementing the recommendations of a state law enforcement planning
and inspection unit, A grant-in-aid prcgram should not be used to perpetuate
the lives of inefficient units, to place tarriers in the way of desirable
reforms, or to supplement existing police budgets. A program of grants-in-
aid should seek, rather, to promote quality in police service through
coordination and consolidation of law enforcement functions and/or agencies.

There are ample precedents of state encouragement of coordination
and consolidation in the successful consolidations of local schecol districts,
where the quality of education has been improved and reasonable local
control maintained. Similarly, the state cam, through grants-in-aid, make
possible the. development of areawide communications centers or crime ‘
laboratories, thereby promoting improved police service, without endangering
local control. Thus, without specifying rigid criteria as to the area or
th number of.people necessary in order to have certain staff, auxiliary,

or field services, the state can still promote coordination and consolidation.
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The inducement of financial assistance from the state, coupled
with permissive legislation such as a joint exercise of powers act, could
make such an approach a viable means of improving quality in police service.
What this suggests is that two or more jurisdictions will have to develop
a "workable plan" of improving local police service through coordination or

consolidation if they are to be recipients of state grants-in-aid.

Summary and Conclusions

This chapter has suggested some guidelines for the role of the
state in improving local police service. Although some states have become
increasingly active in assisting local police departments, much more is
needed and caa be achieved. State governments are improving their organiza-
tions and administrative practices and should be increasingly able to assist
local departments. The reappértionment of state legislatures may prove a
significant factor in increasing the state’s role in local law enforcement
assistance.

Attention should be focused on state government as a catalyst in
improving local police service, The states can:

1. Establish personnel standards and requirements to

be used in the conduct of local law enforcement.,

Particular attention should be given to estab-
lishing requirements for police administrators.

2. Initiate studies directed to improving local staff,
auxiliary, and field services. Such studies should
not be contingent upon the request of local police
jurisdictions.

3. Inspect local police agencies to insure compliance
with established state standards for local law
enforcement.

4. Provide grants-in-aid as an inducement to imple~
menting approved state plans for improving local
police service through coordination and consoli-
dation.
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Appendix A

TITERLCCAL COOPERATION ACTE/

[Title should conform to state requirements,]
(Be it enacted, etc.)

SECTION 1. PURPOSE, It is the purpose of this act to.permit lccal
governmental units to make the most efficient use of their powers by enabling
them to cooperate with other localities on a basis of mutual advantage
and thereby to provide services and facilities in a manner and pursuant to
forms of governmental organization that will accord best with geographic,
economic, population and. other factors influencing the needs and development
of local communities,

SECTION 2. SHORT TITLE, This act may be cited as the Interlocal
Cooperation Act.

SECTION 3, PUBLIC AGENCY DEFINED, (a) For the purposes of this
act, the term "public agency' shall mean any political subdivision [insert
enumeration, if desired] of this state; any agency of the state government
or of the United States; and any political subdivision of another state.

(b) The term "state” shall mean a state of the United States and
the District of Columbia.

SECTION 4. INTEXLOCAL AGREEMENTS, (a) -Any power or powers, v
privileges or authority exercised or capable of exercise by a public agency

.of this state may be exercised and enjoyed jointly with any other puklic

agency of this state, and jointly with any public agency of any other state
or of the United States to the extent that the laws of such other state or.
of the United States permit such joint exercise or enjoyment, Any agency
of the state government when acting jointly with any public agency may
exercise and enjoy all of the powers, privileges and authority conferred
by this act upon a public agency.

(b) Any two or more public agencies may enter into agreements with

. one another for joint or cooperative action pursuant to the provisions of

this act., Appropriate action by ordinance, resolution.or otherwise pursuant
to law of the governing bodies of the participating public agencies shall. be
necessary before any such agreement may enter into force,
(¢) Any such agreement shall spec1fy the follow1n

1, ts duration,

2, The precise organization, composition and nature of any
separate legal or admlnﬁstraulve‘entlty created thengy‘yogether with the
powers delegated thereto, provided such entity may be legally created,

Program for 1957, pp.93-97. "

a/

=" Sourcer Council of State Governments, Suggested State Legislation-
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3. 1Its purpose or purposes.

4, The manner of financing the joint or cooperative undertaking
and of establishing and maintsining a budget therefor,

5. The permissable method or methods to be employed in accom-
plishing the partial or complete termination of the agreement and for dis-
posing of property upon such partial or complete termination.

6. Any other necessary and proper matters,

(@) In the event that the agreement does not establish a separate
legal entity to conduct the JOlnt or cooperaLive undertaking, the. agreement
shall, in addition to items 1, 3, 4, 5 and 6 enumerated in subd1v1310n (c)
hereof, contain the following:

., 1, Provision~for an administrator or a joint board respon-
sible for admlnlsterlnn the joint or cooperative undertaking. In the case
of a joint board public agencies party to the agreement shall be represented,

2. The manner of acquiring, holding and disposing of real and
personal property used in the joint or cooperative undertaking.

(e) No agreement made pursuant to this act shall relieve any public
agency of any obligation or responsibility imposed upon it by law except
that to the extent of actual and timely performance thereof by a joint
board or other leégal or administrative entity created by an agreement made
hereunder, said performance may be offered in satisfaction of the obllgatlon
or responsibility. -

(£) Every agreement made hereunder shall, prior to and as a con-
dition precedent to its entry into force, be submltted to the attorney
general who shall determine whether the agreement is in proper form and com-
patible with the laws of this state. The attorney general shall approve
any agreement submitted to him hereunder. unless he shall find that it does
not meet the conditions set. forth herein and shall detail in writing addressed
to the governing bodies of the public agencies concerned the specific respects
in which the proposed agreement fails to meet the requirements of law,
Failure to disapprove an agreement submitted hereunder within [ . . .] days
of its submission shall constitute approval thereoi, :

[(g) Financing of joint pLOJeCtS by agreement sha11 be as provided
by law. ]

ECTION 5.  FILING, STATUS, AND ACTIONS, Prior to its eantry into
force, an agreement made pursuant to this act shall be filed with [the keeper
of local public records] and with the [secretary of state]. In the event
that an agreement entered into pursuant to this act is between or among one
or more public azencies of this state and one or more public agencies of
another state or of the United States, said agreement shall have the status
of an interstate compact, but in any case or controversy involving performance
or interpretation thereof or liability thereunder, the public agencies
party thereto shall be real parties in interest and the state may maintain
an action to recoup or otherwise make itself whole for any damages or lia-
bility which it may incur by reason of being joined as a party therein,

Such action shall be maintainable against any public agency or agencies
whose default, failure of performance, or other conduct caused or contributed
to the incurring of damage or liability by the state.
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SECTION 6, ADDITIONAL APPROVAL IN CERTAIN CASES. In the event that
an agreement made pursuant to this act shall deal in whole or in part with
the provision of services or facilities with regard to which an officer or
agency of the state government has constitutional or statutory powers of
control, the agreement shall, as a condition precedent to its entry into
force, be submitted to the state officer or agency having such power
of control and shall be approved or disapproved by him or it as to all matters
within his or its jurisdiction in the same manner and subject to the same
requirements governing the action of the attorney general pursuant to Section
4(f) of this act., This requirement of submission and approval shall be in
addition to and not in substitution for the requirement of submission to
and approval by the attorney general.

SECTION 7. APPROPRIATIONS, FURNISHING OF PROPERTY, PERSONNEL AND
SERVICE, Any public agency entering into an agreement pursuant to this act
may appropriate funds and may sell, lease, give, or otherwise supply the
administrative joint board or other legal or administrative entity created
to operate the j>int or cooperative undertaking by providing such personnel
or services therefor as may be within its legal power to furnish,

SECTION 8. [Insert severability clause, if desired.]

SECTION 9. [Insert effective date.]






Appendix B

JATL CONTRACT AGREEMENT
CITY OF CAKLAND AND ALAMEDA COUNTY

THIS AGREEMENT, made and entered into this __ day of , 1960,
by and between the CITY OF QAKLAND, a.municipai corpbration organized and
existing under and by virtue of the laws of the State of California, herein-
after called "City," and, the COUNTY OF ALAMEDA, a political subdivision of
the State of Callfornla, acting by and through its Board of Supervisors,

hereinafter called "County

WIINESSETH:

WHEREAS, each of the parties hereto now owns and maintains jail
facilities; and"

WHERFAS, pursuant to Section 4004,5 of the Pemal Code of the State
of California, City and County may enter into an agreement, through their
respective.iegislativé boaies, whé:eby City shéll furnish jail facilities
for County prisongys uﬁbn'such terms as may be mutually agreed upon; and

WHEREAS, it is considered necessary and desirable and in the public
interest that the County and the City exercise the rights and privileges
afforded by said sectlon,-

’ NOW,  THEREFORE, it is mutUally ag*eed by and between the City and
the County as follows:
-1. The jail facilitiés bwned and maiﬁfained By the City
- are hereby made available and furnished for holding
prisoners held for examination, held for trinl, or

held subsequent to sentencing uatil transported to
other facilities,

2, The reixbursement for costs of maintamnlng prisoners

in the parties respective jail facilities shall be
computed and paid as herein provided, to wit:

B~1



3.

a, For each person sentenced and transported to
the County owned and maintained jail facilities

a rate of threerdollars and eleven cents ($3.11)
per day; however, said rate may be modified as
provided in (c) of this paragraph, provided that
any such payment shall be made solely for such
persons as. have only been charged with, and
found guilty of, violations of city ordinances
or city charter provisions . '

b. For each person sentenced and transported to the

City owned and maintained jail facility a rate

of three dollars and eleven cents ($3.1l) per

day; however, said rate may be modified as
provided in (c) of this paragraph, provided that
no such payment shall be made for prisoners
charged only with the violation of city ordinances
or city charter provisions.

c. The parties further agree that the rate established
in (a) above may be adjusted annually based on
costs of operation of said County jail facility and
set by resolution of the Board of Supervisors
"adopted before the first of May and effective on
the first of July of each year, and that the rate
for prisoners maintained by City, as provided in
(b) above, shall increase or decrease automatically

- to equal the rate when set by County's Board of
Supervisors by resolution.

It is mutually agreed by and between the parties hereto
that the term "per day," as used in paragraph 2 of this
agreement, shall mean the twenty-four (24) hour period
from midnight to midnight, or any fraction thereof, that
a prisoner is held in the jail facilities: except that
such term shall not include, nor shall charge be made
for, any fractional period of time the prisoner is held

upon the date of hls discharge from the jail facilities,

In the event that‘prisoners charged with or found guilty
only of violations of city ordinances or charter
provisions are removed to the County Hospital for exami-
nation, medical services, or hospital care, City shall
reimburse County at the rate per day fixed by the:

Board of Supervisors of County together with the
additional cost of necessary guards and for the safe-
keeping of such prisoners.
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The amounts due under this agreement by the County to
the City, and by the City to the County, shall be due
and payable thirty (30) days from and after the
receilpt of itemized invoices by each party to this
agreement for services rendered to it by the other.

This agreement shall be in force from and after the
first day of July, 1960, and may be modified or
terminated at any time by mutual consent of the parties,
Either party may terminate by giving notice to the
other party in writing of its intention so to do at
least two (2) months prior to the end of the fiscal
year in which it is so terminated.

CITY OF

COUNTY OF ALAMEDA, a body politic and
corporate and a political subdivision
of the State of California

BY
Chairman of the Board of Supervisors







Appendix C

POLICE COOPERATION AGREEMENT _
CITIES OF ALLENTOWN BETHLEHEM, AND EASTON, PENNSYLVANIA

WHEREAS, 1ncrea31ng population and an increasing number of common
problems have tended to obliterate municipal boundaries in the enforcement
of laws of the Commonwealth of Pennsylvania in the Lehigh Valley; and

WHEREAS, there is an urgent need for uniformity and continuity in
the enforcement of such laws in the Lehigh Valley; and

WHEREAS, cooperation among adjoining Cities in the exercise and
performance of their governmental powers, duties, and functions is
authorized by the Act of Pennsylvania Assembly of 1959, September 29,

P. L, 990, as amended, (53 P.S. 472 et seq.).
This Agreement executed by the Cities of Allentown, Bethlehem, and

Easton,

WIINESSETIHM:
1. Each of the parties intends to be legally bound by
- the terms of this Agreement and has executed the
Agreement in accordance with authority conferred
by Ordinance or Resolution duly enacted by its
City Council,

2, The Mayor of each municipality shall swear in the
police officers below the rank of sergeant of the
other two municipalities as Auxiliary Policemen
of his municipality.

3. 1In the event of emergency, the Mayor of the munici-
pality affected may call on the Mayors of the other
two municipalities for the services as Auxiliary
Policemen of such number of personnel and such
equipment as he deems essential., On the receipt
of such a call, the Mayor called upon shall assign
to service in the requesting community such number
of personnel as Auxiliary Policemen and such equip-
ment as in his judgment may be released for such
purpose,



4, Personnel and equipment from any municipality assigned
on such an emergency call shall be subject to recall
by the Mayor of that municipality.

5., At peribdic intervals, compensation on the basis of
payroll cost of personnel supplied and fair rental
for equipment supplied shall be mutually determined.
IN WITNESS WHEREOF, this Agreemént has been executed in sextuple

as of the day of .

ATTEST: | | CITY OF ALLENTOWN
' ' | BY___
CITY CLERK ' " T IAYOR
ATTEST: - | - CITY OF BETHLEHEM
BY
CITY CONTROLLER TAYOR
ATTEST: ' ’ e CITY OF EASTON
» ' S BY,
CITY CLERK | T FAYOR



Appendix D

NUMBER OF FULL-TIME AND PART-TIME POLICE OFFICERS
IN COOK COUNTY, ILLINOIS (EXCLUDING CHICAGO)

1966
Estimated Population Cook County Grand
Municipality (In Thousands) Full-Time Officers Part-Time Officers Total
Alsip 8e5 7 4 11
Arlington Heights 42,5 40 0 40
Barrington 6.5 15 14 29
Barrington Hills 2,5 -7 6 13
Bartlett 2,5 .3 3 - 6
Bedford Park L0575 15 0 15
Bellwood 22,8 24 15 39
Berkeley - 7 7 3 15
Blue Island 25 17 4 21
Bridgeview 9.5 8 11 19
Broadview - 9.6 13 6 24
Brookfield 23 - 23 0 23
¥ Burnham 3 3 3 6
~ Calument City 30 23 8 31
Carpentersville 22 20 0 20
Chicago Heights 460 55 0 55
Chicago Ridge 3.2 3 10 18
Cicero 70 98 0 98
Cook County Sheriff - 176 0 176
County Club Hills 5 2 11 13
Countryside 3 8 0 8
Des Plaines 50.7 55 0 55
Dixmoor ' 3.2 0 12 12
Dolton 2,5 14 8 22
East Chicago Heights 4.7 5 4 9
Elk Grove Village 13.5 21 5 26
Elmwood Park 24 21 0 21
Evanston 80 127 -0 127
Evergreen Park - 25 26 23 49
Forest Park 15 23 0 23
Franklin Park - 22 .27 12 39
Glencoe , 11 ' ' 18 0 18
Glenview S S 26 29 0 29



Appendix D (continued)

o

o Estimated Population , Cook County Grand NS

Municipality (In Thousands) Full-Time Officers Part-Time Officers Total
Glenwood 3.5 2 : 5 7
Hanover Park 6.6 3 10 13
Harvey 33 26 15 41
Harwood Heights 9.5 9 12 21
Hazel Crest 9 7 12 19
Hickory Hills 3 3 14 17
1illside 12 24 10 . 34
Hoffman Estates 17.5 14 0 14
Home town 7.6 1 26 27
Homewood . ' 17.8 16 0 16
Justice 5.5 2 10 12
Renilworth 3 11 0 11
La Grange 17.5 29 0 29
La Grange Park 17 24 0 24
Lansing - - 22 15 26 41
Lincolnwood - - 14 24 0 24
Lyons S 11 14 14 28
Markham 17 13 3 16
Matteson - 4 5 1 6
Maywood 29 40 10 50
McCook g ! 0.5 12 3 15
Melrose Park 25 36 20 56
Midlothian 14 10 8 18
Mount Prospect 31 28 0 28
Niles 29.5 43 0 43
Norridge 17 10 0 10
Northbrook 19 23 0 23
Northfield: 5 14 0 14
Northlake 16 20 5 25
North Riverside 8.5 16 8 24
Oak Forest : : 11 o 6 15 21
Oak Lawn 497 : 49 0 49
Oak Park » : B3 76 0 76
Olympia Fields 2.5 3 7 10
Orland Park 4.5 A 8 12
Palos Heights 5.3 3 12 15
Palos Park 3 1 10 11



Appendix D (continued)

Estimated Population Cook County Grand
Mnicipality (In Thousands) Full-Time Officers Part-Time Officers Total
.Park Forest 32 21 0 21
Park Ridge 40 40 c 40
Phoenix 4,2 7 13 20
Posen 4,5 3 8 11
Richton Park 1 0 7 7
Riverdale 13.6 12 0 12
River Forest 12,6 25 0 25
River Grove 10 11 0 11
Riverside 10 15 0 15
Robbins 7.5 10 10 20
Rolling Meadows 15 14 5 19
Sauk Village 6 3 7 10
Schaumburg 7 7 15 22
Schiller Park 10 11 20 31
Skokie 69 117 0 117
South Chicago Heights 5.5 4 7 11
South Holland 18.5 11 10 21
Stickney 7 9 10 19
Stone Park 4,5 12 2 14
-Summit 10.3 12 L 25
Thornton 3.9 1 14 15
Tinley Park 8.7 8 5 13
Villa Park 25.4 26 0 26
Westchester 22 20 6 26
Wheeling 12,5 15 0 15
. Wilmette 32 32 0 32
. Winnetka 13.4 27 0 27
Worth 10.3 3 _8 16
Total 2, 060 591 2, 651
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ARGUMENTS FOR AND AGAINST UVIFICATION .OF THE 13 POLICE DEPARTHENTS
METROPOLITAN TORONTO AREA INTO A METPOPOLITAN POLIuE DEPARTHENTS

Appendix E

Arguments Against

1.

2,

8.

Police administration would be removed from the close

contact with the residents of local municipality.

"The local police force has a much better appreciation

of local problems, and the means whereby they may be
solved,

The present arrangements are satisfactory and adequate.

Police protection in the suburban municipalities is
not less sufficient than in the City of Toronto,

The concentration of all calls through one communica-
tion centre would result in the ”Jammln"“‘of such
centre with consequent delays.,

The formation of a Metropolitan Toronto Police Force

' was not recommended by the Ontario Municipal Board in

the recent amalgamation proceedings, and this decision
should not now be interfered with in any summary or
less exhaustive review,

All area munlcipalltles do not have the same police

' problems, and therefore, local police forces can best

deal with local situations and enjoy. the prlde of
local residents.,

Transfers of personnel to distant divisions would result
in hardship for such personnel due to excessive
traveling.

E/Source:

}N THE

Report No. 1 of the Speecial Committee Le, Unification

of the Police and Fire Departments in the Metronolitan Area: For Consideration

by the Council of the Munlcipallty of Metropolitan Toronto (Toronto:

79, 1955), PP 2z,

September
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It would be too difficult to unify police services of
the entire area in one. operation and if the proposal
is considered at all it should be done by degrees,

Arguments For:

1.

2,

8.

10,

11,

Duplication of police services would be eliminated.

A central communications department would remove costly
delays which now exist in emérgent and critical situations
wheré speed is an important factor in apprehending an
offender,

A properly equipped crime iabératory could be established
which would provide expert witnesses for court actions.

A proper system of centralized records of offenders
would be available to the entire area and eliminate delays
involved in searches of several police flles.

_Uniform control of traffic would result from direction
" received from a central traffic bureau,

Specialized bureaus could be established which would
operate over the entire Metropolitan Area and release
personnel for the very important and too often neglected
duties of foot patrol

The entire Metropolitan Area would have the benefit of
central (a) morality branch, (b) traffic branch,

(c) criminal investigation branch, (d) criminal identifica-
tion branch, (e) training school, and (£) transportation
of prisoners,

Substantial savings to the taxpayer through central control
of purchasing would result.

Policing the Metropolitan Area would be more efficient,
and the cosis of such policing would be equalized over
the various municipalities,

A unified police force would provide better control over
-:those criminals who operate as receivers and disposers of

stolen goods by making it poss1b1e to provide adequate
surveillance of such persons.

The number of unsolved crimes in the Metropolitan Area
indicates that a change in police organization is necessary.
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12,

13,

14,

15,

16,

E-3

Differences that presently exist in wage schedules
for police officers doing similar work in different
municipalities would be eliminated,

Local councils should no longer attempt to direct
and administer the activities of a local police force,

Adequate finances would be available to properly equip
a unified force,.

There would be one police commissioner who would
administer the entire Metropolitan Area in an impartial
manner resulting in a uniform enforcement of police
regulations and the Criminal Code, free from the
possibility of local political interference.

Unification and modernization of police departments by
the formation of a Metropolitan Police Force would
result in greater benefits to every municipality.
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Appendlx F

METHOD OF DETERMINING COST FOI. CONTRACT LAQ/EHFOLCEMEHT SERVICES
IN LOS ANGBLES COUNTY

The basic unit 6fAcontraéf41aw‘enfofcement service is one car on
continuous around-the-clock duty in three 8-hour sh1fts--one l-man shift
and two 2-man shifts., _

The chargeable rate is based on the combined direct operating costs
of four selected sheriff stations whose work loads consist malnly of
prov1d1n0 law enforcement service to contract cities,

The operating costs of these stations were determinéd fromAthe budget
allocation records maintained by the Sheriff's Department, Fromvtﬁesé
costs, the following items were deducted:

1, Cost of services applicable to other contracts such

as prisoner maintenance, school safety officers,
crossing guards, etc, :

2. Costs indicated by'the Sheriff as representing the
normal staffing of each of: the four stationms,
(Staffing required if patrol car services were not.
rendered to contract cities.)

The femaining_costs,_plus appligable county retirement and social
security géntributions and wo:kmen's compensation insurance, were allocated
between 6ne- and two-man cars fielded by each of the stations as follows:
station supervision was allocated on the basis of the salaries of patrol
deputies assigned to cars, Station support such as detectives, clerical,
desk sergeants, etc,, were allocated on the basis of number of one- and
two-man car shifts fielded in the ratio of 1 to 1.5, respectively., Services
and supplies costs were allocated on the basis of the aggregate salary costs
including supervision and support previously distributed to the one- and

two-man cars.

a/Los Angeles County Sheriff's Department,

F-1
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The station costs allocated to one~man cars and the cost allocated
to two~-man cars were then divided by the number of one- and two-man car
shifts, respectively, This emeﬁtetien provides the basic cost per one-
man and two-man car shifts. in addition, auto expense and applicazble county
indirect expense were added to the station cost per car shift.

County indirect expense recovers the cost of act1v1t1es of service
departments (audltor-controller, county counsel, purcha51ng agent, etc.)
and expenditures from centralized serv1ce appropriations (ut111t1es,
telephone,‘lnsuxance, etc,) which are not charged to operatlng departments.

The cost per shift of one 1l-man and two -man cars were combined
to arrive at the cost for around-the-clock services, Each flscal year,
this rate is updated to reflect salary adjustments provided fot.deputy
sheriffs, . v ‘ .

The Sheriff's departmental and divisional administrative overhead

and central support services were not considered a chargeable cost in the

computations made subsequent to 1962, . The exclusion of these costs recognizes

that the Sheriff retains his countywxde respon31b111ty for law enforcement,
and that the only proper charge. to contract cities are for the additional
costs incurred in order to prov1de the contraeted services, Accordingly,
all sheriff overhead and central support activities (special units, crime
laboratory, training, etc.) were considered applicable to the Sheriff's
“statutory responsibility and, therefere,‘not ehargeable to a contrectihg

‘city,
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